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PREFACE

Malaysia's government and politics have not yet been comprehen-
sively described in any single book. The period of colonial rule has
heen well covered and there have been good chronological accounts
of particular periods since Independence (1957). Racial questions
and the civil service in Malaya have been treated at some length; so
have the formation of Malaysia (1963), the separation of Singapore
(1965) and Indonesian Confrontation (1963-1966). Other aspects
have hardly been touched: Parliament; the Cabinet; federal-state rela-
tions including Sabah and Sarawak; local government. Certainly no
single book has attempted to cover, even in outline, all these topics,
in informal as well as formal aspects. The present volume tries to fill
this gap, although in a modest way. It aims to provide information and
to analyze and interpret it, but does not seek to advance any grand
conceptual scheme. However, some comparative references to countries
other than Malaysia are included. It should be added that the book in
fact deals with Singapore as well as Malaysia; the fortunes of the two
are in practice inextricably linked.

Bibliographical references, where they exist, are given at the end of
cach chapter. Among newspapers in English published in the area, The
Straits Times (Kuala Lumpur), Sarawak Tribune (Kuching) and Sabah
Times (Jesselton), will be found most useful.

It is not possible to thank the hundreds of people who have helped
me in writing this book, particularly through interviews—politicians,
civil servants, journalists, academics. T am, however, particularly in-
debted to Mrs. Wang Chen Hsiu Chin and Miss Manijeh Namazie of
the Library of the University of Singapore for finding references, and
to my friend and former colleague, Professor K. J. Ratnam, for
reading the manuscript.

My thanks are also due to Dr. Dayton D. McKean, editorial adviser
to Houghton Mifflin Company, and to Mr. Richard N. Clark and his
associates of the Houghton Mifflin editorial staff.

The manuscript was typed, with her never-failing accuracy, by Mrs.
Lilian Wong, to whom I am most grateful.
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Introduction

Malaysia! consists of the peninsula which forms the most southerly
portion of the land mass of Southeast Asia and of the northern
quarter of the island of Borneo. It extends south nearly as far as the
equator, At its tip, joined by a short narrow causeway, is the sophis-
ticated island city of Singapore with 1% million people, situated at a
strategic and commercial crossroads of air and sea routes. When
Malaysia was formed in 1963 Singapore was included, but it ceased
to be part of Malaysia in August, 1965. To the north is Thailand,
formerly called Siam. To the west and south lie Sumatra, the Riau
Islands, and the rest of the island of Borneo, all parts of Indonesia.
To the east of Borneo are Palawan and other smaller islands, belonging
to the Philippines.

The Malay peninsula has an east and a west coastal plain, with a
central mountain range in between, The Borneo area consists of an
alluvial, often swampy, coastal plain, hilly country further inland, and
mountain ranges in the interior, in which majestic Mount Kinabalu
rises to 13,500 feet. The climate is tropical; it is humid, with a range
of temperature (except in a few hilly areas) from 75 degrees to 90

1To prevent confusion, Malay should be distinguished from Malayan and
Malaysian. A Malay is a person of the Malay race, distinguished by use
of the Malay language and belonging to the Muslim religion. A Malayan
is a person who lives in Malaya; he may racially be a Malay, a Chinese,
an Indian, a Eurasian, or something else. Similarly, nowadays, a Malaysian
is & person of whatever racial origins, who lives in Malaysia. All these
three words — Malay, Malayan, and Malaysian—may also be used as
adjectives in corresponding senses. Before the formation of Malaysia,
Malaysian was sometimes used to include persons racially akin to the
Malays, who were Muslims and spoke a similar language, but who origi-
nated from a territory other than Malaya, for instance from Indonesia.
But nowadays it would be ambiguous to continue to use “Malaysian” in
this sense.

1



2 INTRODUCTION

degrees. The average rainfall is about 100 inches a year. There is no
completely dry season, except in Northwest Malaya and in Borneo, but
the rainfall is heaviest in the two yearly monsoon seasons, which oceur
at different times in different parts of Malaysia.

Part of the attraction of Mulaysia lies in the scenery, the contrast
between dense rain forest in the interior and the rice fields of north-
west Malaya or the silvery beaches with waving palms of Malaya's east
coast. But much of the appeal arises from the close juxtaposition of
races and cultures. Where else, in such a short compass, can so many
colorful varieties of women’s dress be scen — the Malay sarong kebaya,
the Chinese cheongsam and the Indian sari, to say nothing of the
exciting costumes of the women of Borneo? Where else, in a single
country, are there public festivals, and in many cases public holidays,
for the Prophet Muhammad's birthday, Hari Raya Puasa (the end of
the Muslim fasting month), the Chinese New Year, Wesak Day (the
Buddha's birthday) and Deepavali, the Hindu festival of lights, when
homes are decorated with oil lamps or candles? To the Malay rong-
geng and joget (dances) have been added Chinese wayangs (operas)
and funerals, with music, as well as a wide range of picturesque wed-
dings and religious observances.

This melting pot of races and cultures has not yet produced any
artistic flowering. To begin with, there is no great architectural heritage
remotely corresponding to Cambodia’s Angkor Wat. Malaya has enly
Kuala Lumpur's “Moorish Victorian” railway station. Some recent
architecture in the modern style, however, is impressive, notably the
Parliament Buildings in Kuala Lumpur. Malay craftsmen turn out
artistic pewter in Selangor, and silverware in Kelantan. But in litera-
ture and painting there is, as yet, little of note. It is curious that so
fascinating a part of the world has given rise to so little good fiction,
The writings of Joseph Conrad on the area generally and some short
stories of Somerset Maugham are exceptions. But since the Second
World War writers have tended to concentrate on the theme of the
Communist rising, 1948-1960, and have written it almost to death.
Of these novels, perhaps the best is Han Suyin’s And the Rain My
Drink. Other books which are worth reading for background are a
hilarious trilogy by Anthony Burgess and Katharine Sim's perceptive
Malacca Boy *

Malaysia is a new country, which was formed only in 1963 by a
federation of Malaya,? Sarawak, North Borneo (Sabah), and Singa-

2 Han Suyin, And the Rain My Drink (London: Jonathan Cape, 1956);
Anthony Burgess. Malayan Trilogy (Time for a Tiger; The Enemy in the
Blanket; Beds in the East) (London: Pan Books, 1964); Katharine Sim,
Malacca Boy (London: Hodder and Stoughton, 1957).

3 Consisting of eleven states: Johore, Kedah, Kelantan, Malacca, Negri
Sembilan, Pahang, Penang, Perak, Perlis, Selangor, Trengganu.
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pore. Even Malaya, the chief component in terms of population, did
not become an independent nation until 1957. Before 1963 Sarawak
and Sabah were still British colonies; Singapore was independent in
its internal affairs, but its defense and foreign policy were still con-
trolled by the British. Malaysia is also a small country with an area
of about 129,000 square miles, rather more than twice the size of
Florida. After Singapore left in 1965 Malaysia's population was only
slightly over nine million. To a large extent its problems are the same
as those of the other countries of Southeast Asia: Indonesia, the
Philippines, Thailand, Viet Nam, Laos, Cambodia, and Burma. Like
all of these, except Thailand, it was at one time under European rule,
although independence was won without the bitterness of the struggles
which took place in Indonesia or former French Indochina, It has
all the usual ic problems of being depen-
dent on the production and export of a number of crops, notably rub-
ber, for which long-term prices are falling.* Added to these are the
pressures of rapid population growth, resulting from a yearly increase
of about 3 per cent. Less tangible, but nevertheless real, are the
psychological stresses and strains imposed by modernization. Malay-
sia faces the familiar problem of how to reconcile traditional ways with
Western ideas of “progress.” How fast must modernization be pressed,
if it sets up conflicts over values? Again, like all of these countries,
it has had to face the threat of Communist subversion. From 1948
to 1960 Malaya was in a state of “emergency,” provoked by Com-
munist guerrillas, and, particularly since Malaysia, Communists have
been active in carrying out subversion in Sarawak.

In spite of these similarities to neighboring countri Malaysia has
a distinct individuality of its own. It is not just a “typical” slice of
Southeast Asia: it is unique. There are four main ways in which it
differs substantially from its neighbors — in its racial composition, in
its economy, in its Constitution, in the nature of its democratic gov-
ernment and party system.

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

Table 1 indicates how complex the racial patchwork is.

Even this table has been simplified. The “Malays” in Malaya in
fact include persons of Indonesian origin who have been Jargely
absorbed into the Malay community and about 45,000 aborigines.
“Sabah and Sarawak indigenous (non-Malay)” covers several distinct
tribal groupings, who speak different dialects. To amplify the table,

4 Gunnar Myrdal, Economic Theory and Underdeveloped Regions (Lon-
don: Duckworth, 1957).
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Table I°
Population of Malaysi (in tk ds) in 1960
Sabah

Indians & Sarawak

and indigenous
Malays ~ Chinese Pakistanis (non-Malay) Others Total
Malaya 3461 2,552 773 —_ 123 6,909
Sarawak 129 229 2 378 6 744

Sabah (North

Borneo) 25 105 3 283 39 455
Total 3,615 2,886 718 661 168 8,108

it should be said that the Chinese tend to be concentrated in the towns,
and also that Malaya has an area which is less developed than the
rest, the picturesque northeast coast, where the population is over-
whelmingly Malay.

The table shows clearly that, even with the simplified classification
adopted, no single racial group has a clear majority. The Chinese bave
about 36 per cent of the total, the Malays about 45 per cent. On
paper, it would seem that a system of checks and balances could exist,
by which, if any single i pted to dominate the rest,
it could be checked by the superior strength of the other groups
combining against it. In practice, the problem is not as simple as this.
The Malays and the other indigenous peoples feel that they have a
special claim to be promi if not inant, in the g nt of
the country, just because they are indigenous, and therefore the
original “sons of the soil.” This claim was recognized by the British
when they were the colonial power, and, as will appear later, the
structure of government is based on this assumption.

Everything political or economic in Malaysia is dominated, and
must be dominated, by considerations of “racial arithmetic.” There
are two schools of thought on whether the results of such calculations
should be made public or not. But, whether made public or kept
private, the calculations have to be made. The best way of illustrating
the dimensions of the racial problem is perbaps to recall that the

5Source, T. E. Smith, The Background to Malaysia (London: Oxford
University Press, 1963), p. 3. In addition to the comments in the text note
that, for Sabah, “Others” includes natives of Malaya, Sarawak, Singapore,
the Philippines, Indonesia, India and Ceylon.

More meont official figures do not give as complete a breakdown. But by
1964 the population of the three territories in the table had risen to over
nine million. Singapore’s population is three-quarters Chinese.
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Philippines and Indonesia have both shown extreme concern about
the Chinese in their respective countries. In particular they have been
worried about how the Chinese are to be integrated into the life of the
country and also about, in their view, the excessive degree of control
which the Chinese have exercised over retail trade.® Yet in both these
countries the proportion of Chinese in the population is under 5 per
cent, In Malaysia it is about 36 per cent! With this proportion of
Chinese, it is quite unrealistic to adopt merely restrictive measures,
such as expulsion, or to prohibit the Chinese from engaging in retail
trade. Yet the alternative of assimilating the Chinese, which has been
attempted with some success in Thailand, is not so easy in Malaysia.
Ethnically the Chinese and the Thais are closer than the Chinese and
the Malays. And the fact that practically all Malays are Muslims
makes assimilation difficult. The racial mosaic is made more intricate
by the existence of “Indians and Pakistanis” and the large variety of
groups which are indigenous to the Borneo territories,

Consequently there is a racial pattern which defies any simple
solution. It is paralleled by a complex language pattern. The élite
of all races speak English, and this is also at present an official
language of government along with Malay. But communication among
other groups is difficult, except, for example, in the market place,
where “bazaar Malay” is common. In addition to Malay, Chinese is
spoken in the form of Mandarin or any one of half a dozen South
Chinese dialects. Most Indians speak Tamil, but may use other Jan-
guages, mostly from South India. In Sarawak the most common
native language is Iban, and in Sabah, Kadazan, but many others are
spoken in each territory. From 1967 on, Malay will be the only official
language, except in the two Borneo territories, unless Parliament de-
cides otherwise. In the long run this will make for greater ease of
communication, although there may be difficulties during the transi-
tional period. The language quexuon also extends into the schools, and
the problem of ly Chinese ion, has been
the cause of much controversy. It would be unrealistic to try to impose
the same pattern for language and educational policy all over Malaysia.
It is clear that policies on language and education ought to take
account of the existence of a high proportion of indigenous non-
Malays in the two Borneo territories, constituting over 50 per cent of
their population. Wisely, it has been decided that, at least for some
time, language and education policies in the two Borneo states shall
differ from the pattern in Malaya.

6See, on the Philippines, Remigio E. Agpalo, The Political Process and
the Nationalization of the Retail Trade in the Philippines (Quezon City:
University of the Philippines, 1962).
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The divisions in the population just ioned are i ified by
religious differences. Malays are nearly 100 per cent Muslims, but
hardly any Chinese are Muslims; some are Christians, others are

ists, C janists, or Taoists or a ination of these. In other
races the dividing line is less marked. An appreciable number of the
“Indians and Pakistanis” are Muslims, and many of the indigenous
peoples of Borneo are Muslims. But religion adds an extra dimension
of possible trouble. In 1964, when Singapore was part of Malaysia,
the riots there had a racial side, and they were also encouraged by

d i and by and looters who were
“straightforward” criminals. But it is significant that the first riot
actually “exploded” during a religious procession.

On a longer perspective, language and education are bound up with
the sensitive topic of nationalism.” National feeling developed later in
Malaysia than in most parts of Southeast Asia. This was partly the
result of the type of rule exercised by the British, which worked
mainly through the existing Malay Rulers and so softened the reactions
against colonialism. But is was chiefly due to the mixed racial com-
position of the population. ‘What common focus for nationalism could
attract the loyalties of a Malay farmer and also of a Chinese trader
and an Indian laborer on a rubber estate, whose families might have
been only two generations in Malaya? One of the few readily avail-
able instruments for creating a common focus is the use of Malay as
a national language. Its role in this connection is described in the last
chapter of this book.

Racial differences express themselves clearly, too clearly, in the
economic sphere. Some of the accepted stereotypes are exaggerated,
or out-of-date. But il is worth while looking at two of them. It has
been said of the Chinese that, of all communities, theirs is “the most
obtrusive, the most tenacious, the most feared, a people whose virtues
of thrift, self-help, industry have become almost vices. . . "8 A con-
trasting picture was painted of the Malay, half a century ago. “Nature
has done so much for him that he is never really cold and never
starves. He must have rice, but the smallest exertion will give it to
him. Whatever the cause, the Malay of the Peninsula was, and
is, unquestionably opposed to steady continuous work. And yet, if
you can only give him an interest in the job, he will perform
prodigies; he will strive, and endure, and be cheerful and courageous

7See William L. Holland (ed.), Asian Nationalism and the West (New
York: Macmillan, 1953); Rupert Emerson, From Empire to Nation (Cam-
bridge: Harvard University Press, 1962).

8 Richard Weston, “A Tragedy of Errors,” Eastern World, X, No. 10
(1956), 35.
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with the best.” The underlying reasons for the contrast are not
difficult to see. The Chinese, mostly from southern China, who left
their homeland to work in Southeast Asia, including the various areas
which now make up Malaysia, were not a random selection, Those
who made the journey and survived were exceptionally hardy and
determined, rather like the early pioneers to the North American
continent. Their attitudes were, and had to be, fiercely competitive.
This was in striking contrast to the Malays, who were eminently non-
competitive, because there was no point in being anything else. Given
the numbers and the energy of the Chinese, it was natural that, under
British rule, they should dominate industry and trade, always excepting
the large share owned by foreigners, mostly the British. The Chinese,
therefore, have tended to concentrate in the towns; the Malays, on
the other hand, have formed a larger proportion of those who lived in
rural areas.

Both before and after independence, attempts were made to improve
the economic position of the Malays. Schemes were started for train-
ing them in business and making it easier for them to obtain capital.
Especially since independence there has been a big drive for rural

and land ! The 1957 Constitution of Malaya,
which came into force when Malaya gained independence, gave pro-
tection to Malays in certain types of occupation. These provisions
have been continued after the formation of Malaysia in 1963. At the
same time arrangements have been made to speed up the economic
advancement of the indigenous people in the Borneo territories who
were even more in need of such help than the Malays in Malaya. But
these are essentially long-term schemes.

The economy of Malaysia is not typical for Southeast Asia. Its na-
tional income per head is the highest in Southeast Asia, apart from
Singapore and Brunei, and in South and East Asia it is second only to
Japan. And there are differences in the level of income between the
various parts of Malaysia. In United States dollars the annual incomes
per head (1961) were roughly: Malaya, $270; North Borneo $230;
Sarawak, $180. (The corresponding figure for Singapore was $430.)
But even the Sarawak figure is higher than that for the rest of Southeast
Asia. These amounts may seem very low by North American stan-
dards, for many items which are expensive here, especially housing
and clothing, are much cheaper in that part of the world. Further-
more, hardly anyone actually dies of hunger in Southeast Asia as
compared, say, with India, although many suffer from faulty nutrition.
Except in parts of Java there is no desperate shortage of land. Con-

oSir Frank Swettenham, British Malaya (London: John Lane, 1920),
Pp. 136 and 139,
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sequently, bering that the di of ic life are less
hard in Southeast Asia than in many other developing areas, to say
that Malaysia's national income per head is the highest in Southeast
Asia indicates a rather high standard of living compared with levels in
most of the rest of the world.

Nevertheless, the basis for Malaysia's relative prosperity is far from
secure. Unless she can export large quantities of rubber and tin, her
economy will suffer. Malaysia is today the biggest producer of “nat-
qral” rubber; indeed, rubber accounts for about a quarter of the value
of the gross ‘domestic product, that is, all the goods and services pro-
duced inside Malaysia. Furthermore, half of the total export earnings
come from rubber. But in the face of increasing competition from
synthetic rubber produced in the industrialized countries, the price for
“patural” rubber is falling, with a subsequent reduction of income from
this source. Where tin is concerned, not only are her resources be-
coming exhausted, she also faces depressed prices for her tin whenever
there are sales from the United States’ strategic stockpile.

Malaya's ic plans have d to guard its
future in two main ways. There has been an attempt at agricultural
diversification by persuading farmers not to concentrate too much on
rubber, but also to plant such crops as oil palm and pineapple. The
main effort, however, has taken the form of attempting to industrialize.
Factories have been set up to produce such goods as paints, matches,
cigarettes, $0ap, icals, and bile tires. Special i i
have been offered to approved “pioneer industries.” Since Malaysia
has been formed, Malaya’s economic plans have been extended to
include Sarawak and Sabah. In the short rum, Malaysia's economic
situation is better than that of her neighbors. But, because of the
unpromising future of rubber and tin, which are mainly responsible for
this superiority, she must make wise preparations for the future in
order to avoid the stagnation, or even decline, of her economy.

Constitutionally, Malaysia is remarkable. Although in form a fed-
eration, like the United States or Australia, she breaks many of the
“rules” which are generally believed to constitute the essence of feder-
alism, Two states in the Federation of Malaysia, Sarawak and Sabah,
have different powers from the rest; so had Singapore, when she was
a member state of Malaysia. A United States parallel would be that,
when Hawaii and Alaska were admitted as states, they would have
come in on special terms, and would have been permitted to exercise
some state functions not possessed by the existing forty-eight states.
The justi ion for this app ly odd will be di: d
Jater. Here it is enough to say, broadly, that it was adopted in order
to allow for differences in culture and level of development between
Sabah and Sarawak as compared with the states of Malaya.
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Apart from the Philippines and Singapore, Malaysia is the only
coumry m Soulhem Asia which holds democratic clections. But there
is a from the Philippi as regards the party
system. The Philippines has national partics, which operate throughout
the country. In Malaysia the party system is to a large extent still
regional. In Sabah and Sarawak the fact that political development
came late, compared with Malaya, is no doubt partly responsible. But
even inside Malaya parties are much more dependent on the support
of particular regions than in the Philippines. Originally, after the
formation of Malaysia in 1963, the political scene was also compli-
cated by the efforis of the People’s Action Party, the government
party in Singapore, to extend its activities into Malaya. As shown
later, these efforts led to such an increase in political and communal
tensions that the only peaceful solution was for Singapore to leave
Malaysia.

It is impossible to ignore the influence of external forces. In a small
country like Malaysia, the inhabitants are influenced by the example
of what similar racial groups are doing overseas. This is obviously
true of the Chinese and the Indians in Malaya, most of whose families
have been settled there for only one or two generations. But it is also
true of the Malays, who are linked to Indonesia by language and re-
ligion, and in some cases even through close relatives who live there.
Also, beginning in 1963 Indonesia carried out a policy of “Confronta-
tion” towards Malaysia, which took the form of armed attacks and
sabotage on Malaysian territory. The occasion for this policy was
the formation of Malaysia. But the policy also promoted two
objects, to divert attention from inefficiency and economic muddle
inside Indonesia and to advance long-term territorial ambitions of an
Indonesia Raya (Greater Indonesia). Whatever the reasons, the effects
on Malaysia were appreciable. It gave encouragement to subversives
in Malaysia, parucularly 10 Chinese Communists in Sarawak. It
opened up possibilities of an increase in racial tensions, if Indonesia
could succeed in playing one section of the population of Malaysia
against another. By making increased expenditure on defense neces-
sary, it slowed down economic advance. Because Malaysia was too
weak to defend herself in the face of an enemy with ten times her
population, it underlined her military dependence on Britain, Australia,
and New Zealand, fell b of the British Ci Ith of
Nations, and so seemed to support Indonesian taunts that she was
really still a “colony.”

In the face of such overwhelming odds, it may be wondered how
Malaysia has managed to survive. Doubts about her viability increased
temporarily after the separation of Singapore in August, 1965, al-
though prospects improved when it was announced in June, 1966,
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that Confrontation would end. Her fight for existence and her struggle

to find appropriate 1 and political i ti as well as a
national identity, form the subject of this book.
&
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Malaya until 1945

By the beginning of the Christian era the early inhabitants of the
Malay Peninsula had contacts with traders from India and China.
However, much of the early h:swry of Mnlayn is based only on specu-
lation.! Among the earliest was L in
northeast Malaya, which dated from about the second century A.D.
For some time Langkasuka may have been subject to the empire of
Fou-nan, which had its capital in Cambodia. After the decline of
Fou-nan, about the end of the seventh century, the kingdoms on the
west coast of Malaya, among which were Langkasuka and Kedah,
became vassals of Sri Vijaya, an empire influenced both by Hinduism
and Buddhism, based on Palembang in Sumatra. In the thirteenth
:md fourteenth centuries the power of Sri Vijaya waned, and the

d empire, i 1 Sumatra and possibly
parts of Malaya. According to tradition, about 1400 A.D. a refugee
prince of Palembang, after a brief stay in Temasek, the site of
present-day Singapore, reached Malacca, where he set himself up as
Ruler. To protect himself from Siam he secured recognition from
China. He also embraced Islam, which had begun to spread in
Sumatra and northern Malaya about a hundred years earlier, taking
the name of Megat Iskandar Shah. During the rest of the century
the kingdom of Malacca expanded territorially inside the Malay Penin-
sula at the expense of neighboring states in spite of the opposition of
Siam; it fell heir to the commerce of the former Sri Vijaya kingdom,
and traded with Sumatra and Java, India, Arabia, Persia, and China.
Trade was followed by religion, and Malacca became an Islamic mis-
sionary center.

1D. G. E. Hall, 4 History of South-East Asia (London: Macmillan,
1964), chs, 2, 3, 4, and 10; Sir Richard O, Winstedt, A History of Malaya,
rev. ed. (Singapore: Marican, 1962), chs. 1 and 2.
n
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Portuguese, Dutch, and Brifish
Whether or not, and in what manner, Malacca would have suc-
cumbed to local attacks and pressures after the fashion of Sri Vijaya
and Majapahit can only be speculated upon. At the height of her
ascendancy Malacea fell a victim to the Portugnese attempt to open
up a trade route to the Far East. In pursuit of this aim Vasco da
Gama had reached India in 1498. The great Albuquerque sent a
fleet from Portugal which reached Malacca in 1509, and the port was
captured by Albuquerque himself two years later, The Malacca
dynasty fled south and eventually established a new capital in Johore.
The Portuguese never kept a large garrison in Malacca, and they were
subject to frequent attacks, mainly from Johore and from the Muslim
kingdom of Acheh in northern Sumatra. Their lines of communication
were overextended, and their fleet was beaten by the Dutch in the
Straits of Malacca in 1606. The Dutch motive in penetrating so far
cast was also trade. Although they reaped no immediate advantage
from their sea victory, they established themselves in Batavia, Java, in
1619, By this time Malacca's own importance as a trading center had
declined. When the Dutch finally captured it in 1641, the motive was
not to make a direct profit from its use, but rather to incorporate it
in a system of trading bases and to deny it to the Portuguese.
During the next century or so Dutch attention was concentrated on
ishing and i lies, for example in tin, in the states
surrounding Malacca, and in repelling the attacks of the Bugis war-
riors, who originally had come from the Celebes. Early in the
eighteenth century the Bugis gained virtual control of the Malay Johore
kingdom, which was based on the Riau Islands, off Singapore. The
Bugis raids reached as far north as Kedah and seriously disrupted the
trading activities of the Dutch. By 1785, the Dutch, by force of arms,
had succeeded in imposing a Resident at the Court of Riau, temporarily
removing the Bugis.
After the Dutch capture of Malacca the northern Malay states,
Kedah, Kelantan and Trengganu, fell under Siamese suzerainty, some-
1 i onl

times y ly inally. The sending, from time
to time, of the “golden flowers" (bunga emas) to Siam could be inter-
preted either as a free-will offering or as tribute. Towards the end of
the eighteenth century the British came upon the scene, partly in search
of trade like most Westerners; more specifically, they were looking
for settlements to further their trade with China and bases from which
to prevent French domination of the Indian Ocean. The Sultan of
Kedah, anxious for assistance against the Siamese, leased the island
of Penang to Captain Francis Light, acting for the British East India
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Company, in 1786. The Company agreed to pay an annual sum for
Penang, and for the adjacent area of Province Wellesley, But Kedah
failed to obtain any military guarantee, and the Siamese conquered it
with great slaughter in 1821 and ruled it directly until 1842,

Malacca was added to Penang when the British took it over in 1795,
as a result of the Dutch war against the French, who had occupied
Holland the year before. It was later returned to the Dutch, but by
the Anglo-Dutch treaty of 1824 was exchanged for the Island of
Bencoolen in Sumatra. This marked the end of Dutch claims to
Malaya. The British sphere of influence had by now been extended
to include Singapore. In 1819 this barely inhabited island had been
chosen for greatness by Sir Stamford Raffles, an official of the East
India Company, who had had a meteoric rise in the Company’s service
and had already been Lieutenant-Governor of Java during the British
occupation a few years before. The foundation of Singapore was
“legalized” by the agreement of the eldest son of the deceased Sultan
of Riau, who had been passed over by the Bugis in favor of a younger
brother. As a fair exchange, the British recognized him as Sultan.
It was the intention of Raffles that Singapore should become a free
port, and its rapid growth in population and trade in the next few
years fully justified his expectations. Of the three “Straits Settlements™
— Singapore, Penang, and Malacca, combined in 1826 and governed
from India — Singapore had by far the fastest rate of growth, Malacca
the slowest. In 1832 Singapore became the capital of the Straits Settle-
ments in place of Penang.

In 1826 the British, in a treaty with Siam, implicitly acknowledged
that the states of Kedah (which then included the territory of the
future state of Perlis), Kelantan, and Trengganu were in the Siamese
sphere of influence. The rest of the peninsula was in the British
sphere, but at this time the British had no reason to follow an ex-
pansionist policy. Expansion would have cost money, and the simple
economy of the Malays did not then yield enough beyond subsistence
to justify the expense. British activity was limited, essentially, to pre-
venting further penetration by Siam and to suppressing piracy.

Indigenous Government

The way in which the west coast states were ruled up to this time
has been admirably described by J. M. Gullick. The superstructure of
government which hedged the Ruler was elaborate in comparison with
his rather limited powers.2 In spite of the pomp and circumstance
of the Rulers and their role in symbolizing and preserving the unity

23, M. Gullick, Indigenous Pnhncal Systems of Western Malaya (Lon-
don: Athlone Press; 1958), p.
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of the state, the chiefs “under” them were in practice largely inde-
pendent. A chief “did pretty much as he pleased so long as he pro-
fessed allegiance to the ruler, did not interfere with him or his rela-
tives, and gave to him some small portion of the taxes squeezed from
Malay raiyats (peasants) and Chinese miners and traders.” The basis
of the chief’s power was a band of fighting men and, usually, a strategic
position on a river, from which, like a medieval European baron on
the Rhine, he could levy toll on passing boats. In more than one sense
the system in each state was highly mobile. Succession to the office
of Ruler was not in fact governed by fixed rules, so there was con-
siderable opportunity for the circulation of élites. Mobility was also
spatial, as is illustrated by the journeyings of the Sultans of Riau-Johore
after they had to leave Malacca. Those who were followers of Rulers
and chicfs were also relatively mobile. There was no general shortage
of land, and, apart from limits imposed by the existence of slaves and
debt-bondmen,* those who felt themselves unduly oppressed could
always move on. The situation was in marked contrast to societies
where water was scarce and the power of government was enforced
by its control over irrigation.® In western Malaya elements of des-
potism were tempered by elements of anarchy.

sh Expansion — Indirect Rule

Originally the British were not much concerned with the Malayan
hinterland, so long as disorder did not impinge on their interests. Their
altention was directed outwards, towards the trade which was carried
on via the Straits Seitlements. But in the middle of the nineteenth
century the situation changed, and so did British policy. An important
reason for this was an increase in the scale of tin mining in Perak and
Selangor. The miners were largely Chinese, whose addition to the
immigrants already in the Straits Settlements eventually contributed to
producing a multi-racial society — and its problems. The immediate
effect, however, was (o open up new possible sources of revenue for
Malay Rulers and chiefs, if they could gain control of the areas where
fin was mined. A new financial edge was given to the previous inter-
mittent disputes between Malay Rulers and chiefs. Alliances were
formed between Malay and Chinese groups, and there was heavy
fighting between them. British firms in the Straits Settlements were

ally i 4 in p ing the trade in tin from being dis-

3Sir Frank Swettenham, The Real Malaya (London: John Lane, 1907),
. 258

1 Gullick, pp. 104-105.
5 Kotl Witidogel, Oriental Desporism (New Haven: Yale University Press,
1957).
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rupted by the more intensive fighting. They therefore pressed the
Colonial Office, which since 1867 had controlled the Straits Settle-
ments, to agree to intervention. “The idea of the Straits Settlements
merchants was that the Colonial Office should authorize a policy which
could lead only to military and naval expense. The profits would go
to Straits investors (who paid practically nothing in taxation), and the
cost would fall on the British taxpayer."® Earlier requests for inter-
vention had been resisted. But the new Governor of the Straits Settle-
ments, Sir Andrew Clarke, appointed in 1873, had been given instruc-
tions to recommend how peace and order might be restored and to
report whether it might be desirable to appoint a British resident
adviser in any of the states.” The state which claimed the early atten-
tion of the new Governor was Perak. In spite of a structure of govern-
ment which included fantastically elaborate provisions to determine
the succession on the death of a Sultan,® in 1873 there were three
claimants to the throne. One of these sought British help to advance
his cause, stating his willingness to accept a British adviser. A meeting
of the Perak chiefs chose, with some guidance from the British, this
particular claimant as Sultan. At the same time provision was made
for a British Resident (and Assistant Resident), “whose advice must
be asked and acted upon [on] all questions other than those touching
Malay Religion and Custom.™ The system of Residents was after-
wards applied to the states of Selangor, Pahang, and Negri Sembilan.
It was apparently assumed, originally, that a single white man could
solve all difficulties by tactful advice.’® The position of the Resident
in each state was awkward, and his task indeed delicate. Technically,
he was an adviser rather than a ruler; in practice he was expected to
be more than this, But after the death by violence of the impetuous
Resident of Perak, and a single example of the use of armed force
by the British to avenge it, the system worked quite smoothly. The
Rulers were reconciled to it, partly by the tact of the Residents, but
also by regular payments in exchange for former revenues they had
given up and by the institution of State Councils, which nominally
advised them, although actually advising the Resident.

The four states, as contrasted with the Straits Settlements, were ex-
amples of indirect rule. Indeed Sir Frank Swettenham'! claimed that

8C. Northeote Parkinson, British Intervention in Malaya, 1867-1877
(Singapore: University of Malaya Press, 1960), p. 62.

7 Parkinson, p. 112,

BSir Frank Swettenham, British Malaya, vev. cd. (London: Allen and
Unwin, 1948), pp. 120 ff.

9 Parkinson, pp. 136-137.

10 Swettenham, British Malaya, p. 214.

W Footprints in Malaya (London: Hutchinson, 1942), p. 101.
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the British concept of indirect rule originated in Malaya and not, as
is often supposed, in Africa. The advantages of indirect rule, for the
ruling colonial power, include cheapness, and, for the ruled, a soften-
ing of the impact of ‘colonialism.'* However, this second “benefit” is
ambiguous; the protective cushion of indirect rule might also act as a
drag on development by depriving the society of the full benefits of
Westernization.

Federated and Unfederated States —
“Decentralization”

‘When the system of indirect rule had been established in four states,
there was a tendency for each Resident to go his own way in adminis-
tration,™ and some coordination became necessary. Consequently the
states were formed into a “Federation” in 1895. This was not a “fed-
eration” in the accepted sense of a system of government in which
powers are divided between a federal government and state govern-
ments. The Rulers of the four states agreed to accept a British
Resident-General and to follow his advice; the only sphere in which
they were not obliged to follow it was on questions touching Malay
religion and custom.!* The four Residents were made responsible to
the Resident-General, who was in turn responsible to the Governor
of the Straits Settlements, who would in the future also ‘be High Com-
missioner for the Federated Malay States. Every important govern-
ment department in the four states was put under a single administra-
tive head, responsible to the Resident-General for securing uniformity
in the four states.’ In 1909 a Federal Council was created, consisting
of the Rulers, the Resident-General, the four British Residents, and
four “unofficial” members nominated by the Governor, who presided
over the Council in his capacity as High Commissioner of the Fed-
erated Malay States. In 1911 the position of Resident-General was
abolished and his duties given to a “Chief Secretary.” These changes
may have resulted from a desire to reassure the Rulers who feared
that administration was ing too ized. But in practice they
had an opposite effect, and the legislative powers of the states were
diminished, Starting with Perak, in 1877, the states had set up State
Councils, and legislative authority lay in the Ruler in State Council, of
which the Resident was a member. But the new Federal Council could

12 Rupert Emerson, Malaysia, a Study in Direct and Indirect Rule (New
York: Macmillan, 1937), pp. 7 fl.

18 Swettenham, British Malaya, p. 251.

148, W. Jones, Public Administration in Malaya (London: Royal In-
stitute of International Affairs, 1953), p. 19.

15 Swettenham, British Malaya, p. 273.
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pass laws intended to have force throughout the Federation or in more
than one state, and laws passed by a State Council would not be valid
if they were repugnant to the provisions of the law passed by the Fed-
eral Council.® Nor did the Rulers find that their own powers were
appreciably increased by their sitting on the Federal Council, where
their status prevented them from freely taking part in debate. In 1927
they ceased to be members of the Council and instead a Durbar of
Rulers was set up, consisting of the four Rulers, the High Commis-
sioner, and the Federal Secretary. This body was the forerunner of the
Conference of Rulers in the present Constitution.

After Britain’s entente cordiale with France in 1904 she was free to
make advances in northern Malaya without fear of French counter-
moves in or against Siam. In 1909 the four northern states were trans-
ferred to British rule, and in time all the Rulers accepted British ad-
visers. In 1914, the Sultan of Johore, who in many ways was more
British than the British and prided himself on his friendship with Queen
Victoria, accepted a British “General Adviser.” The five states —
Kedah, Perlis, Kelantan, Trengganu, and Johore — were not included
in the Federation, and were therefore referred to as the “Unfederated
States.”

There were further constitutional changes before the Second World
War, but they did not destroy the division into Straits Settlements, Fed-
erated Malay States, and Unfederated Malay States, Apparently the
British wished to bring the Unfederated Malay States into the Federa-
tion; they did not, however, attempt to do so by force but rather by
trying to make conditions inside the Federation more attractive to the
states outside. This was one of the motives behind the policy of “de-
centralization” pursued in the 1920's and 1930s by Governors Sir
Lawrence Guillemard and Sir Cecil Clementi,’? The decentralization
policy had limited results. Some administrative departments were
handed over to the states from the Federation, state budgets rose, and
state administrations were strengthened. In 1935 the Chief Secretary was
replaced by a Federal Secretary who was lower in status.!® There was
opposition to decentralization from European and Chinese unofficial
members on the Federal Council, who feared that the state govern-
ments would be freed from effective control by the Federation and that
financial stability and favorable conditions for trade would be damaged.

1®In the intervening period, 1895-1909, there was no Federation organ
of government with legislative functions. The technique used was for a
federal official to draft 4 law which was passed by each State Council jn
Practically identical form (Jones, p. 34).
Jones, pp. 88-89.
8 Emerson, pp. 154-173 and 324-344,
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Also, it was by no means clear exactly what authorities or persons
would gain from a decrease in the power of the Chief Secretary.
Might “decentralization” not lead to an increase in the power of the
High Commissioner and to greater weight being given to interests in
Singapore? In this sense, might it not even lead, paradoxically, to more
centralization? Even if state powers were in fact increased, which
persons would benefit? Would it be the Residents or the members of
the State Councils? And would there mot have to be an increase in
non-Malay representation on the State Councils? In Emerson’s view
the constitutional structure of the states had survived partly because
they were only backwaters. 1f the states were given greater powers,
the old structures might be too weak to carry them and would have to
be remodelled.’® The Unfederated States were not tempted by de-
centralization and remained outside the Federation. The whole tri-
partite structure continued to be held together, constitutionally, by the
Governor of the Straits Settlements, who, in his capacity as High Com-
missioner, was the superior of the Federal Secretary, who was re-
sponsible for the Federated Malay States, and to whom the advisers in
the Unfederated States reported directly. The Governor was ‘himself
responsible to the Colonial Office in Britain.

Although constitutional changes took place, there were few signs of
an approach to democratic elections before the Second World War. In
the Straits Settlements, where Western democratic ideas were most
familiar, there was a Crown Colony type of government, with a Gov-
ernor, an Executive Council with advisory functions and a Legislative
Council. On both of these councils there were “unofficial” members,
that is, persons who were not employed by the government, but they
were appointed, not elected. Two of the unofficials on the legislative
council were elected by the Singapore and Penang Chambers of Com-
merce. Although these two councils and the Federal Council in the
Federated Malay States were, in constitutional theory, purely advisory,
in practice the Governor paid considerable attention to the wishes of
the unofficial members who represented important local interests.?

Economic Development —
Chinese and Indian Immigration
Economic development outside the Straits Settlements had originally
been based on tin. But, in the first decade of the twentieth century, rub-
ber, which had previously been planted only experimentally in Malaya,
19 Emerson, p. 342.
ills,

20 Lennox A. M “Malaysia,” in The New World of Southeast Asia,
L. A. Mills, ed. (Minneapolis: University of Minnesota Press, 1949), p. 180.
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boomed with the invention of the pneumatic tire for automobiles. From
this time on, the economy became heavily dependent on both rubber
and tin. The severe drop in the prices of these commaodities during the
world depression of the 1930's hit Malaya hard, and led her to partici-
pate in ictionist schemes. Develop. was aided by an improve-
ment in communications, both externally (through the opening of the
Suez Canal in 1869, which cut the sea journey from England by more
than half) and internally through the building of roads and railways.
Differences in development did not quite correspond to the division
into Federated and Unfederated States. Pahang, which was relatively
ped, was in the F Malay States. And there were

i within the U States. Johore was the
most developed, Kelantan and Trengganu, with a largely Malay popu-
lation and poor communications with the rest of Malaya, the least
developed,

Economic development in Malaya was carried on almost entirely by
non-Malays, mostly Europeans and Chinese. After 1900 European
enterprise became dominant, and Chinese enterprise, which had been
prominent in tin, suffered a relative, although not an absolute, decline.2!
It is significant that when Swettenham asked the question how far the
prosperity of the Federated Malay States was attributable to different
groups, he considered the contributions of Chinese entrepreneurs, Euro-
pean entreprencurs, and British government officials, but did not even
think it worth while to mention the Malays®* It followed, therefore,
that immigration was greatest in the areas which were most economi-
cally developed, namely the west coast apart from the extreme north.
But there is no simple way of describing in a few words the character
of the immigration.® Among the Chinese the earlier immigrants to the
Straits Settlements (the “Straits Chinese”) acquired roots, and some
intermarried with Malays. Later the Chinese were transients; their aim,
like the corresponding aim of British traders, was to make money and
Tetire to their homeland. Some were brought to Malaya under appalling
conditions and worked under a system of indenture which, in order to
pay the cost of their passage and board, left them as badly off, tem-
porarily, as slaves. Others were successful in becoming traders. Al-
though in China they had been farmers or artisans, they were enter-

1 G. C. Allen and A. C. Donnithorne. Western Enterprise in Indonesia
and Malaya (London: Allen and Unwin, 1957), p. 42.
2 Swettenham, British Malaya, p. 301.
# Victor Purcell, The Chinese in Malaya (London: Oxford University
s 1948) and The Chinese in Modern Malaya (Singapore: Eastern
Universities Press, 1960).
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prising and and their ding of money, and the
manipulation of men in relation to money, laid the foundation of busi-
ness success.2 In this transient population the ratio of males to females
was high. There were also fluctuations according to the prosperity of
the economy — for instance, the number of immigrants dropped during
the depression of the early 1930's. But later in the 1930's, when fighting
between the Chinese and Japanese in China became intense, the immi-
grants remained instead of returning to China. Also, partly because of
government restrictions on male immigration introduced shortly before
the war, the proportion of women among the Chinese rose.

Partly because of the transient nature of the Chinese population and
partly because the British, in their colonial policy, still practiced laissez
faire, little was done by the government for the Chinese in the early
stages of their immigration except to try to provide the minimum condi-
tions of law and order. Any analysis of British prewar policy in Malaya
which criticizes the government for not welding the Chinese into a
Malayan nation is making illegitimate use of hindsight. In the Straits
Settlements, government of the Chinese was originally indirect. Rule
was by Chinese custom administered by a Chinese headman (“Captain”
or “Kapitan™). The headman was often also an important figure in a
Chinese secret society.?® In the absence of an appreciable degree of
government control, the secret societies played a major role in organiz-
ing and ordering the life of the Chinese. Their power was probably
greater than that of, say, Tammany Hall in the United States. Closer
control was attempted in 1877 when a Chinese protectorate was estab-
lished. This was intended to deal with the secret societies, whose crimi-
nal functions were often more prominent than their benevolent func-
tions. Tt was also meant to control Chinese labor and immigration, the
traffic in women for the purpose of prostitution and the suppression of
a form of domestic servitude, known as mui rsai (“younger sisters”).
This list of the protectorate’s activities is rather a statement of inten-
tions than a record of achievements. For instance, the passing of a
law on secret societies in 1889 did not render them powerless. But the
general tendency was to try to replace indirect rule of the Chinese by
direct rule. However, the British, viewing the Chinese as transients,
did not accord them equal treatment with the Malays. There were
government schools and also mission schools (where the teaching was
in English) that Chinese could attend, and from 1920 onward some
Chinese schools were given government grants-in-aid. But, although

2 M. Freedman, “The Growth of a Plural Society in Malaya,” Pacific
Affairs, XXXIII, No. 2 (1960), 162.

251, F. Comber, Chinese Secret Societies in Malaya (Locust Valley,
New York: Auvgustin, 1959).
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free education was provided for some children in Malay, it was not
provided in Chinese.

In several senses the Chinese immigrants and their descendants were
not homogeneous. Some of the earlier arrivals, the “Straits Chinese,”
were relatively well assimilated to the Malay population, but other
Chinese were not, Some young Chinese educated in Malaya had been
educated in English; others had not. Unlike other Southeast Asian
countries, where Chinese formed only two or three per cent of the
population, in Malaya the number of Chinese was too great for them
to be overwhelmingly concentrated in a narrow group of occupations,
such as retail trade. Finally, although geography dictated that the great
majority of the immigrants came from South China, they were split
among several major dialect groups®® and a number of minor ones. The
different dialect groups tended to specialize in different accupations.

The “Indians” in Malaya were not homogeneous, either. Most of
them were South Indians, largely Tamils, but even among the Tamils
some had not come direct from India but had arrived via Ceylon.
There was a sizable Sikh community, and also a number of Muslims.
Many of the Indians were “imported,” rather as if they were a com-
modity,?” to work on the rubber estates, and were “exported” again
when the economic demand for them fell. However, control of Indian
i and working it was strict, if paternalistic, partly
because of the Indian government's concern that the immigrants
should have some protection.

The transition from prewar to postwar politics in Malaya was ac-
complished, painfully, through a Japanese invasion. The construction
of the Singapore naval base, begun in the 1920's, depended on the
Tisky assumption that the British navy would not have to fight two
enemies at once, one in the West, the other in the Far East? The
gamble failed. After the fall of France the Japanese occupied French
Indochina, within easy range (400 miles) for striking at North Malaya
by air. On December 7, 1941, almost simultaneously with the bombing
of Pearl Harbor, the Japanese landed troops at Singora in southern
Thailand. In ten weeks the whole of Malaya and the island fortress of
Singapore, undefended on the northern, or landward, side, had been

Invasion and O

% Hokkien, Cantonese, Hakka, Teochiu, Hainanese (Hainan).

2T, H. Sileock and Unghu Aziz, “Nationalism in Malaya,” in Asian
Nationalism and the West, William L. Holland, ed. (New York: The Mac-
millan Company, 1953), pp. 274-275.

2 C. Northcote Parkinson, “The Pre-1942 Singapore Naval Base,” United
States Naval Institute Proceedings, LXXXIT, No. 9 (1956), 950.
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conquered. 1t is a usual British practice to claim that military defeats
were in reality epic delaying actions. Perhaps it is more accurate to
view the fall of Malaya and Singapore as “the worst disaster and larg-
est capitulation in British history." The British were clearly unpre-
pared for war, as compared with the Japanese, in numbers and quality
of aircraft and in the state of training of their troops and their com-
manders.*

The British had not succeeded in mobilizing the people of Malaya
against the Japanese. During the occupation, however, the Japanese
pursued racial policies based on expediency, which attempted to mobil-
ize some sections of the local population in their favor. Because of the
war with China they were already committed to being anti-Chinese in
Malaya. The Chinese were equally committed, and the resistance move-
ment consisted mostly of Chinese, among whom Communists were the
best organized. The Jupanese, however, took advantage of Indian na-
tionalist aspirations by recruiting for the Indian National Army, in-
tended to take part in the liberation of India. Policy towards the Malays
was more equivocal. On the one hand the four northern, largely Malay,
states of Kedah, Perlis, Kelantan, and Trengganu were transferred to
Thailand. On the other hand, under Japanese military government,
some Malays in the civil service were promoted to posts higher than
those they had occupied under the British. The Japanese also en-
couraged Malay nationalist movements which they thought they could
control, Among these was the KMM (Union of Malay Youths), a
left-wing group under the leadership of Inche Ibrahim bin Yaacob,
founded in 1937 to advocate independence for Malaya and union with
Indonesia. Later KMM was reconstituted as KRIS (People’s Associa-
tion of Peninsular Indonesia).

The fighting in Malaya led to destruction of tin-mining equipment
and the means of communication, Later in the war the export industries
came to a halt because of a lack of Japanese ships to transport their
products. Food shortages, disease, and inflation marked the continua-
tion and the end of the occupation.

20 §ir Winston Churchill, The Second World War (Boston: Houghton
Mifllin, 1950, and London: Cassell, 1951), 1V, 81,

80 Second Supplement to the London Gazette of Friday, the 20th of
February, 1948 (London: H.M.S.0., 1948), paras. 690-691, This contains
the despatch of the British Commander, General Percival, published six
years after the event.
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Mdlayd and Singapore
after 1945

Malaya — Problems of a Plural Society

Until the Japanese occupation British rule had largely prevented
open expressions of racial tensions and antagonisms. In the process
of government the élites, or near-élites, of each racial group dealt
with the British rather than directly with each other. This tendency
was accentuated by the different forms of government for different
parts of Malaya — Straits Settl , and U
States — which only the British were in a position to coordinate.
There were no elections and no political mass movements. Malaya
Wwas an extreme example of a plural society.! Its ethnic groups were
also divided, largely along the same lines of cleavage, by religion and
by language. They also had specialized roles in the productive proc-
ess. Rupert Emerson stated the position before independence in a
striking way. “Divided from each other in almost every respect, the
peoples of Malaya have in common essentially only the fact that they
live in the same country."*

Before the war the existence of a plural society caused the me-
chanics of government 10 be somewhat complicated; for instance, the
existence of large numbers of unassimilated Chinese made it neces-
sary to set up a special “"Chinese Protectorate.” But it also made the
Ppolitical aspects of British rule simpler. It was taken as axiomatic that
there could be no self-government in such a society. The government

1). S. Furnivall, Colonial Policy and Practice (Cambridge: Cambridge
University Press, 1948), p. 304.
2In the foreword to F. H. H. King, The New Malayan Nation (New
York: Institute of Pacific Relations, 1957), p. v.
5
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could not represent “the people,” because there were no “‘people.”®
Even in 1945 “the development of nationalism in Malaya seemed
twenty-five years behind the rest of Southeast Asia."*

It would be incorrect to say that the British pursued a policy of
“divide and rule.”s They did not need to divide; the divisions were
already there. Nor werc they committed to opposition o one of the
races in Malaya (as the Japanese were committed to being anti-
Chinese during their occupation). They tried to hold a balance be-
tween the races, at the same time having a sentimental attachment
to the Malays as the “original” inhabitants. The British failure lay
rather in not perceiving that colonial regimes are by their nature
(ransient, and in failing to foresee the consequences of large-scale
immigration. With hindsight we can see that the British should either
have placed more restrictions on immigration, or should have done
something during the “no politics” period between the wars to help
to build up a political system for a plural society.”

In creating a self-governing state from a colonial plural society the
problem presented by the Chinese was of an infinitely more complex
order than that of the Indians. The number of Indians in Malaya
was relatively smaller, and the concern with the politics of India of
those who stayed was not of major importance. The only exception
was the interest shown by some Indians during the occupation in the
Japanese proposals to liberate India. When India won independence
in 1947, her government encouraged Indians who had become per-
manent residents in other countries to be good citizens of these
countries. But, with the Chinese, the fear was that the Western impact
had produced two nations in one country, Malaya, one of which was
merely an extension of the Chinese nation in China itself. This fear
was accentuated by the overseas influence of the nationalist move-
ment in China, which was expressed in the founding of the Kuo-
mintang in 1912, When this nationalist movement penetrated  to
Malaya, it did not specifically aim at its jon as a ni b
province of China? But after the Kuomintang (KMT) became the
Chinese Government it telied on the Overseas Chinese for money,
especially after the start of the Sino-Japanese War. It also worked

3 Furnivall, p. 489.

e erey King, Southeast Asia in Perspective (New York: The Mac
millan Compuny, 1956), p. 43.

o R Milne, “Politics and Government,” in Malaysia: a Survey
Wang Gungw, ed. (New York: Praeger, 1964), p. 328

o i eack, “Forces for Unity in Malaya” International Affair
XXV, No. 4 (1949), 460.

7 Png Poh Seng, “The Kuomintang in Malaya, 1912-1941," Journal ¢
Southeast Asian History, 11, No. 1 (1961), 15,
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hard to keep the Overseas Chinese patriotic towards China, claiming
that all Chinese overseas were citizens of China, even if they had been
born overseas. The British were naturally suspicious of such a policy,
and banned the KMT in Malaya in 1930, although the ban was modi-
fied shortly afterwards. It was only after the Japanese invasion of
Malaya, when China and Britain became allies, that KMT activities
in Malaya ceased to be a source of friction hetween the two countries,
The Chinese Communist Party worked to some extent through the
KMT, but it also concentrated on certain Middle School students and
trade unionists. Anlnjapanesc guerrilla activities were largely con-
ducted by Chinese Communists, who formed the nucleus of the

Malayan People’s Anti-Japanese Army (MPAJA) with some British
assistance.

When the Japanese surrendered, detachments of the MPAJA were
in effective control of some parts of the country, and it took some
time to disarm them. Incidents and fighting took place in several
states, in which racial resentments sharpened during the occupation
were given free rein.

The nature of Malay nationalism is more elusive than that of
Chinese nationalism in Malaya. Malay nationalism was not primarily
an “extension” of anything eclse. But to what degree was it self-
generated, to what extent a blending of native and external elements?
Malay nationalism was certainly partly inspired from abroad. In one
sense it took the form of pan-Islamic loyalty to the Caliph of Turkey,
head of the Sunni religious sect, before the Caliphate was ended by
Atatirk in 1924, Tt was also affected through the small, but influen-
tial, number of Malays who went to study in Cairo and by nationalist
movements in Indonesia. In its first, or religious, stage Malay nation-
alism was expressed through an increasing number of clubs and reli-
gious schools and in a growth of Islamic literature. However, it was
not until fater that the religious stage was followed by an economic
and social stage and, from about 1937, by a political stage.®

The key to understanding the nature of Malay nationalism is that
whatever external influences existed could find expression only
through the existing Malay social structure. Before the war this was
overwhelmingly feudal and conservative. In Indonesia a new élite
developed carlier, which was middleclass and Western-educated.®
But in Malaya, in spite of the influence of a few who had been Arabic-
educated, Malay leadership was largely confined to the English-edu-
cated, and primarily to those of royal blood who had attended the

8 Radin Soenarno, “Malay halmn«llsm 1900-1945." Journal of Southeast
Asian History, 1, No. 1 (1960),
91bid,, 28
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élite Malay College at Kuala Kangsar. The presence of large num-
bers of Chinese and Indians and the British policy of “protecting” the
Malays had prevented the growth of an economic middle class (as in
the Dutch East Indies) which might have headed a substantial radical
nationalist movement. In some of the states towards the end of the
nineteenth century a professional religious hierarchy was built up with
British support. This became identified with rural-centered Tslam and
the traditional ruling class, an alliance of traditional forces that was

ble.l¢ Ci ly an i 1 ionalist Malay might
have no love for the old feudal system, but might still be unwilling to
see it swept away if any step towards constitutional reform were to
give political power to non-Malay groups. A few Malay nationalists,
such as Inche!! Ahmad Boestamam, Inche Ibrahim bin Yaacob and
Dr. Burhanuddin, felt differently and rejected the existing social order,
working through such organizations as KMM, KRIS and, after the
war, the Malay Nationalist Party (MNP). But their numbers were
small. In general, when exposed to the shock of change, or proposed
change, the Malays instinctively turned towards their traditional
leaders.

Malayan Union

This tendency was well illustrated soon after the war ended. When
the British took over again in Malaya they proposed, and set up, a
new type of government, Malayan Union, to include all the Malayan
peninsula except Singap: 12 The Jusion of Singap was eco-
nomically unjustified; union with Malaya could have been reconciled
even with the retention of its large entrepdt trade, as was attempted
inside Malaysia, 1963-1965. However, Malaya and Singapore con-
tinued to use the same currency and maintained close commercial and

10W. Roff, “Kaum-Muda-Kaum Tua: Tnnovation and Reaction among
the Malays, 1900-1941," in Papers on Malayan History, K. G. Tregonning,
ed. (Singapore: Journal of Southeast Asian History, 1962), pp- 187-188.

11 “Inche” (Sometimes “Enche” of “Che") is the equivalent of “Mr."
“Tyan” is used instead of Inche before the mame “Syed" (“Sayid”), a
by descendants of the Prophet, Muhammad, and before the
a title given to one who has made the pilgrimage to Mecca.
“Dato” is a title conferred by a state or by the Head of State, correspond-
ing ronghly to a British knighthood. It is not hereditary. “Tun" is a non-
hereditary title which can be conferred only by the Head of State, and
ranks higher than Dato.

In 1966 it was announced that in the future the federal title, Dato, would
be changed to “Tan Sri” 1o distinguish it from the title of the same name
conferred by a state.

12 Malayan Union and Singapore (Cmd. 6724) (London: HMS.0.,
1946).




MALAYA AND SINGAPORE AFTER 1945 29

banking links. Politically, the separation of Singapore may have been
intended to please the Malays by leaving out an area with a popula-
tion which was over three-quarters Chinese. The British may also
have wished to safeguard their Singapore naval base from objections
by a future government of an mdcpendcnl Malaya. But there was no
great over the 1! of Sing The p i

which excited real opposition were those relating to the new Union
of Malaya. They embodied a move towards direct rule by the British,
compared with the prewar system which was largely indirect; they
also improved the position of the non-Malays politically. The Malay
Rulers were to lose their sovereignty to the British Crown, which
would be represented in Malaya by a British governor. They would
retain their thrones, and their personal residences and allowances,
but the chief function of each Ruler would be merely to preside over
an Advisory Malay COIJnCl| dealing mainly with laws on the Muslim
religion.’¥ The citi: D provided that citi ip could
be acquired by having been Imm locally (in Malaya or Singapore) or
having resided locally for a certain period of time. Application for
citizenship could be made after a shorter period, if an oath of alle-
giance were taken, The provisions were to be the same for Chinese,
Indians, and others as they were for Malays.!* In any future system
of democratic elections this would increase the voting power of non-
Malays compared with the Malays. Non-Malays would also be given
access to some branches of the civil service which had not been open
to them previously. These provisions struck at the privileged position
of the Malays, as opposed to the other races, at a time when racial
feelings had been intensified by the occupation. Also, as has been
remarked already, in any situation of racial stress the Malays looked
towards their own feudal élite, But, by the Malayan Union proposals,
the highest members of this élite, in the person of the Rulers, were
to be downgraded along with the mass of the Malays. Insult was
added to injury by the methods the British used to have the proposals
accepted by the Rulers. A special representative, Sir Harold Mac-
Michael,’s was sent out to get a “shotgun” signature, consenting to
the Malayan Union proposals, from each Ruler in turn. The shotgun

13 0n the Rulers’ objections, sce: Max Seitelman, “Political Thought in
Malaya,” Far Eastern Survey, XVI, No. 11 (1947), 128.

14 The British Secretary of State spoke of “the need to promote the sense
of unity and common citizenship which will develop the country’s strength
and capacity in due course for self-government within the British Com-
monwealth." (House of Commons Debates, Vol. 414, Col. 255, October
10, 1945.)

18 Report on a Mission to Malaya by Sir Harold MacMichael (Kuala

ur: Malayan Union Government Press, 1946).
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consisted in the rep ive's power to d the

of a Ruler, if his conduct had been unsatisfactory during the Japancse
occupation. The Rulers signed, but a series of explosions followed
in both London and Malaya, The London explosions consisted of
letters to The Times, written by the “old Malaya hands,” in retire-
ment, the British administrators whose names summarized the history
of British rule in Malaya over the previous seventy years, including
Sweltenham, Maxwell, Winstedt, and Clementi. The detonations in
Malaya were more surprising, The Japanese occupation had shown
that the British were not omnipotent. The Malays were shaken out
of their political apathy and their state particularism. The intensity
of feeling was shown by the fact that even Malay women took part
in jons of protest. Opposition was at first concentrated in
the Peninsular Malay Movement of Johore, which after some maneu-
vering become a national body, the United Malays’ National Organi-
zation (UMNO), in May, 1946. Both were organized by Dato Onn
bin Ja'afar, a civil servant who became Chief Minister of Johore.'®
UMNO used its influence on the Rulers, and eventually they too
protested, by refusing o attend the installation ceremony of the first
Governor of the Malayan Union. The British had gravely underesti-
mated the opposition to their plan to drop the fiction of indirect rule
and to simplify government in Malaya.

Non-Malays were mostly apathetic about the scheme, but some
organizations, like the left-wing Malayan Democratic Union (MDU),
objected that non-Malays should have been consulted before the
proposals were introduced.

The Federation Agreement, 1948

The weight of the Malay protests persuaded the British that they
had moved too far and too fast in attempting to dismantle and re-
fashion the old apparatus of government. After all, the existing tradi-
tional structure, depending on the Rulers, District Officers and the
headmen, was basically a Malay structure. 1f the position of the
Malays were downgraded too drastically, an entirely new structure
would need to be devised. At the same time the British did not give
up two of their original objectives, the creation of an effective central
government and some form of citizenship for which non-Malays as
well as Malays could qualify.!” But there were significant differences
in the new approach. Provisions were made for consultation of inter-

16 Ishak bin Tadin, “Dato Onn, 1946-1951," Journal of Southeast Asian
History, 1, No. 1, 65-68.

nal Britain, Colonial Office, Federation of Malaya: Summary of
Revised Constitutional Proposals (Cmd. 7171) London: HMS.0., 1947,
P2
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ests through a Working Ci i isting of r i of
the government, the Rulers and UMNO and a Consultative Commit-
tee, on which Mal, i were to which the

Working Committee’s proposals were submitted. Also, no direct
attack was made on the sovereignty of the Rulers. The Malayan
Union scheme, which removed their sovereignty, lasted only two
years, and the new “Federation of Malaya” came into existence in
1948, created by the joint action of the British King and the nine
Rulers.

By the Federation of Malaya Agrecment,!$ the central government
consisted of a British High Commissioner, an Executive Council, and
a Legislative Council. The High Commissioner had the delicate task
of safeguarding both “the special position of the Malays” and also
“the legitimate interests of other communities."'? The Legislative
Council had official members and a larger number of unofficial mem-
bers, to be i by the High Ci issi . It was intended
that, in time, some of the latter would be elected. At state level
there was a corresponding structure consisting of the Ruler, an execu-
tive council and a legislative body, the Council of State, with both
official and unofficial members. Some important functions, such as
land and education, were allocated to the states. But, in the tradition
of indirect rule, the Rulers undertook to accept the advice of the
High Commissioner except in matters relating to the Muslim religion
or the custom of the Malays.2® The federal Legislative Council could
also pass laws on subjects within the field of state functions, for the
purpose of ensuring uniformity between states. And, financially, the
bulk of state revenue came not from taxes but from grants-in-aid
voted by the Legislative Council. Additional provisions for central
coordination were the High Commissioner’s responsibility for “the
safeguarding of the financial stability and credit of the Federal Gov-
ernment,”?! and the existence of British civil servants, transferable
from federal to statc employment.** Not only was government highly
centralized; it was also colonial government, in the last resort directed
by the High Commissioner who was responsible to the Colonial Office
in London.

Other features of the scheme of government from 1948 on, in-
dudmg provlslon for a Lon[erence af Rulers‘ may be found in the

t. The p were complex, but

18 (Kuala Lumpur: Government Press, 1948).
19 Federation of Malaya Agreement, para. 19(d).
20 Ibid,, paras. 5 and 8.
21 tbid., para. 19(c).
2 T, H. Silcock, The Commonwealth Economy in Southeast Asia (Dur-
lum Duke University Press, 1959), pp. 66-67.
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in effect were decidedly stricter for non-Malays than the Malayan
Union proposals. Some of them applied almost exclusively to Malays
(including persons who had come from Indonesia): for instance
those who were subjects of the Ruler of any state. Some provisions
covered British subjects (including Chinese and Indians), who had
been born in Penang or Malacea and who had resided in the Federa-
tion for fifteen years. Most Chinese and Indians could qualify only
on their own birth in the Federation and their father's (in some
cases, parents’) birth and length of residence in the Federation; their
own birth there combined with their length of residence; their length
of residence in the Federation. In the last case citizenship was not
automatic, but could be acquired by application, if the applicant
was of good character, declared his intention of residing permanently
in the Federation, and had an “adequate knowledge” of Malay or
English. These requirements were not casily met. In 1949 it was
estimated that only about 375,000 of the Chinese residents in the
Federation (just under a fifth) had become federal citizens.

The Emergency

The year 1948 marked a new stage in constitutional development.
Guerrilla fighting broke out, which bad profound economic, social,
and political implicati During the ion the Malayan Com-
munist Party had been active in the MPAJA, and it was only with
difficulty that the MPAJA was disbanded at the end of 1945. But in
1948 the Communists decided to resort to armed violence, thus
creating “the Emergency,” which lasted for twelve years and cost
directly about 11,000 lives. Among the reasons which induced the
Communists to resort to “direct action” was their failure to penctrate
and control the trade unions by peaceful means. They had attempted
this kind of penetration immediately after the war, but the govern-
ment had reacted by amending the Trade Union Ordinance, among
other things disqualifying from office in the unions any person who
had not been employed for at least three years in the industry con-
cerned or who had been convicted of any serious crime, such as
extortion. Other reasons for the choice of direct action may have
been the improvement in the rice supply since the end of the war
and the influence of itutional reform in i d
opinion to support the government.®

The Emergency set the government a difficult problem. The num-
ber of active rebels was under 10,000, but their guerrilla tactics
enabled them to kill and destroy during raids and then to disappear

20 The British Minister of State for Colonial Affairs (House of Lords
Debates, Vol. 159, Col. 334, November 10, 1948).
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into the jungle. Although the existing troops and police in Malaya
were not trained to meet such tactics, the rebellion failed for a
number of reasons. Malaya had no border with a Communist state
through which reinforcements could be sent, although comparative
jmmunity existed on the Thai border, because of lack of adequate
concerted anti-Communist efforts between Malaya and Thailand. In
the later stages the Communists became desperate and indiscriminate
in their efforts and resorted to terrorism, which, in the long run, turned
some of the population against them. Moreover, the Communists
were overwhelmingly Chinese. The MCP claimed that “the Malayan
revolution is, in its present stage, under the leadership of the prole-
tariat, whose base is the combined strength of the workers and
peasants: this is an anti-Imperialist anti istic national ion,
carried out by the people of various races and classes. It has a
national character because it opposes the rule of alien imperialism,
demands the right of self-determination and the realization of national
liberation."* But, racially, this claim was totally inaccurate, If a
hard core of rebels was attracted to communism largely because it
was Chinese communism, for precisely the same reason Malays and
Indians were repelled by it.

The rebels’ defeat also resulted from a number of actions by the
government, some of them military, such as the employment of more
and better-trained troops, others social and political, such as measures
to improve relations between the various ethnic groups and to achieve
independence. The most striking single operation was the establish-
ment of “New Villages,” largely inhabited by Chinese. The rebels
had been obtaining food from Chinese “squatters,” many of whom
had settled on the land when tin mines and other enterprises had
closed down during the war. If the squatters were left where they
were, mainly on the jungle fringes, it would be impossible to prevent
them from being coerced by the rebels into supplying food. The
solution chosen was the gigantic operation of moving about half a
million people, including about a fifth of the entire Chinese popula-
tion, to over 550 “New Villages." Settlement in the villages was con-
centrated, which made it easier to defend them, although it made
farming operations more difficult for the inhabitants.

The main impact of the Emergency was over by about 1955,
although it was not formally declared to have ended until 1960.
However, later events showed that the Communists, although defeated
in battle, had not been eliminated.

* Gene Z, Hanrahan, The Communist Struggle in Malaya (New York:

te of Pacific Relations, 1954), p. 101, quoting a Communist publi-

ﬁo; with the English title, Strategic Problems of the Malayan Revolution-
ar.
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Towards Independence

It might be thought that the Emergency would have put back the
attainment of independence for Malaya, But in fact the Malayans
used the Emergency as an argument in favor of independence, main-
taining that the Communist charge that the rebels were fighting against
“imperialism” would lose its force if the government were Malayan
and not British. An essential condition of independence, however,
was the existence of a political party to whom the British could hand
over the government on independence. In view of the racial com-
position of Malaya it was necessary that this party should represent
at least the two major races.

At the beginning of the Emergency in 1948 there was a well-
established party, the UMNO:; it was entirely a Malay party. Just as
the Malayan Union p Is had stimulated the ion of UMNO,
so the proposed Federation of Malaya Agreement aroused organized
opposition. A mixed bag of organizations joined to fight the Agree-
ment, which they viewed as representing primarily the interests of
the British and the Rulers The new grouping included the left-wing,
pro-Indonesian Malay Nationalist Party (MNP),2® the Malayan Dem-
ocratic Union (Singapore intellectuals), the Chinese Associated Cham-
hers of Commerce, & aumber of Communist organizations, and the
Malayan Indian Congress (MIC). This alliance called itself the All-
Malaya Council of Joint Action (AMCJA). The AMCIA was too
heterogeneous to last for long as a single front. A purely Malay
grouping, called PUTERA after its initials in Malay, standing for
“Central Force of the Malay people,” was then formed; based on the
MNP it worked together with the AMCJA and the Chinese Asso-
ciated Chambers of Commerce (0 put forward alternative constitu-
tional proposals®® However, when the Federation of Malaya Con-
stitution came into force in 1948, the AMCJA broke up. When the
Emergency was announced some of the member organizations of
AMCJA and PUTERA were outlawed. The MDU dissolved, and in
1950 the MNP was banned.

The eventual major partner of UMNO, the Malayan Chinese Asso-
ciation (MCA), was formed in February, 1949. Its president was a
respected Straits Chinese, Tan Cheng Lock, who had also headed
the short-lived AMCIA. The MCA had several different roles. Im-
mediately, it could provide a rival focus for Chinese loyalties apart

25 See Burhanuddin Al Helmy. “Towards Tanah Melayu Merdeka,”
Merdeka Convention, Papers and Documents (London, 1957).
26 Jan Morrison, “Aspects of the Racial Problem in Malaya,” Pacific

Aspe
Affairs, XXII, No, 3 (1949), 245-246.
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from the Communists. Socially, it raised funds to help with the
resettlement of the Chinese squatters. Looking beyond the immediate
future, it was a respectable body which could see to it that Chinese
interests were fully taken into account in any future constitutional
changes.

The political activities of the MCA were encouraged by the British,
who also attempted to bring the leaders of the main communities
together in the “Communities Liaison Committee” (CLC). Dato
Onn, the president of UMNO, who had been active in the CLC, tried
to go even further. At first he tried to work for the inclusion of
non-Malays as members of UMNO," but, on encountering resistance,
in 1951 he resigned the presidency of UMNO and founded the
Independence of Malay Party (IMP). This body was supported by
an impressive number of or i and indivi i i
leaders of the MCA, members of the Communities Liaison Commit-
tee, the Malayan Indian Congress and several labor and trade union
groups. It was also smiled upon by the British. In spite of the
important role Dato Onn had played in founding UMNO, it survived
his departure and chose as its new president, Tengku [Prince] Abdul
Rahman, brother of the Sultan of Kedah. Although Tan Cheng Lock
joined IMP, the bulk of the MCA remained indifferent. The munici-
pal elections held in Kuala Lumpur in 1952 saw the decisive defeat of
the IMP. The UMNO and the MCA formed a purely local ad hoc
alliance against the IMP, and defeated it by nine seats to two. This
arrangement was continued in later local elections, resulting in further
Victories for the Alliance. Confident prophecies were made that this
intercommunal alliance would not last, but it did. A national Alliance
organization was set up in 1953. Communal divisions in Malaya were
50 deep that it was impossible to form successfully a single non-
Communal party; but they were not too deep to destroy an alliance of
Communal parties. In the next few years the wheel turned full circle.
Dato Onn had abandoned the declining IMP and had founded the,
in effect, Malay-communal Party Negara. On the other hand, the
Alliance, which by 1954 included the UMNO, the MCA, and the
MIC, showed at a number of local elections that it had enough sup-
port from all the different communities to qualify as the prospective
Bovernment when the British handed over power. It also benefited
from the fact that Negara, which was strong in the Legislative and

utive Councils, became identified with the British-controlled gov-
€mment,

Steps had already been taken towards giving Malayans more politi-
cal responsibility when the “Member” system was introduced in the

*lshak bin Tadin, 81 f.
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Legislative Council in 1951, ‘This "quasi-minisleria.l“ system had
made nominated members of the Council responsible for various de-
partments and functions of government, such as education and health
and spokesmen for them in the Legislative Council. In the following
year all these members were included in the Executive Council. ‘This
was a usual transitional stage towards independence from British rule,
a rehearsal, as it were, for building up an executive which would be
responsible for the legislature. Agitation by the Alliance®® forced the
British to make the big concession that the fifty-two members of the
Legislative Council elected in 1955 should form a majority of the
Council (52 out of 98); the nonelected members, apart from the
Speaker, consisted of three ex-officio members (the Chief Secretary,
the Attorney-General and the Financial Secretary), the nine Mentri
Besar (Chief Ministers) of the Malay States and one representative
from each of the two Settlements, and thirty-two appointed mem-
bers.2? It was unprecedented for 2 British territory to advance di-
rectly from a wholly nominated Legislative Council to one with an
elected majority.*

At the first general elections, 1955, the Alliance won 51 out of the
52 seats3! Tengku Abdul Rahman, who had led the party, was
appointed Chief Minister and formed & Cabinet.

The 1957 Consfitution

The Alliance victory was followed by a Constitutional Conference,
held in London early in 1956 and attended by representatives of the
Rulers and the Alliance. It was decided there that Malaya should
become fully self-governing and independent within the Common-
wealth by August, 1957, if possible, and that a Constitutional Com-
mission should be appointed to draw up 2 draft constitution.® The
Constitutional Commission consisted of Lord Reid, an English judge,
as chairman and one member each from Britain, Australia, India, and

25 11, Miller, Prince and Premier (London: Harrap, 193%), 0. 147-161.
2T or “scheduled interests” ( planting, mining,

¥
trade unions, etc.), three for racial minorities, seven nominated. [Repor ¢
: R e

of the ‘of Malaya C C (Kuala Lumpur:
Government Printer, 1957), paras. 30 and 32

30F, G. Camell, “Constitutional Reform and Elections in Malaya,”
Pacific Affairs, XXXVIL, No. 3 (1954), 228-229.

2 See pp. 96-97.

22 The. itional until i d are given in L. A
Mills, Malaya: A Political and Economic Appraisal (Minneapolis: Univer-
sity of Minnesota Press, 1958), pp: 98 {f, British willingness to grant inde-
pendence may have been influenced by the fact that Malaya, whose exports
were substantial earners of ‘United States dotlars, intended to stay inside the
British Commonywealth and the sterling area.
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Pakistan, It pub]lshcd its Reporl in 1957. Organizations and individ-
wals, 131 in all, to the C issil But the
submissions of the Alliance had exceptional importance in view of its
Prospccuvc role as the future government, compared with, say, the
representations made by the World Fellowship of Buddhists, Sel:\ngor.

or the Central Electricity Board. Indeed, the Commission, in its

:
0

Report® indicated its particular indebtedness to the Alliance for their
‘memorandum and their verbal explanations of it. The Alliance, in
particular the UMNO and the MCA, had hammered out proposals
which represented, in effect, a “bargain” over the relative constitu-
tional position of the two major racesM Only one single memoran-
dum was i to the Constif C ission by the Alliance,
in spite of the strains and stresses which inevitably existed between
its component parts.

However, the Constitutional C ission’s Is were not
accepted in their entirety. Changes were made after consultations be-
tween the British government, the Rulers, and the Alliance. In effect,
concessions were made to Alliance, and in particular to UMNO,
views.®

Independence (merdeka) was proclaimed on August 31, 1957. The
Constitution which came into force on that date generally resembles
that of Britain or of India. It is “parliamentary,” as opposed to pres-
idential, in that the Ministers, or Cabinet, sit in the legislature and
are responsible to it. In fact, although this is not laid down in the
Constitution, the Ministers belong to a single political party, the
party which has won a majority of the seats in the lower house of
the legislature. Therefore normally any powers conferred on “Par-
lisment” by the Constitution are in fact exercised by the majority
party through its control of a parliamentary majority. Like Britain
and India there is a nonpolitical Head of State (Yang di-Pertuan
Agong), who on most subjects acts on the advice of his Ministers;
a legislature composed of two houses, one of them directly elected; a
neutral civil service; an independent judiciary Unlike Britain, but

88 (Kuala Lumpur: Government Press, 1957), para. 9.

# The process is described in T. H. Tan, “The Struggle of the Alliance
for the Independence of the Federation of Malaya,” Merdeka Convention,
Papers and Documents.

The main made in the Constitutional Commission’s recom-
mendations are indicated in Federation of Malaya Constitutional Proposals
(Kuala Lumpur: Government Press, 1957). For the main debate on the
Constitution, see Legislative Council Debates (Second Session) October,
lsss-Auxusx 1957, July 10 and 11, 1957, cols. 2838-3030.

% Cf, the features of the Constitution as stated in the Yang di-Pertuan
ii’:gnga speech on the opening of Parliament, Straits Times, September 12,
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like India, the Constitution is federal. In practice, however, the
powers of the central governm are i bl 4 with
those of the states. The decision to form a federation was almost
certainly dictated by the existence of the Rulers and by the desire
to avoid a repetition of protests similar to those voiced against the
Malayan Union Scheme of 1946, A number of bodies, such as the
‘National Land Council, are provided for in the Constitution with the
object of ensuring coordination between the federal government and
state governments.

The Constitution may be amended, with some exceptions, by the
approval of at least two-thirds of the total number of members of
each house.®” The courls are guardians of the Constitution, as in the
United States. 1f the courts declare that a law is contrary to a pro-
vision of the Constitution, that Jaw is invalidated, in spite of its
having been passed by the federal parliament or by a state legislature.

There are some special features of the Constitution which are not
found in other countries. Some of these, such as the Conference of
Rulers and the method of choosing the Head of State, result from the
need to fit the Rulers into the framework of constitutional dema-
cratic government. But the features of most interest are those which
embody the “bargain” between the UMNO and MCA, and which set
out the political framework, or rules, within which the racial groups
are to operate. One broad assessment of the situation was that the
price to be paid by non-Malays for full participation in the political
activities of the Federation was acceptance of certain forms associated
with Malay traditions.® This is certainly a part of the arrangement.
The functions assigned to the Rulers, the choice of Tslam as the state
religion,® the decision that from 1967 the national language, Malay,
should be the sole official language' were part of “the bargain.” In
exchange, non-Malays benefited from further relaxation in citizenship
provisions, which had already been altered in favor of non-Malays in
1952. Citizenship by operation of law was now extended to any
person born in the Federation after August 31, 1957 (Independence
Day).#* This recognized at last the claim of the Chinese to be citizens

37 Article 159(1) and (3).

3 F. H. H. King, The New Malayan Nation, p. 13,

99 The Constitutional C issiy ad ded that there should
not be a state religion (Proposals, para. 169). In practice, the provision
does not yet seem (o have been of major importance.

40 Unless Parliament provided that English could continue to be used
after 1967 [Constitution, Article, 152(2))

41 By the Constitution (Amendment) Act 1962 a restriction was imposed
in that at least one parent must have been ordinarily resident in the Fed-
eration at the time of the child’s birth,
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by virtue of jus soli, not retrospectively but only for those born after
Independence Day. It was also extended, with qualifications, to any
person whose father was a citizen at the time of his birth, Provisions
for acquiring citizenship by other means were also made easier; for
example, the requirement that an applicant should know Malay was
waived for a period of one year after the date of independence.i®
These measures would increase the voting strength, and therefore the
],ulil.ical power, of the Chinese. An important feature of the “bargain”
was not explicitly siated in the Constitution. The Chinese were to
continue to play their dominant role in business, free from the hin-
drances or persecution to which they had been subjected in some
other Southeast Asian countries.

In addition, however, the Constitution made provision for the
“gpecial position of the Malays.” Article 153 states that it “shall be
the responsibility of the Yang di-Pertuan Agong to safeguard the
special position of the Malays and the legitimate interests of other
communities. . . .” The Yang di-Pertuan Agong (acting in practice
on the advice of the government) may therefore reserve for Malays
such proportion as he may think reasonable of (a) positions in the
public service of the F ion; (b) scholarshij ibiti and
other similar educational or training privileges or special facilities given
or accorded by the federal government; and (c) permits or licenses
required by federal law for the operation of any trade or business.
Elsewhere in the Constitution (Article 89) there is provision to pre-
serve, as a Malay reservation, land which before independence was
a Malay reservation in accordance with state law. Such a law can
now only be amended by a special and difficult process.

Article 153 is phrased in very broad terms. But it has actually
been used only to continue policies which were already in force
before independence, for instance, as regards admission into some
branches of public service and for particular types of licenses, such as
those for road haulage and hired passenger vehicles. ¥

At first sight the existence of Article 153 appears to be strange.
Why was it necessary to make constitutional provision to protect the
Malays when they were the largest racial group in Malaya and con-
stituted a majority of the electors? The answer is not contained in

4 The provisions and later changes are summarized in J. M. Gullick,
Malaysia (London: Benn, 1963), Appx. 1, and H. E. Groves, The Con-
Stitution of Malaysia (Singapore: Malaysia Publications, 1964), ch, XI
For the complications of citizenship affecting Singapore during the negotia-

ons on Malaysia sce Chapter 3, below. On deprivation of federal citizen-
|qu see Groves, pp. 173-177.

16 :@rlarl of the Federation of Malaya Constitutional C ission, paras.
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the Constitution. At the root of Article 153 is the problem of achiev-
ing an approximate short-run “balance of power” between the races.
The Malays have not yet acquired any appreciable degree of eco-
nomic power in Malaya. Only the least developed, or “peasant”
sector of the rural economy is primarily Malay. At the same time
ion of citi ip provisi is i ing the voting strength
and political power of non-Malays. It may be argued, therefore; that
until Malay economic power is substantially greater, the bulk of the
Malays will not be sufficiently confident that a genuine long-term
balance of power would exist between the races if the protection of
Article 153 were to be removed. According to this approach, the
article “is aimed to do no more than correct the imbalance in the
living conditions and lives of the people in this country. . Fd
Probably the most contentious aspect of the provisions to safeguard
the special position of the Malays is their duration. The Constitu-
tional Commission recommended that the matter be reviewed after
fifteen years,*® but the Constitution itself did not include this proposal.
Some members of palitical parties with a high proportion of non-
Malays, have attacked Article 153 as giving an unfair, because
possibly permanent, advantage to the Malays. They would have pre-
ferred this subject not to have been included in the Constitution at
all, or, failing this, that a time limit should have been specified.
Two objections to Article 153 may be mentioned. One is that,
since there are many poor Chinese and Indians as well as many poor
Malays, any constitutional protection which is given should be on the
ground of economic weakness rather than racial origin.'® This argu-
ment is cconomically sound, but completely ignores the racial basis
of politics in Malaya and the circumstances in which the Constitution
was drawn up. The second objection is that the protection given by
Article 153 is inadequate and liable to abuse, for example by Malays
taking up licenses which they do not use themselves but hand over to
non-Malays in exchange for money.# This objection is well taken in
emphasizing that in the long run the economic position of the Malays
will be jally imp: d, not by provisi such as those in
Article 153, but rather by the progress of the rural development plan

& Tengku Abdul Rahman, Dewan Raayat Debates, IV, No. 2, April 28,
1962, col. 449, and V, No. 3, May 28, 1963, cols. 357-362.

45 Report, para. 167.

485, M. Huang-Thio, “Constitutional Discr under the
Constintions” Malaya Law Review, VI, No. 1 (1964), 1213, See also
o Phock Kin (Socialist Front), who said he would support Malay privi-
Jeges if they would eliminate poverty, but not if they would make rich
Nilas richer, Dewan Raayat Debaies, 1V, No. 2, April 28, 1962, col. 449.

47 Huang-Thio, 14-15.
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and by increasing the supply of Malay entrepreneurs.® But these are
- Jong-run measures, and in the interim, to satisfy the Malays that a
fair balance between the races does exist, something along the lines
of the provisions of Article 153 seems to be necessary. This brings the
argument back to the contentious point about the duration of these
provisions.

It is worth nutmg that Article 153 has also in fact been invoked to

the rights of Malays. The Tengku referred
to it before the fiftcenth assembly of UMNO in defending his inter-
vention when the governments of Perak and Penang wanted to with-
draw padi (rice) dealers licenses from non-Malays in order to give
them to Malay cooperative societies.

To say that a rough “balance” was achieved between the conflicting
claims of the various communities is not to claim that equality has
lbeen achieved in every sphere. It is easy to point to apparent inequi-
ties, which affect some communities in some respects. But when the
whole scene is surveyed, in its social, economic, and political aspects,
jt becomes clear that a kind of short-term rough justice between the
claims of the communities has in fact been attained. The problem of
keeping a racial balance was accentuated by the new elements intro-
duced when Malaysia was formed.

Fundamental Liberties

The Constitution states that every citizen has the right to certain
freedoms, notably those of speech and expression, of peaceable as-
sembly, of forming associations [Article 10(1)]. But immediately, in
the same Article, there is the qualification that Parliament may impose
restrictions on these rights for a number of reasons, including grounds
of security or public order. Part XI of the Constitution spells out
more fully the circumstances in which Parliament may act in this
way. The act imposing restrictions must recite that “action has been

- taken or threatened by any substantial body of persons, whether inside
or outside the Federation” to do a number of things, including ex-
citing disaffection against the Yang di-Pertuan Agong or the govern-
ment, or promoting feelings of ill will and hostility between different
races or other classes of the population likely to cause violence
[Article 149(1)]. Under this part of the Constitution laws or or-
dinances may be passed which provide for “preventive detention,” that
is, imprisonment without trial, a restriction on another article of the
Constitution which states that no person shall be deprived of his life
or personal liberty save in accordance with law [Article 5(1)]. There

488ee Chapter 13, pp. 231-234,
49 Straits Times, August 24, 1962.
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is no public appeal against such detention, but there is some safeguard
in that a person detained must be informed of the grounds for deten-
tion, allowed to make representations against it and to have these
representations heard by a three-man advisory board. If the person
is a citizen, he may not be detained longer than three months, unless
such an advisory board has considered any representations he has
made and has made recommendations on them to the Head of States”
Restrictions on freedoms have been imposed by a number of acts
and ordinances, notably the Internal Security Act (1960, amended
1962), the Sedition Ordinance (1948), the Public Order (Preser-
vation) Ordinance (1958) and the Prevention of Crime Ordinance
(1959) 5

By Article 150 provision is made for a Proclamation of Emergency.
Under it the ive may pr i having the force

of law, which may, however, be annulled by resolutions passed by’

both houses of Parliament. It is stated that none of the ordinances
so made shall be invalid because of inconsistency with the Constitu-
tion’s provisions on fundamental liberties. Some of the powers con-
ferred in this Article are sweeping; for instance, the federal Parliament
could legislate on nearly all matters which the Constitution allocates
to the states, and elections could be suspended. In practice, although
there was a State of Emergeney in force until 1960 and again from
September, 1964, onwards, few really drastic measures were taken,
although local elections were suspended in 1965. However, emergency
powers were once again invoked, in Sarawak, September, 1966, to
justify the passing of a constitutional amendment which led to a change
of government (p. 145, below).

Clearly the fundamental liberties provided for in the Constitution
have been subject to severe limitations, expressly provided for in the
Constitution itself, In any case, since independence the times have
been abnormal, and there was hardly any interval between the end
of the danger from internal Communist rebellion (1960) and the
beginning of Confrontation by Indonesia (1963). It is to be hoped
the government will be as swift in removing restrictions on funda-
mental liberties as it was in imposing them, now that Confrontation
has officially ended.

50 Article 151, In any action he takes, the Head of State must act on
the advice of his ministers.

51 Groves, chs. XII and XIII. Perhaps the most comprehensive restric-
tions are included in the Internal Security Act, passed after a Constitutional
Amendment in 1960; its provisions replaced those of the Emergency Regu-
lations Ordinance of 1948, temporarily kept alive by Article 163 of the
Constitution.
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Singapore, 1945-1963

‘When Singapore was separated from Malaya after World War TII,
it posed quite a different kind of political problem. Over three-
quarters of the population was Chinese, and there was no traditional
Malay framework of government on which to build the institutions
for self-government. Indeed, from Britain's point of view, the prac-
ticability of self-government could not be taken for granted. The
population had not yet reached one million, and even if political
independence were to be achieved, Singapore and Malaya (its hinter-
land) were inevi ically i d It also became
clear, as democracy was gradually introduced into Singapore, that
extensions of the franchise had the effect of increasing the proportion
| of Chinese-educated voters, of whom some were Chinese chauvinists
or extreme socialists or both. It truly became “impossible to gain
control of the machinery of the government in Singapore without
making some concession to Chinese ideology.”® How in these eir-
cumstances could the British, who wished to retain the use of their
Singapore naval and military base, consider granting complete in-
dependence? The problem was so complex that at one time or
another the most ingenious and fantastic solutions were put forward
— one local politician suggesting that Singapore should become the
headquarters of the United Nations with a kind of “international
enclave” status. The advance towards self-government, up to the final
step of complete independence, was made in the usual British colonial
Way. An increasing proportion of the members of the Legislative
Council were “unofficial” instead of official, and an increasing pro-
portion of the unofficials were directly elected. Elected members, or
o issi " were also i into the icipal government
of the ciry of Singapore. The potential electorate for choosing the
elected members of the Legislative Council was probably about a
quarter of a million persons, mostly Chinese, who were British sub-
jects, not alien immigrants, But at the first two elections (1948 and
1951) only a fraction of the electorate registered — about 20 per cent
in the latter election. The vast majority of the Chinese, and in par-
ticular the Chinese-cducated, voters had not yet registered, and this
was reflected in the composition of the members elected to the Council,
Who were mostly moderates. In 1953 a Constitutional Commission
(the Rendel Commission) was set up. It recommended a Legislative
Assembly of thirty-two, of which twenty-five would be elected. The

82T, H. Silcock, “Singapore in Malaya,” Far Eastern Survey, XXIX,
No. 3 (1960), 35.
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leader of the largest party in the Assembly would be Chief Minister,
and he would nominate himsclf and five other members of the As-
sembly as Ministers on the executive “Council of Ministers.” The
British Governor could overrule the Assembly but these powers were
to be used only in exceptional cireumstances. To improve the voting
turnout, registration for elections was to be compulsory.®

The new Constitution imp ing these proposals came into
force in 1955. The election which followed, in April, 1955, was not
decisive. The most successful party, the Labour Front,%* won ten seats
but only just over a quarter of the vote. Its leader was David Mar-
shall, a Singapore-born lawyer of Iraqi-Jewish extraction. As a
lawyer, Mr. ‘Marshall was particularly offective in defense, but he
now devoted himself with enthusiasm to prosecuting British colonial-
ism. Also prominent in the Labour Front was Lim Yew Hock, leader
of a large trade union group, the Trade Union Congress. The
moderate Progressive Party, which had previously been the largest
party, won four seats, the Democrats, backed by the Chinese Cham-
ber of Commerce, two. Among the other successful candidates were
three from the People’s Action Party (PAP). At the head of the
PAP was a group of Straits Chinese and Indians, including some
Communists or near-Communists, who had previously been im-
prisoned under Emergency Regulations. Its leader was Lee Kuan
Yew, a Cambridge-educated lawyer of great intellectual ability, whose
approach 1o politics was more scientific and calculating than Mar-
shall's. The party had some trade union support and was also
strongly organized in the Chinese Middle Schools.

The Labour Front formed a government, precariously, with the
help of the small Malay Union Alliance (a coalition of UMNO and
MCA) and some nominated and official members of the Tegislature.
Tts period of office, 1955-1959, was a confused period for Singapore
in which three major struggles took place, sometimes simultaneously:
the Labour Front against the British government; the PAP against the
Labour Front; the Communists and fellow-travellers against the rest
inside the PAP leadership.

In the first of these struggles Marshall failed to get the indepen-
dence terms he wanted from the British. In view of Singapore's
strategic i and the in prosp for stable govern-
ment in the future, they were unwilling to hand over defense and
internal security to the extent that Marshall desired. He resigned as

53 Report of the Consti ional C ission (S G
Press, 1954), para. 10.

5 For its origins see S. Rose, Socialist Parties in Southern Asia (London:
Oxford University Press, 1959), pp. 208 fT.
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(Chief Minister in 1957, and his successor, Lim Yew Hock, reached
an agreement with the British. An internal security council would be
set up to deal with questions affecting the maintenance of public
gafety and public order. It would consist of three British members,
plus three from Singapore and one from the newly independent Fed-
eration of Malaya. Two other important features of the new Consti-
tution were the provision that “persons known to have been engaged
in subversive activity should not be eligible for election to the first
Legislative Assembly of the new state of Singapore” and that aliens
who had lived in the colony for ten years could be registered as
citizens if they took an oath of loyalty and gave up their allegiance
to any foreign state. This provision added about 300,000 Chinese to
the electoral rolls.

For many years the Communists had been active in the Chinese
Middle Schools, both among teachers and “students” — who might
be well over twenty years old and might have remained in school
purely for the purpose of organizing Communist study groups.’® The
PAP supported this movement. At least among the younger Singapore
Chinese-educated, it replaced the Chinese Chamber of Commerce as
the acknowledged voice of social and political authority. Attempts
were made by the government to increase financial support for, and
also control over, the schools, but strikes and rioting occurred under
the Marshall and Lim Yew Hock governments. Lim Yew Hock took
tougher action against the rioters than Marshall, but this had the

of alienating many Chinese-educated Chi-
nese who thought that he was attacking Chinese education, as such.
A bus strike was converted into a major political event by one of
the PAP's chief trade union leaders, Lim Chin Siong. The PAP
non-Communist leaders, on the other hand, appreciated the need to
win the votes of the Chinese-educated away from the Communists.
But, in order to do so, it was necessary to play the perilous game of
‘working with the Communists. In August, 1957, at the Third Party
Conference they were temporarily outmaneuvered when Communist
elements took over control of the party executive. Shortly afterwards,
however, when the Lim Yew Hock government arrested and detained
the top Communists in the party, they managed to regain control.

At the 1959 election the PAP won an impressive majority in the
Legislative Assembly (43 seats out of 51) over its right-wing rivals,
the Singapore People’s Alliance, the Liberal-Socialists and the UMNO-
MCA® For a time its success obscured the tensions between the

88 Stanley Spector, “Students and Politics in Singapore,” Far Eastern
Survey, XXV, No. 5 (1956), 65-73.
58 See p. 201, below.
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Communist and the non-Communist leadership. But these tensions
soon came to the surface. The non-Communist PAP leaders, before
taking office as a government, were committed to obtaining the
release from detention of the party's pro-Communist leaders; these
were their own past rivals, and potential future rivals, for control
of the PAP. An attempt was made to insulate the released detain-
ees” from the cffective process of government by making them
“Political Secretaries.” But they remained politically, if not govern-
mentally, active, particularly in the trade unions and among organi-
zations of rural dwellers.

The non-Communist PAP leaders were shaken by the results of
{wo successive by-elections in May and July 1961. The first resulted
from the expulsion from the PAP of Ong Eng Guan. Ong had been
mayor of Singapore before the City Council was abolished in 1959,
and according to himself had originally been one of a “triumvirate”
at the head of the party® In the PAP government Ong was made
a Minister, but his more important functions were soon taken away
from him. After Ong's expulsion the question of his effectiveness
as a Minister was overlaid by an exchange of personal attacks between
him and the party leaders. Ong resigned his seat, Hong Lim, and
fought it again at the subsequent by-election, partly on the issue of
complete independence for Singapore as opposed to union with Ma-
laya. The government was decisively defeated by 7,747 votes to
2,820. Most of Ong’s electoral support was probably personal, based
on his appeal to the largely Hokkien population in the constituency.
But the substantial defeat was unexpected by the government, and
raised general doubts whether the PAP was now the almost irresistible
force that it had seemed to be immediately after it had won the 1959
election. Two other members of the Legislative Assembly joined
Ong’s new United People’s Party (UPP). Soon after Hong Lim the
Malaysia proposal alarmed the pro-Communists in the PAP, because
in Malaysia the central government would necessarily have control
of internal security. The prospect of a completely independent Singa-
pore in which a future pro-Communist government would be free
of any controls, except its own, over internal security, would vanish.5
The pro-Communists therefore agitated for local control over internal
security and the release of all political detainees. This agitation coin-

7 For the statement signed by them on release see Lee Kvan Yew, The
Battle for Merger (Singapore: Government Printing Office, 1961), Appx. 9.

3 United People’s Party, Full Text of Memorandum submitted to Bri
Labour MP's (Singapore, May 18, 1963).

59 On whether or not in 1961 the British would have tolerated a Barisan
government, sce Lee Kuan Yew, pp. 38-44.
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cided with a second by-election in the Anson constituency, at which
Marshall, now chairman of the Workers' Party, attempted to re-enter
the Assembly. The PAP pro-Communists threw their weight behind
Marshall, and he narrowly defeated the PAP candidate.

Shortly afterwards the pro-Communists split from the PAP and
formed a new party, the Barisan Sosialis. Either from ideological
conviction or because they feared that the PAP could no longer
win the next general election, thirteen of the Legislative Assembly
members left the party and joined the Barisan. The PAP now had
a precarious majority of one in an assembly of fifty-one. It was only
by the skillful use of the Malaysia issue that the PAP leadership
avoided further fatal defections® and survived to win the Singapore
Assembly elections in 1963.

Y
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The Borneo Territories,
The Formation of /\/\a|aysia

The Borneo Territories
Before Malaysia was proposed officially in May, 1961, there was
a good deal of ignorance about the Borneo territories in Malaya and
Singapore. Some who should have known better had only two main

- assumptions: that basically the territories were like Malaya, but that

they were “less developed.” Brunei, which, in its internal affairs,
does not come within the scope of this book, was viewed as being
different: partly because it was ruled by a Sultan, descended from an
ancient line, while Sarawak and North Borneo were British colonies,
and partly because of the fabulous revenues Brunei derived from oil.
There was some excuse, perhaps, for ignorance about North Borneo.
While Sarawak occupies the northwestern part of the island of
Borneo, and, as the crow flies, is not too far from Singapore or from
southeastern Malaya, the east coast ports of North Borneo are almost
as close to Hong Kong.

The similarities and dissimilarities between the Borneo territories
on the one hand, and Malaya and Singapore on the other, will become
clearer later. But, as an introduction to the Malaysia proposal and its

_Consequences, it is worth considering the extent to which the terri-

tories were in fact “underdeveloped” in 1961, It is suggestive, for
instance, that in the Annual Reports of Sarawak, published a few
Years ago, some twelve pages are devoted to “pre-history” but only
two pages to “history” (since 1400 A.D.).

As far as national income per capita is concerned, the Borneo ter-
Titories were not too far behind Malaya. According to the “Rueff

49
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Report” (1963)%, in 1961 annual per capita income in Sarawak was
about M$550 and in North Borneo about M$700, compared with
about M$800 in Malaya, and M$1,300 in Singapore. It should be
remembered that even the Sarawak figure is higher than that for
Thailand or the Philippines. However, in an important sense the
occupational distribution of the population suggests that the Borneo
economies were “less developed™ than those of Singapore or Malaya.
In each of the Borneo states about 80 per cent of the population is
engaged in agriculture, forestry, or fishing, compared with 58 per cent
in Malaya and only 8 per cent in Singapore. On the other hand,
manufacturing and construction account for 20 per cent of the labor
force in Singapore, 11 per cent in Malaya, but only about 6 per cent
in the Bornco states. Trade, transport, and other services employ
about 70 per cent in Singapore, 30 per cent in Malaya, and 13 per
cent in the Borneo states. Another index of development is the
proportion of land under settled cultivation. In Sarawak and North
Borneo it is only about 3 per cent, compared with about 17 per cent
in Malaya. In spite of the low figure of 3 per cent, the population
of the Borneo states is so small that there is actually more land in
use per person than in Malaya.

Of course, these figures are averages, and do not indicate the varia-
tions in population distribution in the two states. Nor do they convey
the difference in their economic prospecis. The soil in North Borneo
is better than in Sarawak, partly because it has not been exhausted
by the native “slash and burn” technique, practiced at 100 frequent
intervals. Rubber, timber, and pepper are Sarawak’s chief exports,
but none of the rubber estates is large, and, outside the government’s
Rubber Planting Scheme, the rubber planted by smallholders is of
very low standard* In 1961 North Borneo, with a smaller popula-
tion than Sarawak, had higher foreign exchange earnings. Almost
half of these came from timber, of which there are vast reserves, the
rest mostly from rubber and copra?

In both territories difficulties of physical ication are serious.
In Sarawak, apart from air travel, the main means of communica-
tion are the large muddy rivers with their numerous tributaries which

1 Report on the Economic Aspects of Malaysia, by a Mission of the
International Bank for Reconstruction and Development (Kuala Lumpur:
Government Press, 1963), pp. 1-2. Three Malayan dollars equal one
United States dollar, approximately.

2 Sarawak Development Plan, 1964-1968 (Kuching: Government Print-
ing Office, 1963), p. 3.

3 Report on the Economic Aspects of Malaysia, p. 104.
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flow northwest into the South China Sea. By their very existence they
cut off the possibility of land communication on a large scale. Con-
sequently, Sarawak is, par excellence, the country of the outboard
motor. Indeed, during electoral campaigning a major item of expense
is fuel for outboard motors, When the government issucs a hand-
ook designed to promote virtuous behavior by the citizens, urging
them to report thefts from neighbors’ houses instead of standing idly
by, the item which is being stolen (chosen to create the feeling of
greatest deprivation in the reader’s heart) is an outboard motor.
North Borneo does not have the same extensive maze of rivers and
streams as Sarawak. For communications it depends mainly on its
roads, which it plans to extend substantially, as well as on its famous
railway, now almost a legend as well as a means of communication,

In one respect both North Borneo and Sarawak were undeniably
underdeveloped in 1963 in relation to Malaya. Only about 25 per
cent of the population over ten was literate, compared with over 50
per cent in Malaya. This figure was inflated by the fact that over
50 per cent of the Chinese were literate. Among the rest, only about
17 per cent were literate. More remarkable were the small numbers
who had completed a university or technical college course in 1960.
If only “natives” are considercd, and Chinese, Europeans, Indians
and others are excluded, the numbers were only four for North
Borneo and nine for Sarawak.* These low numbers to some extent
limited the pace of political and constitutional advance. More im-
portant, they set a limit to the replacement of expatriate civil servants
by qualified natives.

Another, less obvious, aspect of “development” may be considered,
From the point of view of a nation’s stability, it is important that
cultural cleavages should not be so deep that communication between
groups is prevented, There should be some national beliefs or sym-
bols which can be shared by all groups. The ethnic patchwork in
the Borneo territories is almost terrifying in its complexity, In Sara-
wak a 1953 ordinance considered it necessary to list the races indig-
enous to Sarawak and therefore to be regarded as natives: Bukitans,
Bisayans, Dusuns, Dayaks (Sea), Dayaks (Land), Kadayans, Kala-
bits, Kayans, Kenyahs (including Sabups and Sipengs), Kajangs (in-
cluding Sekapans, Kejamans, Lahanans, Punans, Tanjongs and Kano-
wits), Lugats, Lisums, Malays, Melanos, Muruts, Penans, Sians,
Tagals, Tabuns, Ukits, “and any admixture of the above with each

4See also T. H. Silcock, Fiscal Surw) Report of Sarawak (Kuching:
Government Printing Office, 1956), p.
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other.”® To the expert® the ways of life of these various groups are
distinctive. To be sure, some of the groups are Very small in number.
The Cobbold Commission on Malaysia conscientiously attempted to
ascertain the views of the 2,800 Bisayahs and the 2,000 Kelabits.
Yet id le cl s are apparent, even if only the more numer-
ous native groups are considered in each territory: in Sarawak, Malays,
Melanaus, Ibans (Sea Daya and Land Dayaks; in North Borneo,
Dusuns, Muruts, and Bajaus, For instance, there is an important re-
ligious cleavage in both. 1n Sarawak, Malays and some Melanaus may
roughly be equated with the Muslim population, and the other races
with non-Muslims. Indeed, in a loose sense, many persons are called
“Malays,” not because of their ethnic origins, but simply because they
are Muslims. This usage is reminiscent of the medieval Crusades,
when all the Crusaders became known as «Franks,” simply because
they were Christians. Another possible source of cleavage is that
when some of the present areas of Sarawak were under the rule of
the Sultan of ‘Brunei, the non-Malays sometimes suffered from Malay
domination. This is still alleged, but also often denied, to be a cause
of anti-Malay feeling among other natives. In North Borneo the
Jargest native group, the Dusuns, constitute about one third of the
total population, and are almost entirely non-Muslim. But 38 per cent
of the population is Muslim, the largest single group being the
Bajaus. A complicating factor is that many of the Dusuns now prefer
to call themselves Kadazans, believing that the former name, meaning
a country-man or a yokel, was colonial and degrading.” But a minor-
ity, maintaining that “Kadazan" is the name of merely one subgroup
of the Dusuns, prefer to keep the original name. Perhaps the most
convincing evidence that, for the major groups at least, ethnic divi-
sions still retain their importance, is the fact that when political parties
were at last formed in both territories they tended to take shape
largely along communal lines.

In comparison Wwith Malaya, the variety of native races and the
difference in their religions (Muslim, Christian, or other) is striking.
But one racial factor is common to the Borneo \erritories and Malaya:
the Chinese. In Sarawak they constitute about 31 per cent of the
population, in North Borneo, 23 per cent. In each, and particularly
in Sarawak, their rate of increase is higher than that of the other

s Report of the Commission of Enquiry, North Borneo and Sarawak
(Kuala Lumpur: Government Press, 1962), p. 106, subsequently referred
Report,” after the name of its chairman.
6 E.g., Tom Harrisson (ed.), The Peoples of Sarawak (Sarawak: dis
tributed by the Curator, Sarawak Museum, 1959).
7K. G. Tregonning, Norih Borneo (London: H.MS.0,, 1960), pp- 82-83
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races. As a study of the Chinese in Sarawak has pointed out, no
single economic group can be labelled “Chinese,” although for the
sake of simplicity one may point to two main groups, the urban
Chinese, who are mostly merchants and middlemen, and the rural
Chinese, who are primary producers, many of them rubber planters®

From 1841 to 1946 the Brooke family, whose style of government
is described below, ruled Sarawak. Descriptions of Sarawak under
the Brookes were lyrical about the idyllic state of race relations
which existed. But after 1945 it became evident that the laissez-
faire elements in Brooke rule had led to a dangerous situation.
‘The Chinese had intermarried more with other races in Sarawak
(and North Borneo) than in Malaya. But, for several reasons,
many of them were even more divided from the rest of the popu-
Jation than in Malaya. The Chinese system of education had been
left to develop on its own, without aid from the government and
without reference to the other communities or to the task of build-
ing up nationhood. Some Chinese were educated in English by
mission schools. But the Chinese-educated, whose K ledge of
English was slight, had the frustration of trying to obtain employment
in surroundings where Chinese was of limited value in most jobs. The
schools were infiltrated by Communists who took advantage of
Chinese patriotism and chauvinism. After 1946, there was more
state intervention, for instance through grants, but it was not until
1961 that the decisive step was taken of announcing that in the future
the medium of instruction in all government-aided secondary schools
would be English. Chinese Middle Schools which did not agree to
convert to English would lose their grants. As a result, eleven of the
sixteen government-aided secondary schools which taught in the
medium of Chinese were converted.” A further Chinese source of
grievance was land.!® The amount of good land available was small,
and this was largely earmarked for natives. When party politics and
elections at last came to Sarawak these grievances were partly respon-
sible for the rise of a mainly Chinese radical, Communist-infiltrated,
party, the SUPP (Sarawak United People's Party).

8Ju-K'ang T'ien, The Chinese of Sarawak (London: London School of
Economics, n.d.), pp. 20-21.

9 Borneo Bulletin, August 12, 1961, See also, A Guide to Education in
Sarawak (Kuching: Sarawak Information Service. 1961); D. McLellan,
Report on Secondary Education (Kuching: Government Printing Office,
1959); Sarawak Annual Report 1962 (Kuching: Government Printing
Office, 1963), p. 150.

10 Sarawak Guazette, May 31, 1955, pp. 97-101; Michael B. Leigh, The
Chinese Community of Sarawak, a Study of Communal Relations (Mel-
bourne: University of Melbourne [mimeo.] 1963), pp. 23 ff.
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The Chinese in North Bornco were in a happier position. No
detailed analysis of the relative situation of the Chinese in the two
territories has been made, but several reasons may account for the
contrast. Compared with Sarawak, the number of Chinese was
smaller and a higher proportion of them settled on the land, because
legal restrictions on the ownership of land were less strict. A tougher
line was taken by the government at an early date on subversion in
schools, and outstanding dissentients were shipped off to their ideo-
logical home. Perhaps most important of all, North Borneo's greater
cconomic prosperity compared with Sarawak provided a “cushion”
against racial antagonisi

This account may indicate the complexity of the racial and reli-
gious background in both territories in 1961, When Malaysia was
proposed, the task had to be faced of building a new nation when two
of the constituent parts, Sarawak and North Borneo, were nowhere
near nationhood themselves.

The description given of economic and social development must
now be supplemented by considering the course of political and con-
stitutional development. The extremely indirect nature of Bri h rule
in the Bornco territories helps 1o explain the slow rate of political
development. The northern parts of Borneo, as well as some adjacent
island territories, were under the rule of the Sultans of Brunei, who
became Muslims in the fifteenth century, and whose family tree once
enlivened the time of travelers at Brunei airport. But difficulties of
communication were so great that, even al the height of the Sultans’
power, they never really controlled the island’s vast hinterland of
mountains and rivers. In addition, as has been pointed out, the peo-
ples over whom they ruled were heterogeneous ethnically, and the
majority were not Muslims. There were also the usual family and
dynastic quarrels. One of these led to the death of the twenty-second
Ruler, Sultan Mohamed Alam, early in the nineteenth century, who
was informed, according to one account, that he would be killed by
strangulation. He prophesied that if, after death, he fell to the right
this would be a favorable omen for Brunei, but that if he fell to the
left, it would be an evil omen. The dead Sultan fell to the left.
Some might dispute that the prophecy was correct. With the finding
of oil early in the nineteenth century and Brunei's present riches from
that source, which ensure that its revenues are three times its ex-
penditures, it might seem that, whatever its recent political troubles,™
Brunei is now, a least economically, extremely fortunate.

However, from an immediate point of view the dead Sultan’s
prophecy was accurate. Brunei's weakness and internal dissension led

11 See pp. 185-186, helow.
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to the setting up of European outposts on Brunei's territory, which
eventually swallowed up the whole of Northern Borneo, except for
@ tiny area in the middle which the Sultans retained.

‘The European incursions followed roughly the same pattern as in
Malaya; Portuguese were followed by Dutch and Dutch by British,
In the late cighteenth century the British made an abortive attempt
to establish a settlement at Balembangan, but by 1804 they had finally
given this up. Thirty-five years later a young Englishman, James
Brooke, first came to Borneo. At this time the Sultan was having dif-
ficulty in pacifying rebels who had been driven to revolt by the harsh
rule of his governor. When Brooke returned in the following year,
in h for ieving a with the rebels, he was re-
warded by being installed as Rajah of Sarawak, in 1841, This was
the beginning of the rule of the famous “White Rajahs.” For a time
Brooke's position was precarious, but he maintained it with the sup-
port of the British navy. In 1846 the British claimed the island of
Labuan, and the Sultan of Brunei ceded it to the British Crown, at
the same time concluding a treaty of friendship and commerce. Sara-
wak was recognized as an independent state by the United States in
1850, and the British in cffect granted recognition by appointing a
British consul in 1864. In 1888 Sarawak formally came under British
protection, At the same time the Rajahs were expanding their terri-
tory. By the time of the last expansion in 1905 the country was over
twenty times its original size,

The acquisition of Sarawak was, if the support of the British navy
is set on one side, a one-man venture. The founding of the other
British territory was less personal and less romantic. It was also much
more complex. It was preceded by the failure of the American Trad-
ing Company of Borneo, based on a concession granted by the Sultan
of Brunei. A scttlement was founded but was quickly abandoned.
A few years later a survivor of the American Trading Company,
J. W. Torrey, collaborated with William Cowie, a Scottish gunrunner
Who had been leased an area for a trading company in Sandakan
Harbor by the Sultan of Sulu (now in the southern Philippines), and
the Austrian consul in Hong Kong, Baron Overbeck. A serics of
negotiations in 1877 and 1878 with the Sultans of Brunei and Sulu
ftesulted in the transfer of a large part of the northeast of the island
of Borneo. The arrangement with the Sultan of Sulu was subject ta
conditions, among them the payment of a certain sum annually. (The
exact nature of the arrangement has been questioned by the present
8overnment of the Philippines. In its claim to Sabah [North Borneo]
it maintains, among other things, that the territory was not ceded by
the Sultan of Sulu, but only leased.) Eventually the interests of Over-
beck, Torrey, and Cowie were bought by Alfred Dent and his brother,
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British financiers, who had originally provided backing for Overbeck.
Dent transferred his rights to a Provisional Association, which in
1882 was replaced by the British North Borneo (Chartered) Com-
pany. The Charter gave the enterprise a certain degree of status in
its operations. From the British government’s point of view it en-
sured some control; for instance, it was laid down that the Company
would always be British and that it would undertake to abolish slavery
in its territories, It amounted to a very indirect version of indirect
rule, and served as a warning to European powers not to try to annex
North Borneo. In 1888 the new state became a British protectorate,
at the same time as Sarawak and Brunei. This made British control &
little less indirect: for instance, it was provided that the relations
between the state and all other states, including Brunei and Sarawak,
were to be conducted by the British government.

Sarawak: Constitutional and Political Development

From the British government point of view, the Brooke regime in
Sarawak was an example of indirect rule. From the point of view
of the White Rajahs themselves, technically their rule was direct.
But the object was much the same as with British indirect rule else-
where —to preserve the mative way of life from external shocks.
The last Ranee of Sarawak conveyed Brooke attitudes vividly when
she wrote, in the early 1920's: “Qutside the gates the ogre ‘Progress’
stirs and stretches — ‘Open up,’ he cries, ‘open up your country, ex-
pand, and let the exploiters in.’ But the Rajah looks back upon the
toil of those before him, he looks at Sarawak as it is today. He looks
around him at other countries, and sees the world-wide abuse of the
word — ‘Progress.”  To those who would introduce such ‘progress’
he offers nio welcome. But to those whose sense of duty to the country
and its people is as keen as his own, and who would develop it on
the broad principles of the Brooke traditions, the Rajah ever extends
an inviting hand."? Some Chinese immigration was permitted, but
heavy Europ i was di J. Government was pa-
ternalistic, with many decisions made by the Rajahs themselves, who
were always accessible to the people. There was & small civil service,
composed of European officials and a Malay élite. Social services were
minimal. Not only was economic development stunted by the ab-
sence of appreciable amounts of foreign capital, there was no pos-

12 Her Highness the Rance of Sarawak, Sarawak (Singapore: Methodist
Publishing House, 1927), p- 58. For a statement of the views of the second
Rajah on “native” and “European” principles of government see S. Baring-
Gould and C. A, Bampfylde, A History of Sarawak under its Two White
Rajahs, 1839-1908 (London: Sotheran, 1909), pp. 313-314.
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gibility of a change in this policy, except after a long time lag,
because of the uhseme of prov mons to educate lhc nalles to play a
1 in an ping society. C¢ as far
as internal rule was \.uncnrned, the Rajahs were sovereign. There
was a Supreme Council, later supplemented by a Committee of
Administration, to advise the Rajah, but neither of these had any
executive powers. The Council Negri, a national body representing
the people, had even less power. Consisting of the leaders of the
.yarious racial communities, its meetings were intended, not to advise
or influence the Rajahs, but rather to promote intercommunal under-
standing. On the eve of the Japanese invasion, in 1941, the third
Rajah promulgated a Constitution. Ostensibly, this was to celebrate
the centenary of Brooke rule, but there may also have been some
pressure from the British government.’® The composition of the
‘Supreme Council and the Council Negri were made more specific
\and their powers were apparently increased. The Supreme Council
was to consist of the Chief Sccretary and the Financial Secretary
ex officio plus other members appointed by the Rajah for a three-
year period, drawn from either the civil service or the Council Negri.
The Rajah, who was to be president of the Council, was now sup-
posed to exercise his former absolute powers only with the advice of
the members. The only exception was his power to nominate the
members of the Council itself, The Council Negri was to be a larger
body, consisting of both officials and unofficials, the latter intended
to represent various racial and interest groups. No legislation was to
be passed or public money spent without the approval of the Council
Negri. The Rajah could veto legislation, but not if the Council passed
a bill on three separate occasions. These provisions, together with
“nine cardinal principles,” stating the rights, duties, privileges, and
responsibilities of the people of Sarawak, had an impressive appear-
ance. But they contained no approach to popular elections, and it is a
fair criticism to say that the previous autocracy was not removed but
merely disguised. “The Rajah had in fact surrendered his absolute
power to a bureaucracy which he himself nominated."#

Shortly after the end of the Japanese occupation Sarawak was
ceded to Britain (1946). This apparently sudden move had been
perhaps to an extent foreshadowed in 1941, when an agreement had
been made for Britain to appoint a representative with an influence

18 Liang Kim Bang, “Sarawak, 1941-1957" in Number Five: Singapore
Studies on Borneo and Malaya (Smgapure Department of History, Univer-
sity of Singapore, 1964), pp.

14 Steven Runciman, The Wlme Ra,ah: (Cambridge, England: University
Press, 1960), p. 251.
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on the internal policy of Sarawak, The main reason given for ces-
sion in 1946 was that the burden of rchabili tion, reconstruction,
and development would be too heavy for the Brooke regime and
could be better undertaken if Sarawak became a British colony. The
situation was complicated by the reluctance of the Rajah’s relatives,
and possible successors, to agree to cession. The succession disputes
of the Brookes were a little reminiscent of those of their predecessors,
the former Sultans of Brunei, although not as bloody. Another com-
plication was that the proposal for cession was passed by only a nar-
row margin in the Council Negri. Without the votes of the Europeans
on the Council the proposal would have been defeated by one vote.
The Chinese members were in favor, hoping that the country would
be opened up and that there would be more attractive opportunities
for trade. The natives in the Council, apart from the Malays, split
their votes evenly. The Malays, however, showed a slight majority
against. Indeed, the first notable signs of political consciousness
among the Malays of Sarawak arose on this issue, resembling in a
way the feeling stirred up among the Malays in Malaya by the
Malayan Union proposals. But there was not the same solidarity of
Malay feeling in Sarawak. The Malays in favor of cession joined the
Young Malay Association, while those who were opposed joined the
Malay National Union of Sarawak.

Although Sarawak had been handed over to Britain, there was no
great constitutional advance for some time, On cession, the Supreme
Council and Council Negri, as ituted in 1941, were maintained.
A British Governor was substituted for the Rajuh. In exercising his
powers he was obliged to consult with the Supreme Council, with a
few exceptions. But, unlike the situation under the Rajah according
o the 1941 Constitution, sovereignty and the ultimate power of con-
trol lay with the Colonial Office in London. The main constitutional
changes occurred in local government, where provision was made for
a number of district councils, and the Kuching Municipal Council,
which after a time were elected on a limited franchise. The introduc-
tion of democracy at grass roots level was linked with a new Con-
stitution, enacted in 1956, which took effect in the following year.'®
1t embodied the principle, which lasted even beyond the creation of
Malaysia in 1963, that a proportion of the members in the higher
organs of government would be elected by the members in a lower
tier of government. So the Supreme Council contained ten members,
three ex officio, two nominated and five elected from the members of
the Council Negri. The Council Negri, in turn, out of forty-five

15 Liang Kim Bang, pp. 19-21.




THE BORNEO TERRITORIES 59

bers, had twenty-four elected at a Jower level, namely from five
jivisional Advisory Councils, the Kuching Municipal Council, and
Urban District Councils of Miri and Sibu. The Divisional Ad-
isory Councils were elected by the bottom tier, the District Councils.
The District Councils, which provided all the democratic elements in
entire system, were chosen directly by the people, either by secret
dlot, or, in the rural arcas, at traditional gatherings.

North Borneo: Constitutional and
Political Development

. The course of events in North Borneo to some extent resembled
that in Sarawak. Until the beginning of the nineteenth century there
w.s an expansion of the territories originally occupud until it became
glear that North Borneo and Sarawak were in competition for the
remaining lands of the Sultan of Brunei, whlch at one time appeared
likely to be itioned between the An alternative solu-
n, that cession of territory by Brunei would cease and that the
‘Sultan would be bolstered by the presence of a British Resident, was
eventually adopted in 1905, when Brunei had shrunk to minute
proportions.’® The island of Labuan was put under Company rule
in 1889. In 1906, however, il was taken back for dircct rule by the
Crown. This change represented the Colonial Office’s revenge for
the dismissal of the Governor by a strong-minded member of the
‘Company’s court, the same William Cowie who had been one of the
original adventurous band to whom the Company owed its birth.
This dispute illustrates the more complex power situation in North
Borneo, in comparison with Sarawak. The degree of control exercised
by the Company's court in London depended largely on the respective
strength of personality of the chairman, or other leading figures, in
the court, and the Governor on the spot.

In 1883 the Governor formed an Advisory Council, with six mem-
bers, five official and one unofiicial. The Court apparently desired
that the unofficial member should he Chinese or a native. But the
Chinese preferred to have their own Council: they acquired one in
1890, and it therefore became the practice for the unofficial member
to be a European. The Advisory Council ceased to meet in 1905. It
was revived in the shape of a “Legislative Council” in 1912, with
seven official and four unofficial members. The four represented the
Chinese, the planters on the east coust and on the west coast, and the
‘business . Chinese ion was later raised to two.

6 K. G. Tregonning, Under Chartered Company Rule (North Borneo,
lm 1946) (Singapore: University of Malaya Press, 1958), p. 45.
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These political advances were imposed from above. They did not
result from pressure from below: “the privileges about to be con-
ferred will be specially welcome, because they have not been the
result of popular agitation.”V? Indeed, until the war criticism of the
government was more likely to come from the Rubber Planters’ Asso-
ciation or the Chinese Chambers of Commerce than from the Legis-
lative Council.

As with Sarawak, it was decided that the devastation resulting from
the war was too great to repair under a continuation of the prewar
regime. Consequently, in 1946 North Borneo, together with Labuan,
became a British Colony, Provisional arrangements were made for
an Advisory Council and later for a smaller Executive Council to
advise the British Governor. A new Constitution was drawn up in
1950. Roughly on the same pattern as Sarawak, there was an Execu-
tive Council, isting of three ffici mbers, two official
members and four nominated members; there was also a Legislative
Council, comprising, in addition to the Governor, three ex-officio
members, nine official members and ten nominated members, includ-
ing four natives.!® This was a distinct advance on the prewar Legis-
lative Council, which had fewer unofficial members and no native
members. More important, under the Chartered Company there was
a distinct limit to the amount of unofficial representation and the
degree of “democracy” which could be introduced. But, as a colony,
there were precedents for further constitutional advance, leading
eventually to independence. Further advances were made in both the
Executive Council and the Legislative Council. On the eve of the
Malaysia proposal, important changes came into effect (April, 1961),
after which the number of unofficial members in the Legislative
Council exceeded the remainder. At the same time, compared with
Sarawak or with many other British colonies then in existence, North
Borneo was far behind!® Tt had not yet reached the stage at which
some of the unofficials were elected, cither directly or indirectly. It
was not until after the formation of Malaysia had been agreed upon
that steps were taken to hold the first election in North Borneo, at
district Jevel.

The Malaysia Proposal

The first public authoritative Malayan proposal for a Federation
of Malaysia, consisting of Malaya, Singapore. North Borneo, Sarawak,
and possibly Brunei, was made by Tengku Abdul Rahman on May 27,

17 Ibid., pp. 65-66, quoting an unofficial member.

18 M. H. Buker, North Borneo, the First Ten Years, 1946-1956 (Singa-
pore: Malaya Publishing House, 1962), p. 40.

19 7bid., p. 67.




HvavsS g1
AVMVEYS TL
ELGETIINTY
YOOVIVIV 0L
NYIBWIS [4DIN 6
HOONYIIS
DONVHYE
ANVDDNIHL
NVLNVIN
pAZE"]
ONVNIA

OINY¥YOS

MO TBON®

2§
N

VNIHD HL1INDOS

NS

Uoyassof nieyg w0y

eIsAejepy Jo saeIs oY |




62 THE FORMATION OF MALAYSIA

19612 This was not the first time that the union of some of these
territories had been discussed. Prime Minister Lee Kuan Yew of
Singapore, as well as his predecessors David Marshall and Tun Lim
Yew Hock, had wanted to “merge” Singapore with the Federation
of Malaya.2! In the previous century Lord Brassey, a difector of the
North Borneo Company, had proposed that the British government
should amalgamate its protectorates in Borneo with the Malay states
and the Straits Settlements to form one large colony. This sugges-
tion was rejected by the Company’s sharcholders in 189422 At the
end of the Second World War the consolidation of all the British
territories in the area was discussed but not carried out. More modest
schemes for the amalgamation of just the Borneo territories were
suggested later, but not much progress was made in this direction,
although there were some administrative links between the territories
and they all shared a common currency with Malaya and Singapore.

There seem to have been two main considerations present in the
Tengku's mind when he brought up the Malaysia question. One had
to do with Singapore: he had rejected previous requests for
with Singapaore, because the delicate racial “balance™ in Malaya would
have been prejudiced by the inclusion of Singapore, with its large
majority of Chinese and its apparent tendency to move always
towards the left politically. This consideration had prevented merger
in spite of the fact that Malaya and Singapore formed a natural
single economic unit, and that, with industrialization projects being
promoted in both areas, economic coordination of a permanent nature
was becoming more and more essential. However, by May, 1961, it
was probably clear to the Singapore Prime Minister that the left
wing of his party was about to break away. Consequently, his own
government might soon be replaced by one that would be Com-
munist-dominated. Possibly, of course, the British might render this
government ineffective, but such an operation would be costly and
“undemocratic.” Indeed, if such a left-wing government behaved with
caution and circumspection, it might even obtain complete inde-
pendunce from the British, including control over defense, foreign
and internal security; the status of Singapore was due to be
revnewed not later than June, 1963, which meant that there was an
early ibility of complete indk d In such cir the

20 Sunday Times, May 28, 1961. An account of possibly relevant previous
discussions with the British is given in Milton E. Osborne, Singapore and
Malaysia (Tthaca: Cornell University Press, 1964), pp. 13—

21 Emily Sadka, “Malaysia: the Political Background,” i The Politica
Economy of Independent Malaya, T. H. Silcock and E. K, Fisk, eds.
(Singapore: Eastern University Press, 1963), p. 33.

22 Runciman, p. 195,
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t of a “Cuba” (only relatively nearer and relatively more
ulous) was considerable. Previously the Federation government
d considered it dangerous to take Singapore inside Malaya. Now,
 seems, the Tengku had been persuaded by the Singapore Prime
inister that it was even more dangerous to keep it ousside. “Na-
t Security” and “our mutual economy,” said the Tengku, de-
ded that the two countries should work together. “We must
ent a situation in which an independent Singapore would go one
‘way and the Federation another.™
The inclusion of the Borneo territories was not so urgent, but it
did promise to solve two problems at once. To some degree the addi-
tion of the indigenous inhabitants of these territories would “balance”
the Singapore Chinese majority. This argument should not be over-
stressed; the indigenous peoples were indeed more numerous than the
‘Chinese in the Bornco territories, but the majority of them were
neither Malays, nor Muslims. However, the Malays in Malaya looked
‘on the indigenous races as being their “brothers,” and hoped that they
‘could be persuaded to support Malaysia, and also the Alliance Party.
“There may be truth in the allegations that the British originated or
encouraged this part of the Tengku’s plan, although to call the entire
scheme a British plot would be an exaggeration. In 1961 North
Borneo and Sarawak were economically and politically unready for
independence on their own. There would also be an internal security
problem after independence in Sarawak. “In the absence of some
project like Malaysia, the Chinese, with their rapidly increasing popu-
lation and their long start over other races in education, could expect,
when independence came, to be in an unassailable position in Sara-
wak. This, in turn, could put the Communists, with their highly
developed organization, to work on the fears and frustrations of the
great body of non-Communist Chinese, in an equally unassailable
position."?* In the light of subsequent events it appears that there
might also have been an external threat to the territories from
Indonesia. Nevertheless, in spite of their underdeveloped condition
and the fact that there was little internal demand for independence,
the Indonesian campaign for West Irian and the general hardening
of opinion against colonialism all over the world made early inde-
pendence desirable from a broad “public relations” point of view.
Apart from Malaysia the only other possibilities would have been

23 Tengku Abdul Rabman, Dewan Ra'ayat Debates, M1, No, 16, October
16, 1961, cols. 15901613, and V, No. 6, August 12, 1963, cols. 669-683.
In'the 1961 debate the Tengku expressed uneasiness about the inclinations
of some Singapore Chinese towards Chinese chauvinism or communism.
Similar fears were voiced by members of UMNO during the next two years,

24 The “Cobbold Report,” p. 8.
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to join Indonesia, which aroused little enthusiasm, or to form a union
of Borneo states. A single independent state, however, would have
to face the same problems that had beset the individual territories.
There would have been the same probability of Communist infiltra-
tion, via the Chinese, referred to above. Morcover, the new state
would have been economically viable only if Brunei had joined and
shared its revenues with the two other territories. Later events showed
that this could not have been taken for granted.?s

Curiously, the arguments in favor of disposing of the Borneo states
through the creation of Malaysia strongly resemble some which were
urged to support the inclusion of West Irian in Indonesia. “Such
historical and cultural ties as Western New Guinea has had all point
in this direction. It is difficult to see that anyone would gain from
the creation of yet another unviable and essentially miniature state.
Since further continuation of even the best-intentioned and en-
lightened type of colonial rule is increasingly unlikely in the inter-
national atmosphere of the 1960’s, there seems to be only one course
left. Nor is it logical to advance the popular newspaper argument
that the Papuans are different from ‘Indonesians’ in racial and cultural
terms, It is highly unrealistic to talk as though there was an Indo-
nesian race or unitary culture pattern. , . "6

Against the Malaysia proposal was the absence of any great im-
mediate economic advantages to be expected from Malaysia, except
for the prospect of development loans from Malaya and Singapore
to the other territories and the hope that the Malayan rural develop-
ment schemes would be extended to Borneo. The distances between
some of the territories and the lack of extensive communications
between some of them, even between North Borneo and Sarawak,
were also an obstacle. Nevertheless, the areas had similar systems of
government and administration (although at different levels of devel-
opment), a lingua franca in Malay, and a common currency. In all
the circumstances the Malaysia proposal seemed to be a workable,
if intricate, solution.

Between May, 1961, and the birth of Malaysia over two years later,
a series of discussions and investigations took place on the possible
terms of federation. For the sake of clarity, four main stages may
be distinguished as far as North Borneo and Sarawak are concerned.

25 0n the possibility of the Borneo stafes conmstituting a viable inde-
pendent country sce T. E. Smith, The Background to Malaysia (London:
Oxford University Press, 1963), pp. 43-46.

25 Robert C. Bone, Ir., The Dynamics of the Western New Guinea
(Irian Barat) Problem (Ithaca: Cormell University, 1962, 2nd printing),
p- X. Of course such arguments could also be used to support the inclusion
of the Borneo territories in Indonesia!
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First, the project was discussed by leaders of the five states (Malaya,
Singupore, North Borneo, Surawak, Brunei) at the Commonwealth
Parliamentary Association Regional Meeting, held at Singapore, July,
1961. This led to the formation of a Malaysia Solidarity Consultative
Committee of the Association, which by February, 1962, had pro-
duced a memorandum suppurlmg Malaysia and indicating some gen-
eral for " Second, following a visit to London
by the Tengku in October, 1961, a Commission of Enquiry was set
up, with Lord Cobbold as chairman, two other members nominated
by the British government, and two members nominated by the gov-
ernment of the Federation of Malaya. Its terms of reference were to
ascertain the views of the peoples of North Borneo and Sarawak on
Malaysia, to assess these views and to make recommendations ac-
cordingly. Third, after the Cobbold Commission had reported favor-
ably, the detailed working out of the terms of federation was assigned
to an Inter-Governmental Committee under Lord Lansdowne.® The
final stage consisted of a round of negotiations in London in July,
1963, just before Malaysia was formed.

The Singapore sequence was rather different. Singapore was repre-
sented on the Malaysia Solidarity Consultative Committee, but was
outside the scope of the Cobbold Commission or the working party
under Lord Lansdowne. By November, 1961, the Tengku and Lee
Kuan Yew had arrived at an understanding on certain points, which
was put on record in the form of a White Paper.2? But even a few
weeks before Malaysia was formed (September 16, 1963) a number
of important issues, such as the allocation of tax revenues, had not
been decided, and there were some last-rinute sessions of poker-like
bargaining. Negotiations with Brunei were also conducted outside
the “Cobbold-Lansdowne” framework. In the end Brunei decided
to stay outside, although it was not entirely clear what the main
obstacle was. Apparently it was either the retention of il revenues
by Brunei, although Malaya offered substantial concessions on this
score, or the precedence which the Sultan of Brumei would have
vis-di-vis the other Rulers, which would determine his eligibility to be
chosen Yang di-Pertuan Agong.

‘When agreement had been reached among the four states, and with
the British, the government of Malaya amended the Constitution

27 Reproduced in the “Cobbold Report” as Appendix F.

28 Malaysia Report of the Inter-Governmental Committee (Kuala Lum-
pur: Government Press, 1963).

29 Memorandum Setting out Heads of Agreement for a Merger between
the Federation of Malaya and Singapore (Cmd. 33) (Singapore: Govern-
meat Printing Office, 1961).
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accordingly by passing the Malaysia Act (1963). It also passed an
Immigration Act relating to entry to North Borneo and Sarawak,
because the type of federation agreed upon was unusual in that it
provided for restrictions on immigration into these two states from
the rest of the new Federation. In deciding that Malaysia should be
brought about by amendment of the existing Constitution of Malaya
rather than by the adoption of a new Constitution, the main con-
sideration may have been to ensure that the continuity, Malaya-
Malaysia, should not be questioned internationally: “in no sense is
it a new State that has come into being but the old State has con-
tinued in an enfarged form and with a new name.

“There has been no severance of the continuity of the existence
of the old State nor has it been brought to an end in any way.

“No question therefore arises concerning its continuing membership
of the United Nations still less the credentials of its representatives.”

This insistence on continuity did not give any loophole to Indo-
nesia, once she had declared her hostility to the new Federation,
which would help her in persuading other nations to withhold recog-
nition of Malaysia or to question Malaysia’s membership in the U.N.

Before indicating the main features of the agreement, as embodied

in the to the Constitution of Malaya, hing should
be said about the attitudes of the peoples of the Borneo territories.
‘The Cobbold C ission made the inexact

2

but probably realistic, in the middle of 1962. About one-third of the
population was in favor of Malaysia, and another third also in favor,
provided that conditions and safeguards on various points were ob-
tained, “The remaining third is divided between those who insist on
independence before Malaysia is considered and those who would
strongly prefer to see British rule continue for some years to come.
If the conditions and reservations which they have put forward could
be substantially met, the second category referred to above would
generally support the proposals. Moreover, once a firm decision were
taken, quite a number of the third category would be likely to
abandon their opposition and decide to make the best of a doubtful
job. 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,"#

30 Dato M. Ghazali bin Shafie, Permanent Sccretary to the Ministry of
External Affairs, letter to Straits Times, September 25, 1963, Dato Ghazali
had been a member of the Cobbold Commission.

31 “Cobbold Report," p. 50.
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As late as October, 1962, three Bornco parties — the Sarawak
United People’s Party, the Party Rakyat of Brunei, and the National
Pasok Momogun Party of North Borneo — opposed Malaysia in a
memorandum to the United Nations Committee on Colonialism,
stating that they would prefer a federation of the three Borneo ter-
ritories by themselves But scrutiny of the results of the local gov-
ernment elections in the two territories, in late 1962 and in 1963,
led a U.N. Malaysia Mission to state that participation in the new
Federation was approved, “by a large majority of the people.” This
conclusion is probably correct;® and may indicate that a shift of
opinion had occurred in favor of Malaysia in the year or so following
the Cobbold Commission’s investigations. The change may have re-
sulted largely from the Mala Alliance Party’s having helped to
organize the pro-Malaysia ethnically based parties which won the
elections in North Borneo and Sarawak. On another level it may be
accounted for by the fact that some of those who had been opposed
did decide “to make the best of a doubtful job.” If independence
outside Malaysia was not attainable then fedcrauon as a part of
Malaysia with o s was, to the over g majority, pref-
erable to union with Indonesia or (for North Borneo) with the
Philippines.

The safeguards desired by various groups of the indigenous peoples
are discussed below. Some of them are alleged to have their origins
in distrust of Malay rule, dating back to resentment against cruelties
and injustices suffered in previous times under the Sullans of Brunei.
It was by no means self-evident to the indi habil that
colonialism could be practiced only by white men. This was difficult
for some Malay members of the government of Malaya to under-
stand, because they looked upon the non-Chinese inhabitants of the
territories, whether Malays or not, as brothers. The Tengku found it
necessary to give an assurance on this point, “When the Borneo ter-
ritories become part of Malaysia, they will cease to be a colony of
Britain, and they will not be a colony of Malaya — I thought I had
made it clear — they will be partners of equal status, no more and
0o less thun the other States now forming the Federation of Malaya.
Where does he get the idea that by taking in the Borneo territories,
we would colonize them? The days of imperialism are gone and it is

A2 Sraits Times, October 2, 1962.

¥ United Nations Malaysia Mission Report (Kuala Lumpur: Department
of Information, 1963), para. 245, See also p. 190, below.

3 But it has been said that in Sarawak “there were many ex
issues interjected that cut across the pro- M.lluy\m and anti-Malaysia divi-
sion” (Robert O. Tilman, “Elections in Sarawak,” Asian Survey, 111, No. 10,

S17).
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not the intention of Malaya to perpefuate or revive them."® The
British attitude was that, while approving of Malaysia, any suggestion
that the new Federation had been forced on the Borneo territories
would lay the British open to the charge that they had betrayed their
responsibilities and the trust which the indigenous peoples had placed
in them. They felt the same paternalistic but moral concern for the
future of the natives of the territories which they had previously felt
for the Malays in Malaya. Therefore they wished to mave more
slowly than the Malayans. Commenting on the Cobbold Commission
proposals, the British members saw many of them “as objectives
which should be progressively worked towards, and where possible
introduced, during a transitional period, whereas they are seen by the
Malayan members as recommendations which should start to take
effect immediately on the creation of Malaysia.”"%¢
The Malaysia Ag and its P

As far as the Borneo territories are concerned, distinctive provi-
sions of the Malaysian Constitution are those which have to do with
the Head of State, language, religion, immigration, and the special
position of the natives.37 It was decided that the position of Head of
State for each of the two Borneo territories should be open to mem-
bers of all communities. Because the choice was not restricted 1o
Malays (or at any rate to Muslims), these Heads of State would be
in the same constitutional position as the Governors of Penang and
Malacca in that they would not be eligible to become Yang di-Pertuan
Agong. Although this decision did apparently widen the range of
choice of Head of State, it meant also that North Borneo and Sarawak
could never become more closely identified with Malaya by providing
the symbolic figure of Supreme Ruler.

The language issue was essentially a matter of the relative place
of English and Malay. The arrangement by which Malay was to
become the sole official language of Malaya by 1967 was not accept-
able to Sabah and Sarawak, because the time for a changeover to
Malay from English would then have been too short. Accordingly, a
delay of ten years was provided for, until 1973, just as a ten-year
period had previously been allowed, from 1957 to 1967, before Eng-
lish could cease to be an official language in Malaya. As a result,

35 Dewan Reayat Debates, TV, No. 3, April 28, 1962, cols. 451-452.

a6 “Cobbold Report,” p. 9

57 On the legislative powers of the two states generally, see Malaysia Act,
Fourth Schedule, Part I, Lists ITA, IITA. This corresponds to Ninth
Schedule, Lists ITa, THla of the federal Constitution of Malaysia. Future
references to the Malaysia Act will be followed by a number in square
brackets giving the corresponding Article of the federal Constitution.
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the representatives from the Borneo territorics may use English in the
federal Parliament until 1973, and it may also be used until then in
the courts of the two states and on appeals from them. It may also
be used until that time in the two Legislative Assemblies or for other
official purposes.® The provision about the language to be used in
the federal Parliament may create some anomalies. After 1967,
Malayans who have been English-educated must use Malay in Parlia-
ment, while representatives from the Borneo territories, whose ac-
quaintance with English may be much less profound, will still be
permitted to speak there in that language. It is possible that for the
whole of Malaysia 1973 may replace 1967 as the date when Malay
is to become the sole official language. Apart from the provision
about the federal Parliament, even 1973 may not be the terminal date
for English inside the two Borneo states. Any act affecting its use
in the courts of one of the states, or on appeal from them, or in one
of the states in the Legislative Assembly or for other official purposes,
is not to come into operation until it has been approved by an enact-
ment of the legislature of the Borneo state concerned.®®

Although Islam was the religion of the Federation of Malaya and
continues to be the religion of the new Federation of Malaysia, it is
not the religion of the states of Sabah or Sarawak. Some practical
consequences of this are spelled out in the new Malaysian Constitu-
tion. No act of Parliament providing financial aid for Muslim institu-
tions or instruction in the Muslim religion, with reference to a Borneo
state, shall be passed without the consent of the state Governor, in
effect the consent of the state government; moreover, when federal
grants are made for Muslim religious purposes elsewhere in Malaya,
proportionate grants will be made for social welfare purposes to
Sabah and Sarawak.*®

The provisions on immigration are unusual for a federal state. The
Borneo states seem to have been fearful that large numbers of per-
sons would be attracted to them from overcrowded and densely
populated areas in Singapore and Mnldya These fears were expressed
in the Malaysia Solidarity C Ci and
also in other representations to the Cobbold Committee. It is not
clear to what extent these fears were well grounded, but at any rate
they were met in the Malaysia Act and in the complementary Immi-
gration Act. The provisions are complex but may be summarized
as follows. Generally, cantrol over immigration into the new Federa-
tion from outside, or between the Borneo states or a Borneo state and
the rest of the Federation, is a federal matter. But where it is a

8 Malaysia Act, Sec. 61 [161].

39 Malaysia Act, Sec. 61 (3) [161(3)]

40 Malaysia Act, Sec. 64 [161C].
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question of immigration into a Borneo state, with a few exceptions
in effect that state has a veto on entry and residence.!

Other provisions affecting the Borneo states concern the position
of the natives. Article 153 in the Constitution of the Federation of
Malaya was to apply (with the substitution of references to matives
of one of the Borneo states for the references to Malays) to reservi-
tions of positions in the public service in the two states and to scholar-
ships and so on# Reference is made elsewhere to changes in the
structure of the courts and the provisians for elections to Parliament
and the Legislative Assemblies. The relatively large number of seats
given to the Borneo territories in the federal Parliament was intended
to be yet another reassurance to the natives that they would not be
dominated by Malaya, There are also financial provisions on special
grants to the Borneo states and additional sources of revenue assigned
10 the states. These were to be subject to review, in the first instance
after five years.?

The isions for pore’s powers and functions
were also different from those of lhe states in the Federation of
Malaya.# Some related to the topics just discussed with reference to
the Borneo states, for instance, language. But other provisions were
peculiar to Singapore. Unlike any other state, Singapore was given
contral of education, labor, and other subjects. It would have been
political suicide for any Singapore government to have attempted
to conform to the Malayan pattern of education and to have removed
the ibility of s idized secondary in the medium
of Chinese. Similarly, Singapore labor laws were substantially more
favorable to workers than Malaya's; it would have been retrogressive
and unpopular to have assimilated them to Malaya’s.

The question of Singapore citizenship was complex and confusing
and, after Malaysia had been proposed by the Tengku, it had led to
acrimonious debate between the Singapore government and its politi-
cal opponents, chiefly the Barisan Sosmhs The root of the problcm
was that, before Malaysia, the quali for
citizenship had been much less strict than the corresponding quallﬁca~
tions for obtaini ip of the Federation of Malaya. Conse-
quemly. if the new Federation applied the Federation of Malaya

criteria to Si only about hirds of the Singa-

91 Malaysia Act, Sce. 60 (1) [9(3)1, See also the Immigration Act, 1963.

42 Malaysia Act, Sec. 62 (2) [161A].

41 Malaysia Act, Secs. 45-47 [Tenth Schedule and Articles 112C and
112D}
4 See Malaysia Act, Fourth Schedule, Part 11 [Ninth Schedule, Lists 1B
and HIBJ.
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pore adult citizens would qualify.® This arrangement would have
caused great discontent, and would have been regarded as an example
of anti-Chinese discrimination. On the other hand, if qualifications
for Singapore citizenship were to be less strict than for citizenship in
Malaya, the Federation of Malaya government feared that Singapore
politicians and voters might move into Malaya and upset its political
“balance.” The solution adopted was to continue the system by which
Singapore laid down its own conditions for citizenship and to say
that such “Singapore citizens” would have parity of status with “fed-
eral citizens,” There was, however, one important consequence of
this choice of terminology; only Singapore citizens could run for a
legislature or vote in Singapore, and only federal citizens could run for
a legislature or vote in Malaya. However, citizens of one could cam-
paign in the territory of the other, These provisions were important,
because they limited the strategy of a party, established in one of
the two territories which wanted to expand into the other® The
restrictive aspects of the citizenship provision must be considered
along with the low number of seats (15) allocated to Singapore in
the Malaysian federal Parliament. To be sure, this low figure was
explained by saying that the number of Singapore seats should be
small because Singapore retained control over educalmn. labor, and
so on. But, taken in junction with the citi ar

the met result was to “insulate” politics in Malaya to some degree
from the impact of Chinese votes in Singapore.

The financial relations between Singapore and the Federation of
Malaya were eventually embodied in a White Paper,?” given legal
force by the Malaysia Act. There were two main aspects of ihe nego-
tiations: the ive roles of the Si d the
federal governments in collecting taxes and the divisions of revenues
between them; the provisions for a common market* and the co-

45 The majority by birth, a smaller number by registration. See also
Mulnysin Act, Secs. 23-34 (14-31].
45E.g, the PAP when it d:cndl:d lo enter cand:dntrs fur the 1964 fed-
eral election. For a for the whole
of Malaysia, as contained in lhe Malay a Aci, sce H. E. Groves, “The
Constitution of Malaysia— the Malaysia Act,” Malaya Law Review, V,
No. 2 (1963), 255 fl.; H. E. Groves, The Conmlulmn of Malaysia (Singa-
pore: Malaysia Publications, 1964), ch. XI.
between the G of the Federation of Malaya
and Singapore on Common Market and Financial Arrangements (Cmd. 27
of 1963, Federation of Malaya), reprinted as “Annex J" of the Malaysia
Agreement (Kuala Lumpur; Government Printer, 1963). For the financial
nrmngcmcnm with the Borneo states, see Chapter §, p. 79.
the relation between the common market issue and the financial
issue FN Osborne, pp. S0-61. See also Report on the Economic Aspects of
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ordination of tariffs. In the short run Singapore was anxious to
minimize the damage to her entrepdt trade. In the longer run, unless
she reached an agreement on a common market with Malaysia, her
industrialization plans would be frustrated because of her small in-
ternal market. As the date fixed for Malaysia drew nearer, the bar-
gaining on the terms became more intense and acrimonious. In-
credible as it may seem, the early negotiations do not seem to have
resolved a fundamental point— which government should collect
income tax in Singapore.® New issues came up late in the discus-
sions. The Federation of Malaya government persuaded the Singa-
pore government to make a loan, interest-free for the first five years,
to the Borneo governments. In turn, the Singapore government
stipulated that in any projects financed by that loan 50 per cent of the
labor should be recruited from Singapore. However, this condition
had rather tenuous constitutional status, having taken the form of
an agreement signed on the back of an envelope by the Tengku and
Mr. Lee during a session of the final negotiations at the Ritz Hotel
in London3® Mr. Lee’s " during the iati probably
had two main purposes, apart from his desire to get the best pos-
sible terms for Singapore. In view of the forthcoming Singapore
general elections he wished to create the image of a politician who
was not afraid to stand up to the Tengku and the British in defense
of Singapore’s interests. By choosing finance as his ground, he was
also striking at the Federation of Malaya Finance Minister, Tan Siew
Sin. It is perhaps relevant that Mr. Tan was the president of the
MCA., and that Mr. Lee was desirious of replacing the MCA, by his
own PAP, inside the Alliance Party.

As it happened, Malaysia was not formed on the planned date of
August 31, 1963, the anniversary of Independence Day (1957). In-
donesian and Philippine objecti resulted in postp until
September 16, Singapore, Sarawak, and North Borneo (henceforward
called “Sabah™) were opposed to the delay and maintained that, since
British control ended on August 31, they were “independent™ between
then and September 165! A further attempt to prevent the forma-
tion of Malaysia came from the government of the state of Kelantan
on September 10, when it instituted a legal action to have the Malay-

Malaysia, by a Mission of the International Bank for Reconstruction and
Development (Kuala Lumpur: Government Press, 1963), chs. 111, IV, and
V.

49 Lee Kuan Yew, Singapore Legislative Assembly Debates, XX, No. 6,
June 10, 1963, cols. 613-620.

50 Ihid,, July 10 and 24, 1963; Malaysia Agreement, Exchange of Letters
(Singapore: Government Printer, 1963).

5\ Straits Times, August 22 and 23, 1963,
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sia Act declared null and void or to have it declared not to be bind-
ing on Kelantan® The action failed, and Malaysia came into
existence on September 16, 1963.

Evidently Malaysia is a much looser form of federation than
Malaya was. This is clear from the existence of a number of sub-
jects, such as citizenship, religion, the constitution and jurisdiction
of the High Court, where the powers of the Borneo states are dif-
ferent from those of the other states; on these subjects the Constitu-
tion of Malaysia may not be amended without the concurrence of the
state concerned.® The comparative looseness of the new Federation
and the lack of uniformity of powers among the states may be dis-
tressing to the constitutional purist. Even in the former Federation
of Malaya, where the Constitution provided for a high degree of
centralization, the diversity of outlook was so great that the prospects
for the development of a truly national consciousness were necessarily
long:term. The relative autonomy of the new units in Malaysia makes
such a even long ‘m for the new Federation. Never-
theless, the arrangements made, or something close to them, were
essential if Malaysia were to come into existence at all, except by
force. It is indeed necessary that in “future constitutional arrange-
ments the Borneo people can have a big say in matters in which they
feel very strongly.”® The Constitution of Malaysia tried to do just
this in framing the constitutional provisions for the Borneo territories
and also, in a rather different way, for Singapore.
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Federal-State Relations

The Constitution and Federalism

If there had been no Rulers in Malaya, and if an outery had not
followed the abortive attempt at centralization through Malayan
Union in 1946, it is questionable whether the 1957 Constitution
would have been federal. The Philippines, with a larger population,
with i more difficulties of ication, and with the
model of the United States to imitate, rejected federalism when it
drew up its Constitution. To be sure, Malaya contains a number of
different ethnic groups and, superficially, this might be regarded as an
argument for having a federal system, after the pattern of, say,
Canada. But, with the exception of the northeast coast states,
Kelantan and Trengganu, where over 90 per cent of the population
is Malay, the races are not concentrated in separate self-contained
ar in Malaya. If anything, apart from the Northeast the main
division is between town (Chinese) and country (Malays) and this
would be an impracticable basis for drawing state boundaries in a
federation.

The solution which was adopted deferred to the existence of the
Rulers and to traditions of indirect rule in that a federal form of state
was adopted. But the balance of power lay heavily with the central
government, The Report of the Constitutional Commission had
recommended the “establishment of a strong central government with
the states and settlements enjoying a measure of autonomy.”! The
Constitution which went into effect stressed the first of these require-
ments rather than the second.

In the first place, the minor role of the states is shown by their
restricted control over amendments. Generally speaking, the Con-
stitution may be amended by an Act of Parliament supported on both

1 Report of the Federation of Malaya Constitutional Commission (Kuala
Lumpur: Government Printer, 1957), para. 3.
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the second and third readings by the votes of not less than two-thirds
of the total number of members of each house. Some amendments.
mostly of a minor character, do not even need the two-thirds major-
ity, but may be effected by the procedure for an ordinary parlia-
mentary act. The ordinary process could also be used for an
amendment made for or in connection with the admission of any
state to the Federation o its association with the states thereof, or
any modification made as to the application of the Constitution to a
state previously so admitted or associated.2 No part of the amend-
ment process specifically gives a role, and a check, to the states as
such. Apart from the Borneo states (since the Constitution was
amended on the formation of Malaysia), the only exception to the
general rule that a particular state does not have a “veto” to protect
itself against itutional is that the physi-
cal boundarics of all the states are fixed, and may not be changed
without the consent of that state, expressed in a law passed by the
Jegislature of that state.? It is true that some of the members of the
Senate are nominated by the states, but there has not yet been any
evidence that they have acted as supporters of states’ rights when
itutional are idered. Also, a limited range of
amendments cannot take effect without the consent of the Conference
of Rulers, but these are restricted to the powers of the Rulers them-
selves and the privileges of the Malays.* 1t is only in the new Con-
stitution of Malaysia, that, as far as the Borneo states are concerned,
the state itself must consent to amendments on certain subjects before
they can be passed. The Governor of the state concerned must con-
cur, and he is required to act on the advice of the state government.®
The Constitution does not make any explicit provision for seces-
sion. Certainly there could not be any “ynilateral” secession, just
because a particular state desired it. One authority believed, however,
that “new” states admitted to the Federation — that is, Singapore,
the Borneo states, and any others subsequently admitted — could be
dissociated from the Federation by an Act repealing, by & two-thirds
majority, the constitutional amendments by which they were ad-
mitted® On August 9, 1965, Singapore's separation from Malaysia

2 Article 159(4)bb. But note the qualification in Article 161E.

3 Article 2(b). It has been suggested that some clauses which concern
federal-state relations, such as 71(3), 71(4), 74, 76(4), and 80, should be
capable of amendment only with the approval of the states (R. H. Hickling,
“The First Five Years of the Federation of Malaya Constitution,” Malaya
Law Review, IV, No. 2 [1962], 202-203.

4 Article 159(5).

5 Article 161E and H.

6 H. E. Groves, The Constitution of Malaysia (Singapore: Malaysia Pub-
lications, 1964), p. 152.
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was effected by a constitutional amendment, which was passed in each
house without any opposing vote.

The Constitution does not divide the power to legislate between
the federal government and the states in the same way as does the
United States Constitution, which lists a number of federal powers
with the residual powers remaining in the states. The Constitution
of Malaya, and Malaysia, follows the pattern of the Indian Con-
stitution in having three lists: federal, state, and concurrent.” Any
residual powers are given to the states,® but the three lists are so
comprehensive that this provision is of no practical consequence.

A plance at the lists is sufficient to show that the federal govern-
ment has more substantial powers by far than the states. The main
powers retained by the states are over the development of natural
resources, namely land (including mining), agriculture, and forestry,
but it will be seen later that the federal government is also con-
cerned with land. Even the additional powers given the Borneo states
are not o important, although when Singapore was a part of Malay-
sia, 1963-1965, its powers over education, labor, health, and social
security placed it in a position of “semi-autonomy” not approached
by the other states. It should also be noted that the federal govern-
ment enjoys “preference” in the concurrent list. If there is any clash
between a federal law and a state law on an item in the concurrent
list, the federal law overrides the state law, even if it was passed
after the state law. There are a number of other clauses in the Con-
stitution, permitting the federal Parliament to legislate on matters which
appear in the list of state functions,” for instance, when concluding
treaties with other countries, for promoting the uniformity of state
laws, and so on. The most important of these provisions is probably
that in Article 150. After a declaration of Emergency, the federal
Parliament may make laws with respect to any matter on the state
list, except matters of Muslim law or the custom of the Malays, or
with respect to any matter of native law or custom in a Borneo state.
This mechanism was used, in September, 1966, in dealing with a con-
stitutional crisis in Sarawak.

The federal government, as opposed to the federal Parliament,
has a number of controls over the states. Among others, the agricul-
tural and forestry officers of the states, except the Borneo states, are
required to accept professional advice from the federal government
in respect to their duties.'® A measure of indirect control also results

7 Ninth Schedule,

8 Article 77.

9 Listed in Groves, pp. 135-137.

10 Articles 94 and 95E(4). See also Legislative Council Debates (Second
Session) October, 1956, to August, 1957, cols, 2923-2924 (Inche Abdul
Aziz bin Ishak).
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from the fact that some of the officials working for the states and on
their civil service ishi are actually empl of the federal
government, dependent in the last resort, on it for promotion.!! The
federal government may also undertake inquiries and surveys in the
states.!? Tt controls horrowing by the states.’® Also, while a Procla-
mation of Emergency is in force, the executive authority of the
federation extends to any matter within the legislative authority of a
state and to the giving of directions to the government of a state or
to any of its officers.™*

Cooperation between the federal government and the states is
ensured in a number of ways. In some respects the onus for
cooperation is so placed on the states as almost to approximate fed-
eral “control.” Thus, the executive authority of a state is to be so
exercised as to ensure compliance with any federal law applying to
that state and so as not to impede or prejudice the exercise of the
executive authority of the Federation.!® There are also two policy-
making bodies, on which both the federal government and the states
are represented, whose policy decisions are binding on both federal
and state governments. Their policy decisions are not, however,
binding on the Borneo states, whose representatives do not have the
right to vote. These bodies are the National Land Council and the
National Council for Local Government.'S A third organization, the
National Finance Council, although constituted on similar lines, is
not empowered to make policy which is binding on the federal gov-
ernment or the states!” A number of other provisions exist for
ensuring harmony between federal and state governments in which
the emphasis is on cooperation rather than on control.'®

When viewed as a whole, the powers of the federal government
over the eleven “original” states are truly formidable. Yet the fed-
eral Prime Minister on one occasion lamented that the “ultimate™
weapon was missing. In September, 1961, he deplored the fact that
the Trengganu state government, which was inactive and did not call
meetings of the state Assembly and the state Executive Council as
often as it should, could not be adequately disciplined by the federal
government, which had no power to suspend the state government

11 See pp. 152 and 158, below.
12 Article 93.

13 Article 111(2).

4 Article 150(4).

15 Article 8.

16 Articles 91, 95A(S) and 95E.
17 Article 108.

18 Groves, pp. 140-142.
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and take over its functions,'® as the Indian federal government is
empowered to do—and has actually done —in India.

The financial arrangements of the Federation underline the cen-
tralizing tendencies of the Constitution. Just as the powers of the
states are small as compared with those of the center, so are the
states’ budgets small compared with the federal budget. Total state
revenue (or expenditure) is only just over a quarter of federal revenue
(or expenditure) 20

Not all the expenditures from the state budgets, small as they are,
are paid for out of revenues raised by the states themselves. Roughly
a third of state revenue comes from federal grants?' The state
sources are numerous, ranging from revenue from mines and forests
and from various licenses to treasure trove.? But without grants
they would be insufficient. The federal government's grants to the
states consist principally of the capitation grants, based on state popu-
lation, of a road grant calculated on road mileage, and, mainly of
benefit to Perak and Selangor, a share of the export duty on tin
produced in a state.d

The provisions for the Borneo states are different and too complex
to sketch except in outline. They have extra scope for levying taxa-
tion, in the form of sales taxes, and both are assigned import and
excise duties on petroleum products and export duty on timber and
other forest products, and the revenue from fees and dues on ports
and harbors, except federal ports and harbors. They both receive
capitation and road grants, and each individually, has a grant, calcu-
lated from a formula. After five years (1968) each of these grants
may be renegotiated, but they cannot be abolished until 197424

Federal-State Relations in Practice

The best guarantee of happy federal-state relations does not lie
in any constitutional provisions but rather in the harmonizing in-
fluence of membership of the same party. One instance of informal
coordination via the party machinery was that after both the 1959
and 1964 c¢lections in Malaya the person appointed to head the
executive in each Alliance-controlled state in Malaya, the Mentri
Besar, or Chief Minister, had to be approved by the (Alliance)

19 Straits Times, September 20, 1961.
20 For the eleven states of Malaya (Mulay.rm amcml Year Book, 1963
[Kuala Lumpur: Government Printer, 1964], p
21 1bid.
22 Article 110(1) and Tenth Schedule Part 1
25 Articles 109 and 110 and Tenth Schedule PansI and 11
24 Article 112 and Tenth Schedule.
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Federation Prime Minister. Even the Political Secretaries to the
Mentri Besar and Chief Ministers must be similarly approved.® An-
other party device for helping coordination is to hold a meeting of the
federal Cabinet together with the Mentri Besar and Chief Ministers
of the states controlled by the Alliance. The importance of party in
ensuring cooperation between the states and the central government
is so well known that it has become a common argument at elections.
During the 1964 election in Penang, the (Alliance) Chief Minister
warned the electors that there was no point in their voting for the
Socialist Front: even if the Front won a majority in the state, the
Alliance was bound to be in control of the federal government, and
the federal grants, on which Penang so largely depended, would be
cut. To drive the point home the Chief Minister of Penang cited the
example of Kelantan, Kelantan has been under a PMIP (Pan-Ma-
layan Islamic Party) government since 1959, and therefore provides
the best example of a state controlled for a long period by a party
other than the one in power at the federal level. Some of the dis-
putes between the Kelantan state government and the federal govern-
ment have, in themselves, been of minor importance. For instance,
the state government’s opposition to Malaysia took the form of
deciding that September 16, 1963, and the following day would nof,
as in other states, be public holidays, and even after that day for
some time the state flew a flag with an eleven-pointed (Malaya) star
rather than a fourteen-pointed (Malaysia) star. Nevertheless, disputes
on such apparently minor issues reflect a deep-seated division of
opinion on substantial matters of policy and on the interpretation of
the meaning of “cooperation” between federal and state governments.
The PMIP point of view, stated by the party leader, Dr. Burhanuddin,
was that some states were not getting a fair allocation of money for
rural development “because of political sentiments.” But Tun
Razak, the federal Minister of Rural Development, speaking with
reference to land, thought that the Kelantan government had been
unfair, The federal government wanted to help in every way possible,
but the PMIP government had refused to cooperate”

Perhaps the most serious example of a lack of cooperation between
the federal and the Kelantan governments concerns land policy. Most
of the responsibility for opening up new land for settlement has been
given to the Federal Land Development Authority (FLDA). In the
Constitution land is one of the subjects in the state list. Presumably,

28.Straits Times, May 6, 1964.

28 Ibid., April 21, 1961.

27 1bid., February 4, 1962,
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if the Federal Land Council formulated explicitly a land policy em-
powering the FLDA to extend its operations to Kelantan (or any
other one of the original eleven states of Malaya), then, irrespective
of the wishes of the state government, this policy could be put into
effect, if necessary, by force. So far, however, this situation has not
arisen. C the main i for Kelantan, or any
other state in Malaya, to allow the FLDA to operate in its territory,
is that these operations benefit mainly®® the inhabitants of the state
and are paid for out of federal funds. This is a substantial induce-
ment. However, initially the PMIP government of Kelantan refused
to accept it,*® and proceeded with its own, much less ambitious, land
settlement scheme, which had to be financed out of its own meager
state funds. To some degree the PMIP state government objection
concerned FLDA methods. The FLDA procedure is elaborate; land
is cleared for the settlers, and they are then settled on a substantial
holding, which will give them a comfortable livelihood, although they
have to pay off the debt incurred over a period of years, The Kelan-
tan state scheme is less elaborate, costs less money, attempts to settle
more people on a given area, and entails less going into debt on the
part of the settler.?® Behind this difference of opinion on methods,
there is also a difference on principle. One reason for the state’s
refusal of FLDA help, it is said, is that the FLDA does not discrim-
inate between the various races: the PMIP government likes to be
free to select Malays as settlers. Also, it has been alleged, the FLDA
plan, by which large stretches of land are cleared by contractors, is
disliked by the PMIP, because most of the contractors, who henefit
from this work are Chinese. The dispute about rival methods of
land clearance has been made the subject of political pmnag.:mda
The PMIP has rep the withholding of FLDA

except on FLDA conditions, as Alliance Party “pressure” on the state
government. The Alliance has countered, since the change of govern-
ment in Trengganu in 1961, by taking busloads of its supporters from
Kelantan to see the extensive FLDA land schemes, newly started just
inside Trengganu. Since the general elections in 1964, however, there

28 “Mainly,” because in some states with a large supply of undeveloped
land, such as Pahang, land is cleared for the benefit of settlers from more
crowded states.

20 Statement by the Mentri Besar of Kelantan in the State Assembly,
Straits Times, January 1, 1962,

. E. M. Fiennes, “The Malayan Fede:
ity," Journal of Local Administration Ove No.
Peier Polomka, “§130 Million Plan That Just Gathers Dust,
August 7, 1963.

l Land Development Author-
3 (1962), 156-163;
Straits Times,
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has been a distinct change in the atmosphere. The newly appointed
Mentri Besar, Dato Mohamed Asri bin Haji Muda, said that the
PMIP-controlled state government was ready to cooperate with the
federal government in all matters.3! Later the Kelantan government
agreed to accept federal aid for rural development> There was no
specific mention of the FLDA, but it was expected that the FLDA
would operate in Kelantan soon with the state government’s approval.

Another much-discussed object of dispute between the Kelantan
government and the federal government was the bridge intended to
link Pasir Mas and Tumpat with Kota Bharu. The state government
asked for a federal loan but did not agree to submit the plans for
the construction of the bridge to the federal Public Works Depart-
ment. The loan was therefore refused, and the state government pro-
ceeded to comstruct the bridge, at a cost of about $5 million,
attempting to finance it entirely out of state funds.®

At the same time as it appeared to be cooperating more closely
with the federal government, the Kelantan government has gone
ahead with a scheme, which, if successful, would reduce its financial
dependence on the federal government. During the 1964 election
campaign in Malaya it was revealed that the Kelantan government
was iating a land with a Singap industrial corpora-
tion. In 1965 it was announced that, in return for allowing the
corporation to exploit timber resources in Kelantan, the state govern-
ment would receive over M§50 million in revenue.”*

Sabah and Sarawak Relations with the
Federal Government since Malaysia

Some of the topics on which the people of the Borneo territories
felt most strongly during the Malaysia negotiations have become less
prominent since. Tmmigration, for instance, has not been a source of
friction. The Borneo territories secured the power ta keep out un-
skilled Jabor from the rest of the Federation; the new problem has
arisen of how to encourage the entry of skilled labor. However,
on occasion it has seemed that there has been some disappointment in
the two states, because more has not been achieved since Malaysia.
To an extent this is perhaps the result of the idea of Malaysia having

21 Seraits Times, July 20, 1964.

32 [hid., November 4 and 14, 1964. But the argument about the respective
roles of the two governments in rural development continued into mid-1966.

.33 Ibid., March 1, 1962, and June 1, 1962. Criticisms that the manner
i which the project was undertaken were not likely to safeguard public
funds were made by the Auditor-General in his 1963 report on Kelantan
il December 11, 1964).
ato Asri, ibid., August 20, 1965,
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been “oversold” to Sabah and Sarawak. To bring about Malaysia
quickly it was necessary to present a picture of the future which has
not yet been realized. Partly because of Confrontation, the develop-
ment plans in both territories have been slow in coming into opera-
tion. The slogan of “Independence through Malaysia,” which was
used, may also have created confusion in misleading some persons in
the territories into believing that a Borneo state could literally be
independent while being at the same time inside a federation. It may
have been this eagerness for independence which made the Sabah
and Sarawak governments declare themselves independent (as did the
Singapore government) for the brief period between August 31, 1963
(the date when the British were originally scheduled to hand over
control) and September 16, 1963 (the date to which the Federation
of Malaya government postponed the beginning of Malaysia in order
for the findings of the U.N. Malaysian Mission to be published). One
expression, unimportant in iiself, of the continued belief in “indepen-
dence in Federation” occurred at a meeting of the Sabah Legislative
Assembly in November, 1964. The Assembly unanimously supported
a motion rejecting Philippine claims to the sovereignty of Sabah,
which included a reference to “the people of Sabah, in whom alone
that sovereignty re: i

Specific points of federal-state friction have been the appointment
of the first Head of State in Sarawak, the “expatriate question,” and
the use of the Malay language, particularly in education.

The dispute about the appointment of the Sarawak Head of State,
the Governor of Sarawak, became public just at the time Malaysia
was being formed. The Alliance Party in Sarawak, including the Chief
Minister, Dato Stephen Kalong Ningkan, wished Temenggong Jugah
anak Barieng, a Dayak and head of one of the Dayak parties in the
Sarawak Alliance, to be Head of State. But the Federation Prime
Minister claimed that it had been previously agreed that, if the Chief
Minister was a Dayak (which Dato Ningkan was), then the Head
of State must be a Malay or a Melanau. Partly, the dispute may
possibly have occurred because an alternative choice for Chief Minis-
ter was a Melanau, and, if he had in fact been chosen, from the
point of view of “racial balance” Temenggong Jugah would have
been acceptable as Head of State. However, the additional complica-
tion existed that, to the federal government, perbaps the image of the
Temenggong was rather too traditional and insufficiently modernized
for him to be Head of State. A compromise was arrived at by which

9 First Legislative Assembly, State of Sabah, First Session, Order Paper,
Monday, November 2, 1964.



84 FEDERAL-STATE RELATIONS

a Malay, Datu® Abang Haji Openg, was made Head of State, while
the Temenggong was given a post in the federal Cabinet with the
title, “Minister of Sarawak Affairs.”

In detail, the “expatriate question” properly belongs to the chapter
on the civil service. But it also has had political implications which
profoundly affected federal-state relations, The expatriate question in
Malaya, and in Singapore, took the relatively straightforward form
of how quickly British officers should be replaced by local officers.
But in Borneo, and particularly in Sabah, the supply of qualified local
officers available to replace expatriates was very small. Unless ex-
patriates left very slowly, some of them would be replaced by Ma-
layans, not local men. In Sabah the party consisting principally of
non-Muslim natives was in favor of slow replacement and a higher
proportion of natives taking over: the mainly Muslim native party
and the federal government were in favor of quicker replacement,
with a higher proportion of Malayans. Those who supported the
latter course included Inche Abdul Rahman bin Yaakub (born in
Sarawak), who was then Assistant Minister for National and Rural
Development, the then Deputy Federal Secretary in Sabah, Yeap Kee
Aik, and the Prime Minister himself. The Tengku even went s0 far
as to say that in appointing Ministers to the federal Cabinet from
Sabah and Sarawak he was influenced by the consideration that
bringing in more Ministers would indirectly bring in British influ-
enced’ The choice of a State Secretary for Sabah, because of the
importance of the post, was the most fiercely contested single ap-
pointment, and in December, 1964, nearly led to a complete split
in the Alliance Party in Sabah.*® The expatriate question was also one
of the issues on which the Sarawak Alliance split in June, 1966. L

Especially in Sarawak, there has also been some dispute on the
use of Malay in education. In 1964 there was not a single secondary
school in which Malay was the medium of instruction and there was
a great shortage of qualified teachers of Malay. Nevertheless, some
members of the federal government believe that, even bearing such
obstacles in mind, education in Malay should be pushed more vigor-
ously in Sarawak. The question of the medium of instruction became
somewhat mixed up with the provision of free primary education in
Sarawak, which did not yet exist. An opposition politician even sug-
gested that, if the federal government were to provide money for free
primary education in Sarawak, it might do so only on the condition

88 An old Malay hereditary title, not to be confused with “Dato.”

97 1bid., August 13, 1964.

38 See p. 105, below.
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that Malay be more widely used® In August, 1965, the Minister of
Education announced that free primary education would be provided
in all government and government-aided schools in Sarawak (and in
Sabah) as from January 1, 1966. The central government would not
arbitrarily impose its plans on any state government, but the gov-
ernments “will have to consider very seriously how we can bring
closer together the federal and state system."0 During the crisis which
occurred in the Sarawak Alliance, June and July, 1966, some fears
were expressed that Malay might become the only official language
before 1973. This possibility was denied by the new Chief Minister,
Penghulu Tawi Sli.

There are two possible views on the course of federal-state rela-
tions in the Borneo states since 1963. One is that, in spite of all the
safeguards provided for the Borneo states in the Constitution, the
existence of a federal government necessitated a certain degree of
centralization; in the face of Confrontation, the pace of centraliza-
tion has had to be stepped up a little, The other view is that central-
ization has proceeded too fast, even allowing for Confrontation; the
safeguards in the Constitution are now not as strong and Teassuring
as they once scemed. “Some may think all we need to show federal
presence here is that we fly more fligs and forget our status as a
State in the federal system or government. But this is not so, and
you know this cannot be done overnight."#

These different viewpoints were well illustrated by the reactions to
the news of Singapore's separation from Malaysia in August, 1965,
In both territories shack and surprise were expressed at the sudden-
ness of the move. In Sarawak the Sarawak United People’s Party, an
opposition party, called for a referendum on whether or not Sarawak
should remain in Malaysia. But the possibility of secession was not
raised by any of the parties in the Sarawak government. For one
thing, Sarawak was 50 short of finance for development that from an
economic angle secession simply could not be contemplated. But in
Sabah the United Pasok Kadazan Organization (UPKO)#

89 Straits Times, May 28 and June 25, 1964. This suggestion was ap-
parently confirmed by a ministerial statement which linked free primary
education with ity to the national ional policy” (Govern-
ment Press Release, December 15, 1964).

40 Straits Times, August 4, 1965.

Lo Dato Donald Stephens, then Chief Minister of Sabah, ibid., April 6,

964,

42 United Pasok- Kadazan O izatis formed by the union
of the United National Kadazan Organization (UNKO) and National Pasok
Momogun Party in June, 1964,
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and its leader, Dato Stephens, raised the question of whether the rela-
tions between Sabsh and the federal government should not be
re-examined to take account of Singapore’s departure.®® Tn itself this
request was perfectly reasonable, as would have been a similar request
from Sarawak. Malaysia had been formed less than two vears before
by the union of four territories on the basis of a most complicated
arrangement of exceptions, checks and balances. It could not be
assumed that, after Singap had become i
else would remain the same. The racial proportions of the populu-
tion of Malaysia and the balance of party strengths were now ob-
viously different. But the federal government reacted strongly against
Dato Stephens’ suggestion. 1t may have feared that he really was
hinting at secession. The Tengku, on a visit to Sabah, warned that
any attempt by Sabah to secede from Malaysia constitutionally or by
armed rebellion would fail.* Dato Stephens resigned from the fed-
eral Cabinet on the same day, and retired from politics altogether in
the following November, Later, Tun Razak, the federal Deputy
Prime Minister, while on a tour of Sabah, agreed that “the admin-
istrative machinery by which the two governments could liaise together
should be improved,” although he did not agree that the terms on
which Sabah had entered Malaysia should be re-examined.*®

Dato Stephens’ party, the UPKO, had already taken up the stand
of a states' rights parly against its nominal ally, the United Sabah
National Organization (USNO), which was closely identified with the
federal government.'s Logically, therefore the UPKO was likely to
react the way it did to the sudden secession of Singapore, just as the
Alliance government, in a tense situation, predictably reacted to what
may have seemed to it to be a first step by Sabah towards secession.

The Cabinet changes in Sabah (December, 1964) and Sarawak
(June, 1966) by which Dato Stephens and Dato Ningkan, respectively,
were forced out of office have also been regarded as examples of the
federal government's power, exercised through the party system. The
removal of Ningkan, however, was achieved by working through the
Malaysian Alliance machinery, not the Sarawak Alliance machinery,
and, later, by passing a constitutional amendment.*?

4 Straits Times, August 17, 1965. Dato Stephens’ case is stated compre-
hensively in the Sabah Times, September 6, 1965.

A Sunday Times, August 22, 1965.

45 Straits Times, September 8, 1965.
- 49See p. 105, below.

47 See pp. 103 and 145, below.
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Political Parties,
Elections, and
Interest Groups

Malayan Parties

By the time of the 1955 clections in Malaya the early postwar
political organizations had disappeared, leaving the Alliance Party
and the Party Negara as the chief contenders. Since then the Party
Negara has declined almost to insignificance. The parties which hold
Malayan scats in the federal Parliament now are the Alliance, the
Labour Party (formerly part of the Socialist Front), the Pan-Malayan
Islamic Party, the People's Progressive Party, the United Democratic
Party, and the Democratic Action Party.

Because of the communal nature of politics in Malaya all parties
face a dilemma, If they do not try to appeal to a particular com-
munity or communities, they will lose support to parties which do
make this type of appeal. The quick death of Dato Onn's Inde-
pendence of Malaya Party (IMP) is a terrible warning of the fate
awaiting an explicitly noncommunal party. On the other hand, be-
cause of the mixed racial composition of the electorate, it would be
difficult for a party which appealed to only one community to win
a majority in Parliament. The Malays could have done this in 1955
quite easily, because the proportion of non-Malays who had the vote
was small, although this would have been entircly counter to the
scheme by which the British proposed to hand over power to a gov-
ernment representative of all major races. In Malaya the Malay
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advantage in the number of electors is now less,! although in the
federal Parliament it is offset to some extent by the non-Malay native
preponderance in the Borneo lerritories. Nevertheless, the Malays are
helped by the favorable weighting which is given to rural constitu-
encies* where the proportion of Malays is high. Now that Singapore
L of Malaysia, it would be quite possible for the Malays, in
alliance with the Muslim electors in Sarawak and Sabah, to win a
majority of the seats in the federal Parliament. Such an alignment,
however, of Muslims versus the rest, would indicate that multi-racial
parties had completely failed in Malaysia.

It would seem that noncommunal parties cannot hape to survive,
while communal parties might have some difficulty in winning a
majority. The solution to this impasse was reached, by accident, by
\he Alliance. The Alliance formula is that a number of communal
parties are joined, “at the top,” in an intercommunal Alliance? Of
the three Alliance communal parties — the United Malays' National
Organization (UMNO), the Malayan Chinese Association (MCA),
and the Malayan Indian Congress (MIC) — UMNO is the strongest
and the MIC clearly the weakest. There is reason to believe that at
the top of the structure the personal ascendancy of Tengku Abdul
Rahman makes the Alliance Party constitution not a very accurate
guide to how the machinery actually works.

As a son of a Sultan of Kedah, the Tengku® partly represents the
traditional in Malay life, but he is also a Westernized person, as re-
vealed in his undergraduate interest in racing cars, and his present
interest in golf. He is probably one of the few political leaders in
existence who genuinely does not strive hard after power. He is not
attracted by politics as such; “I am not very interested in politics.
1 am more interested in . . . looking after the welfare and well-being
of the people and the nation.” Of course, for some time after a
country becomes i d the g party can d
support just because it is identified with the winning of independence.
Additionally the personal appeal of the party feaders can be relied on
to rally support. Later, however, some parties develop an ideology.
The Alliance Party sometimes denies that it has any ideology. Alter-

1 At the 1964 general election in Malaya approximately 54 per cent of
{he electors were Malays and 46 per cent non-Malays,

 Comtitution, Thirteenth Schedule, Part I, 2(c). This provision dates
from 1962,

o oaaper, direct membership in the Alliance, not via the UMNO, MCA,
or MIC. was provided for in 1963 (Siraits Times, December 20, 1965).

The Tenghu's origins and character are described in Harry Miller, Prince
and Premier (London: Harrap, 1959).

5 Straits Times, September 21, 1962,
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natively, it sometimes takes the line that its ideology, while not
capable of being summed up as “socialism,” “communism,” “neo-
colonialism,” or “capitalism,” rests on development. The Deputy
Prime Minister, Tun Razak, has put this point of view, and has
become identified with the drive for rural development. Measures
which can be as examples of devel or welfare have
a high place in the Alliance program, but usually the pnrly shies away
from anything which can be represented as “socialism.”

It is a little difficult, however, for the government of an Asian
country which is not y i y to socialism
in all its aspects on all occasions. Sometimes certain Alliance “wel-
fare” measures have been equated with socialism. “In industrial
development we have adopted the capitalist practice of allowing
private enterprise to find its fullest expression. In the sphere of com-
munity development and social services we have adopted a pro-
gramme patterned on the basis of socialistic ideals.”8 There is also
an endemic feeling in the Youth Section of the MCA that the Al-
liance, or the MCA, “ought” to have an ideology. This feeling arises,
no doubt, from awareness of the high place given to ideology by the
MCA's main rival for the support of Chinese youth, the Labour Party.
An argument on “socialism” was also one aspect of the MCA-PAP
dispute which took shape late in 1963 and early in 1964. Tan Siew
Sin, the national president of the MCA, drew comparisons, unfavor-
able to Singapore, between the terms for the Employees’ Provident
Fund in Singapore and in Malaya, “Though we are supposed to be
a right-wing government, we are more socialist in practice than many
so-called socialist governments.””

The strains and stresses inside the Alliance are considerable. Each
of the two main partners, the UMNO and the MCA, has to meet the

ition of parties ling to its own ity, while trying
to keep in step with its Alliance partner. This may result in pressures
which tend to disrupt the component party. These are less obvious
in the UMNO, perhaps partly because it is in a more secure position,
except in Kelantan and, formerly, Trengganu, perhaps because of
the dominant personality of the Tengku. The troubles of the MCA
have been more open. It has been exposed to charges of having
betrayed the Chinese on some aspects of the “bargain,” such as lan-

& Tun Ismail, speaking in the General Assembly of the United Nations
(ibid., October 13, 1959). Cf. Tun Razak’s statement, “nothing could be
zmsure socialistic than our rural development programme” (ibid., December

bid., January 31, 1964, For an exchange of letters between him and
S. Rajaratnam, chairman of the PAP Political Bureau, see ibid., February
3 and 5, 1964,
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guage, education, and Malay rights. Tn 1959 discontent came to a
head over the allocation of seats to the MCA in the Alliance choice
of candidates for the forthcoming election. The secretary, Too Joon
Hing, and some other prominent members left the party, and the
president, Dr. Lim Chong Eu, gave up his post, went to England for
medical treatment, and later resigned. Some of the former MCA
leaders contested the election as Independents. Even after the elec-
tion, discontent persisted over the government’s education policy. Tt
took some time to convince the bulk of the Chinese that the new
policy would not be fatal to the study of Chinese language and cul-
ture. During that period Too Joon Hing defeated a government
candidate at a by-clection, largely on the education issue. In the
early 1960's the strains were less pronounced. At the party’s annual
assembly late in 1963 some older members were replaced on im-
portant committees by younger ones. But the position of the national
president was untouched, perhaps strengthened, Even the entry of
the PAP into the federal elections in 1964 did no immediate damage
to the party.

Towards the end of 1965 there were increasing tensions inside the
Alliance. In the MCA the focus of discontent was the Chinese lan-
guage issue, which threatened to become almost as explosive as the
education issue had been half a dozen years before. Much of the
agitation on the language issue in 1965 probably represented a revival
of the whole complex question of the place of Chinese tradition, cul-
ture, and education in Malaysia. The expected change in the official
language in 1967 did not directly concern Chinese; instead of Malay
and English being the official languages, from 1967 the only official
language would be Malay. Signi ly, the d resi i
of Lee San Choon as chairman of the MCA Youth Section in 1965
seems not to have been because he wanted Chinese to be an official
language but because he wanted a “more liberal stand” on the Chinese
language, especially as regards jon® In September, 1965,
leaders of MCA state branches supported the stand taken by the
MCA central working committee, that Chinese should not be an
official language, but at the same time called for “a more general and
wider use of the Chinese language by all Government departments
and statutory bodies.”? The prominence of the Chinese language issue
in late 1965 may have reflected, to some extent, a reaction against
the vigor with which Malay was being promoted as the national
language.!® It may also have been partly attributable to the ferment

8 Straits Times, August 18, September 4, and September 8, 1965.

9 Jbid., September 14, 1965.

10 See pp. 239-242, below.
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stirred up by the “Malaysian Malaysia” policies of the People’s Action
Party in its incursion into politics in Malaya, even though the PAP
had not advocated that Chinese should be an official lunguagc 11 One
of the Allmnce reactions to the agitation was to set up an “Alliance
Action C " of i of the UMNO,
MCA, and MIC, one of whose major tasks was to make recommenda-
tions on the Chinese education and language problem.!?

Inside the UMNO there have also been signs of dissatisfaction with
the party’s official policy. One of these was the resignation of Dato
Syed Ja'afar Albar as secretary-gencral of UMNO after the separa-
tion of Singapore, indicating that he, and no doubt others in the party.
would have preferred that a loughnr line had been taken with Smga-
pore.  Another was the i of the
Afro-Asian People’s Solidarity Organization, led by an UMNO mem-
ber of P:u'lmmenl Dr. Mahathir bin Mohamed, which was distinctly
more "' ist” and pi ian in its pi than
was Malaysia’s official [urmgn policy.™

The Socialist Front, which existed from 1957 to 1965, was also
built on an Alliance-type “formula”: parties which were largely com-
munal were linked at the higher levels, The communal aspect was
less obvious than in the Allignce. The Front's structure was some-
times justified by saying that the component parts were necessary to
cover urban and rural areas, respectively. It is significant, however,
that, even with the assistance of ideology (which the Alliance Party
lacks), communal differences still had to be recognized by the use
of a structure resembling that of the Alliance. The antecedents of
the parties which formed the Front are complex. But the Front itself
dated from 1957, when the Labour Party and the Party Ra'ayat came
together. In March, 1964, the National Convention Party, newly
founded by Inche Abdul Aziz bin Ishak, joined it as a third compo-
nent. Broadly, the Party Ra'ayat is based on the rural areas and
consists mainly of Malays. The Labour Party is for the most part
urban and Chinese. The National Convention Party is also mostly
rural and Malay, based mainly on the parts of Selangor nearest to
Inche Aziz's former state constituency, Morib. The Labour Party is
stronger and better organized than Party Ra'ayat; for example, the
latter has often had difficulty in finding good Malay candidates. When
the Chinese joined Party Ra'ayat branches in great numbers some-
times the reason was that there is no convenient branch of the

11 See p. 217, below.

12 Straits Times, September 3, 1965,
13 See p. 219, below,

1 See p, 196, below.
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Labour Party nearby: but sometimes it was with the explicit object of
“stiffening” a weak sector of the party’s organization.

The Socialist Front was somewhat vague in its proposals for social
and economic reform, partly because of struggles among extremists,
moderates, and opportunists inside the party. The party favored
welfare measures and development, but so does the Alliance. The
Socialist Front openly advocated more economic equality in its 1964
election manifesto, “We shall endeavour (o achieve by constitutional
means an egalitarian society based upon the principle of justice for
all” Yet in the same manifesto it made no mention of nationaliza-
tion of industry. It concentrated much of its fire on colonialism.
Foreign business firms in Malaya, which embody the twin evils of
capitalism and colonialism, were a particularly attractive target. More
recently Dr. Tan Chee Khoon made a sophisticated attack on certain
aspects of Alliance economic policy, particularly on the benefits to &
few firms in each industry which resulted from the grant of pioneer
status.’® But after Confrontation the party suffered because it was
not considered 100 per cent patriotic. Its 1964 manifesto, to be sure,
said “we will unite to defend the sovereignty of our country.” But
not all Socialist Front leaders were outspoken in  their opposition
to communism, and the image of the party as Communist-infiltrated
was intensified by the arrest of such leaders as Inche Ahmad Boesta-
mam (February, 1963) and Inche Abdul Aziz bin Ishak and Inche
Ishak bin Haji Mohammad (February, 1965).1%

Like the Alliance, the Front was far from united on the language
question. There was an attempt to restrict its comments on language
to noncommunal criticisms, such as saying that secondary education
should be free. But some Labour Party members went on record as
saying that Chinese and Tamil should be made official languages,
which antagonized the largely Malay following of Party Ra'ayat. In
December, 1965, the Labour Party and Party Ra’ayat both split away
from the Front, leaving it a shadow organization. The main reason
for the split appears to have been the language issue.!?

15 Specch on the 1964 budget (mimeographed by Dr. Tan Chee Khoon).

16 Tnche Boestamam was alleged to have becn concerned in the plans
for the Azahari revolt in Brunei, December, 1962. After the 1965 arrests
the Socialist Front leaders, and some PMIP leaders, were said to ha
plotted with the Indonesians to set up & “Malaysian government in exil
[Straits Times, February 14, 1963, and March 1, 1965; A Plot Exposed
(Kuala Lumpur: Government Printing Office, 1965)].

17 Straits Times, December 15, 1965 and January 11 and 13, 1966 (Lim
Kean Siew). Since the arrest of Abdul Aziz in February, 1965 the
- National Convention Party bad been moribund.
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As its name suggests, the Pan-Malayan Islamic Party is founded
on the principles of Islam. Tts support is greatest in the northeastern
states of Kelantan and Trengganu, where the population is over 90
per cent Malay, where communications with the rest of Malaya have
been bad, and where the standard of education provided has been
poor. Some of the grievances which lead to support for the PMIP
are economic. The party has attacked the existence of Chinese mid-
dlemen and moneylenders and the UMNO's mixing with rich Chinese
in the higher reaches of the Alliance Party. But the economic reme-
dies proposed by the PMIP are somewhat vague, The party claims
that if it came into power it would base its economic policy on the
principles of Islam, but that the exact method of applying the princi-
ples would have to be worked out. It appears, however, that parts
of the economic program might be radical. The PMIP has found
support in the teachings of Islam for some kinds of nationalization,
for instance, of land and electricity.

The driving force behind the party comes from religion. Economi-
cally, some of its beliefs may be radical, but socially it is profoundly
conservative. It stands for a strict interpretation of Islam, distrusts
progress, and sets a low value on material prosperity. It denounces
many Western importations, particularly Western dancing. Much of
its strength lies in the fact that the religious teachers on the relatively
underdeveloped east coast, who are listened to with the greatest
respect by most Malays, are preponderantly pro-PMIP. The party
benefits from the view that, in the eyes of Islam, religion and politics
are indivisible. As /e religious party it stands to gain from the effects
of a more vigorous propagation of the Faith. To break the hold of
the PMIP the short-term tactics of the UMNO are to show, for ex-
ample by providing mosques, that it is equally devoted to Islam. Tts
long-term tactics include spreading education to adults through exten-
sion classes, administered by the (federal) Ministry of Rural Devel-
opment.

The third main point about the PMIP is its nationalist aspect. It is
purely a Malay party: it is neither ostensibly noncommunal, like the
People’s Progressive Party or the United Democratic Party, nor is it
intercommunal like the Alliance or the Socialist Front. It is un-
sympathetic to the claims of the other communities in Malaya, and
urges the special rights of the Malays as the original “sons of the
soil.” It is anticolonialist, believing that the colonial powers were not
sincere when they appeared to agree to the creation of independent
nations in Southeast Asia. It also favors eventual union with Indo-
nesia. Its former leader, Dr. Burhanuddin, and Inche Ishak bin Haji
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A 1 and Inche both of the Socialist Front, were
all active in the Malay National Party which advocated a Greater
Indonesia before it was dissolved in 1950.

Three main strands in PMIP policy have been indicated by Dr.

in: they are ionali Islamism, and sacialism — remi-
niscent of the ideas embodied in President Sukarno's “NASAKOM.”
The element of socialism, says the Dactor, is in nationalism, because
nationalism is fundamentally based on the aspiration to build a just
society. There are clements of nationalism in socialism, because
socialism cannot be built unless pioneered by the nationalist spirit to
blaze the path towards freedom from the yoke of colonialism. The
elements of nationalism are found in Islam as a basis for the national
liberation movement, There is a factor common to these three forces
— they are all opposed to colonialism.’® In the same article Dr. Bur-
hanuddin stated that he was opposed to communism. But sometimes
nationalism tends to blind PMIP supporters to the nature of com-
munism. Frequently members of the PMIP will deny that commu-
nism represents a serious threat in Indonesia, They cannot imagine
that native Indonesians, sons of the soil, can be Communists. Almost
by definition, to them a Communist must be a Chinese. Confrontation
put a severe strain on the PMIP in view of its hope that eventually
Malaya and Indonesia would unite. In the early days of the dispute
PMIP leaders urged mediation. Later many of them, while still sus-
picious of the designs of the Western powers in Southeast Asia,
pledged their support to measures to meet Indonesian aggression.
But in February, 1965, several leaders, including Dr. Burhanuddin,
were arrested for ion. Two, i ing Dr. Bur ddin, were
released in March, 1966.

The People’s Progressive Party is the present name of the former
“Perak Progressive Party,” which fought the 1955 general elections.
In spite of the change of name, the party has had little success in
expanding beyond the boundaries of Perak; indeed, although it con-
trols the important municipality of Ipoh, it has not managed to cap-
ture control of the Perak state government. In addition to being
regional the party is also personal, in that its driving force comes
from two politically talented lawyers, the brothers D. R, and S. P.

Although imes described as a left-wing party,
the PPP appeal is not mainly economic. In its 1959 election mani-
festo it made no i iate radical ic p although it

said that “in due course” tin and rubber “will have to be nationalised

18 Dr. Burhanuddin Al Helmy, “Towards Tanah Melayu Merdeka,™
Merdeka Convention, Papers and Documents (London: 1957).
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so that the true wealth of the nation can be utilised to secure for the
people of Malaya a better standard of living and prevent the workers
from being exploited." The main appeal of the party has been to
the non-Malays, largely on the issues of language and education. It
has urged that Chinese and Tamil should be recognized as “official”
languages, although Malay should remain the “national” language.
Malay should be a compulsory subject in schools, but non-Malay
children should be taught and examined in their own mother tongue.
In the name of “equality” the PPP has opposed those measures which
provide for the “special position of the Malays.” In the municipality
of Ipoh, which it controls, it has tried to introduce “multi-lingualism™
on signboards and at council meetings. After Confrontation the PPP
was a firm supporter of government foreign policy: an important
reason for this was dislike of the Indonesian government'’s treatment
of the Chinese in Indonesia.

In 1962 a new party was formed, the United Democratic Party.
Behind the UDP was Dr. Lim Chong Eu, the former president of the
MCA. The UDP genuinely aspires to be a noncommunal party, but
probably most of the votes it received in the 1964 eclection were
Chinese. The party's policy is reflected in its origins, a delayed off-
shoot of the MCA. It is not as extreme as the PPP and does not
demand complete equality for non-Malays with Malays, It does not
seek a complete reversal of the Alliance government’s education
policy. But it criticizes the implementation of Alliance policies, not-
ably in education. It is difficult to see the party gaining much suc-
cess, unless it can offer a policy sufficiently distinctive from those of
the existing parties. At present its strength lies largely in the person-
ality and reputation of Dr. Lim. The party originally had its doubts
about the way in which the Malaysia proposal was introduced and
managed, but supported the government on external policy after Con-
frontation.

Elections in Malaya

So far there have been three general elections in Malaya, in 1955
for 52 out of the 98 seats in the Legislative Council, and in 1959 and
1964 for the 104 seats in the federal Parliament. In 1959 and 1964
there were also elections for the state legislatures in Malaya: in the
former year they were held at different times during the two or three
months preceding the federal parliamentary elections; in the latter
year they were held on the same day. Although Malaysia was already
in existence in 1964, the Sarawak, Sabah, and Singapore seats in the
federal Parliament were not filled by direct election in 1964. They
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had already been filled indirectly!® at the time of the formation of
Malaysia in 1963. In the future, however, it is the intention that all
the seats in the federal Parliament (and in all the state legislatures)
shall be filled directly.

Arrangements for holding and for supervising their conduct are in
the hands of the Election Commission. Originally this three-man
body enjoyed a ial measure of “indep " However, its
powers were reduced in 1962, when its ability to delimit the areas of
constituencies was curbed, the final decisions on boundaries being
given to Parliament.®

Table 2% indicates the trend of support for the parties between
1955 and 1964. At the 1955 election the Alliance won a crushing
victory. It lost only one seat, and its percentage of the vote, 80 per
cent, was more than ten times as great as that of its nearest rival,
Party Negara, By 1959 there was a perceptible change. The Alliance
had 70 per cent of the parliamentary seats but only just over 50 per
cent of the votes. Its losses occurred both in mainly Malay and in
mainly non-Malay seats. In Kelantan and Trengganu all the opposi
tion members eclected (with the exception of one Party Negara
member) were PMIP. Not only did the PMIP win more parliz
mentary seats than the Alliance in these two state: the preceding
state elections they gained control of the two state legislatures. The
Alliance also lost support, and seats, in some areas where there was
a large non-Malay vote, mostly in the big towns. The seats lost in
Penang and Selangor all went to the Socialist Front, and were mostly
situated in the urban centers of George Town and Kuala Lumpur,
respectively. Four of the five seats lost in Perak were in or near the
town of Ipoh, and fell to the PPP, the fifth going to an Independent.
The two Negri Sembilan seats were won by Independents who had
formerly been MCA: both were in the town of Seremban. The

19 Indirect election was chosen in preference to direct election for the
Borneo territories, because they were not yet sufficiently developed politi-
cally to have direct elections, In Singapore the government’s attempt to
pass o bill providing for direct elections to Singapore seats in the federal
Parliament was blocked by a combination of all the opposition parties.

20 Constitution, Article 113(1) and Thirteenth Schedule, Part II, as
amended by the Constitution (Amendment) Act of 1962.

21 The 1955 figures are for the Legistative Council elections, the 1959 and
1964 figures are for the parliamentary elections. Sources: T. E. Smith,
Report on the First Election of Members 1o the Legislative Council (Kuala
Lumpur: Government Press, 1953); Report an the Parliamentary and State
Elections, 1959 (Kuala Lumpur: Government Press, 1960); Report on the
Parliamentary (Dewan Ra'ayat) and State Legislative Assembly General
Elections, 1964, of the States of Malaya (Kuala Lumpur: Government
Press, 1965).
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Malacca seat which was lost, again an urban one, was captured byl
Tan Kee Gak, leader of the “cqual rights” Malayan Party. With
support eaten away both on the Malay side and the non-Malay side,
ihe Alliance survived as a government with a large majority partly
because the opposition parties’ policies were 100 divergent to enable
them to form a coalition. Some local deals were made by which one
party agreed not to enter a candidate for a certain seat in return
for reciprocal treatment clsewhere, but there was no united opposition
front.

In the absence of Confrontation the result of the 1964 election
might have been different. The Socialist Front might have made sub-
stantial gains and perhaps might even have established a claim to be
the opposition party, both in terms of votes and seats won, and also
{hrough the geographic spread of its support over a wide area of
Malaya. For a short time it seemed that the Malaysia issue might
actually bring together the opposition parties in & coalition, because
even some of the parties which were not deeply opposed to Malaysia
in principle, such as the UDP, had reservations about the manner in
which it had been formed. But the negotiations between the parties
broke down. One important reason was Confrontation, which placed
a barrier between parties sympathetic towards Indonesia on racial
grounds (PMIP) or ideological grounds (Socialist Front) and those
parties which were largely dependent on Chinese support (PPP and
UDP). In the end there was no closer an approximation to a united
opposition front than there had been in 1959, The only result of the
negotiations was that Inche Abdul Aziz's newly formed National
Convention Party became a component of the Socialist Front.

The chief surprise of the 1964 election in Malaya was the entry of
the People's Action Party, the Singapore government party. To be
sure, one of the expected results of forming a federation is that there
will be increased “interpenetration” of parties from one constituent
area to another. It is also true that the PAP had long before an-
nounced its intention of eventually entering politics in Malaya.?* But
quite recently it had denied that it would intervene in the 1964 elec-
tion.? When the intervention was announced it was said that it
would only be a token one. Candidates were entered for only 11
seats. The explanation given by the PAP for its entry was that the
MCA had failed to attract the votes of the Chinese in the urban
areas. By entering candidates in some of these areas the PAP would
give the electors the chance of voting for a party which was pro-

22 Lee Kuan Yew, The Battle For Merger (Singapore: Government Print-
ing Office, 1961), p. 148, giving a reference to the PAP Manifesto, 1954.
%5 Lee Kuan Yew, Strairs Times, Seplember 10, 1963.




PARTIES, ELECTIONS, INTEREST GROUPS 99

Malaysia, thus preventing former MCA votes from being lost to the
Socialist Front,**

Confrontation was overwhelmingly the main issue at the Malayan
general election of 1964, and it could not fail to help the Alliance,
Opposition parties which seemed to be half-hearted in their support
of the government could be accused of being disloyal. On the other
hand, if they backed the government's stand, then the government
could say that the most patriotic thing to do was to rally behind the
Tengku and vote Alliance. The fact that the PAP won only one seat
(in Kuala Lumpur) may be explained along these lines. The PAP
said it was solidly behind the Tengku and the UMNO on the big
issue, Confrontation. Consequently, when the Tengku said that he
stood shoulder to shoulder with the MCA, the PAP attacks on the
MCA were blunted. In the one or two seats where the effect of the
PAP’s intervention can be intelligently guessed at, it does seem to
have diverted votes from the Socialist Front. In terms of seats the
opposition parties lost heavily. The PMIP, although it retained all its
seats in Kelantan except one, lost three seats in Trengganu. In the
state elections it kept control of Kelantan, with a reduced majority
in the state legislature, but the Alliance majority in the Trengganu
state legislature (acquired in 1961 when several members changed
parties) was confirmed. PPP strength in Perak was weakened, and it
lost two out of its four parliamentary seats. The only UDP victor
was Dr. Lim Chong Eu in Penang. The Socialist Front retained only
two of its eight seats, one in George Town and one in Kuala Lumpur,
It would be a mistake, however, to think that the Socialist Front was
substantially weaker in terms of grass root support in 1964. Certainly
it lost seats. But, even in the face of the Confrontation issue, it won
a higher proportion of the votes than in 1959, 16 per cent as com-
pared with 13 per cent, although this was achieved by putting up
more candidates than in 1959. On the other hand, the Socialist
Front’s main rival among the opposition parties, the PMIP, won only
14 per cent of the vote in 1964 compared with 21 per cent in 1959,
The Front's largest gains, in the proportion of votes won, were in
Malacca, Negri Sembilan, and Johore,

Parties and Elections in Sarawak
Political parties are a very recent growth in Sarawak. When the
formation of Malaysia was proposed in May, 1961, only two were
in existence, the Sarawak United People’s Party (SUPP) and the
Party Negara Sarawak (PANAS). SUPP was founded in June, 1959,
PANAS in April, 1960. Up to that time the only elections held in
24 1bid., March 2 und 3, 1964.
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Sarawak had been local ones for District Councils. At the 1959
clection for the Kuching Municipal Council SUPP won a majority.
But after the Malaysia announcement there was an increase in the
number of partics. SUPP was opposed to Malaysia, preferring that
Sarawak should become independent by itself; in a union with Malay-
sia it would merely be incorporated in a larger country, which would
not amount to true independence. PANAS, on the other hand, after
4 brief hesitation, came out in favor of Malaysia. It may be asked
why, since there was an anti-Malaysia party and a pro-Malaysia
party, the number of parties increased after Malaysia was proposed?
The answer is probably that political parties in Sarawak, given the
general state of underdevelopment of the country, were bound to be
racially based. This had happened in Malaya, which politically was
more highly ped. The dership of the i dly noncom-
munal SUPP was mainly Chinese. “Taken as a signal for the begin-
ning of the bid for power by the mon-natives at a time when the
natives felt themselves not yet in a position to compete, this set in
motion the strain in race relations springing from the imbalance in
economic power.”® A kind of chain reaction followed in which
each main racial group, and even smaller groups in some cases,
founded its own political party or parties. PANAS, although non-
communal in principle, did contain a high proportion of Malay mem-
bers and Malay leaders. Consequently, the first two parties were
followed rapidly by four others: the Sarawak National Party (SNAP),
largely 1ban, in 1961; Barisan Ra'ayat Jati Sarawak (BARJASA),
largely Malay, in December, 1961; the Party Pesaka Apak Sarawak
(PESAKA), mainly Iban, in August, 1962; the Sarawak Chinese
Association (SCA) in July, 1962, The duplication of parties among
the Chinese, the Malays, and the Tbans may be accounted for by
separate reasons in each case. The SCA owed its origins to the radical
stand of the SUPP and the belief that it was Communist-infiltrated,
which repelled some right-wing and moderate Chinese. The PANAS
leaders were drawn largely from the Malays who had been most in
favor of the cession of Sarawak to the British Crown by the Brooke
Rajahs, This issue had deeply divided the Malays some fifteen years
previously, and BARJASA, the new Malay party, was led by persons
who were closely identified with the “anti-cession” faction. The differ-
ence between the PESAKA and SNAP parties was largely geographi-
cal; the former was based mainly on the Third Division of Sarawak,
while the latter’s strength lay mostly in the Second Division. Origi-
nally some of these parties were not in favor of Malaysia. But by

25 Report of the Commission of Enquiry, North Borneo and Sarawak
(Kuala Lumpur: Government Press, 1962), p. 8.
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October, 1962, all except SUPP had formed a Sarawak United Front
to work, among other things, to bring about the formation of Malay-
sia. In the intervening period the Alliance in Malaya had been ex-
tremely active in promoting the “Malaysia idea,” both by sending
some of its leaders to Sarawak (and North Borneo) to explain the
advantages of Malaysia, and by inviting key political figures in Sara-
wak to visit Malaya to look at government projects, particularly in
the sphere of rural development. Soon politics in Sarawak assumed
a pattern similar to Malaya, although more complex. The five pro-
Malaysia parties formed a Surawak Alliance (January, 1963), with
Temenggong Jugah anak Barieng (PESAKA) as chairman and Dato
Stephen Kalong Ningkan (SNAP) as secretary. The result, as in
Malaya, was an intercommunal Alliance, based on communal parties.
In April, 1963, however, PANAS, while remaining pro-Malaysia, left
the Alliance, One reason for the split was over the nomination of
candidates in certain areas for the approaching elections.

The 1963 elections covered a period of about two months, April—
June. This was necessary to allow the “polling teams” in rural areas
time to go round all the polling stations in their circuit. A feature of
the election was the large number of Independents. This reflected
the fact, particularly in the remote Fourth and Fifth Divisions where
communications were especially difficult, that the party system had
not yet put down firm roots. Out of the 429 District Council seats,
73 were uncontested: in 34 of these an Alliance candidate was re-
turned, in 28 an Independent.?s In the contested seats the total votes
were as follows (to the nearest thousand): SUPP, 45,000; PANAS,
28,000; Alliance, 57,000; Independents, 55,000, The total of seats
won, in both uncontested and contested seats, was: SUPP, 116;
PANAS, 59; Alliance, 138; Independents, 116. After the election,
many of the Independents joined a party, in most cases the Alliance.
These total figures are of interest in showing the general distribution
of support for the parties, and, with intelligent interpretation, in indi-
cating support for Malaysia, or the reverse.?” But for the elections
to the higher tiers of government, which were made indirectly after
the District Council elections, what mattered was the distribution of
support. A party with a minority vote and a minority of the District
Council seats, might still gain control of particular Divisional Ad-

26 Report on the General Elections (Kuching: Sarawak Information
Service, 1963).

21 As investigated in United Nations Malaysia Mission Report (Kuala
Lumpur: Department of Information, 1963). See also K. J. Ratnam and
R. S. Milne, The Malayan Parliamentary Election of 1964 (Kuala Lumpur:
University of Malaya Press, forthcoming), chapter on the elections in
Sabah and Sarawak.
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visory Councils, control of the Council Negri, and a majority of the
seats from Sarawak in the federal Parliament, From the District
Council results it was clear that the Alliance had won control of the
Second Divisional Council, and, with Independent support, the Fourth
and Fifth Divisional Councils. But these three Councils returned
only a minority of the members to the Council Negri. The Alliance
had to exert itself to gain and retain Independent support in order
to win control of the Third Divisional Council where it was run
close by the SUPP. In the First Divisional Council no single party
had a majority: SUPP was in the lead, followed by PANAS and the
Alliance. In spite of their policy differences, SUPP and PANAS
came to an arrangement to divide the ten seats in the Council Negri,
indirectly elected by the First Divisional Council, between them.
This was one way of partially correcting the distortions of the elec-
toral system. Without the SUPP-PANAS agreement, SUPP with 24
per cent of the votes in the contested seats and PANAS with 15
per cent of the votes, would not have been represented at all in the
Council Negri, or in the federal Parliament. Even with the agreement
the Alliance had about three-quarters of the seats in each of these
two bodies.

Some comments may be made about later trends. A new party,
“MACHINDA,” with a name derived from its intended multi-racial
coverage, was formed in 1964. Initially, at least, its leaders secem to
have come from PANAS. Apart from personality issues, one reason
for its foundation may have been a feeling among non-Malays in
PANAS that PANAS was becoming a more and more “Malay” party.
An eighth party was founded in 1965, based on the Third Division
and led by Melanaus but claiming to be multi-racial. The new party
joined with PANAS in 1966,

There was a realignment of parties in the Sarawak government in
June, 1965. The immediate cause was land legislation which had
been introduced to make it easier for Chinese to acquire a legal title
to land. However, inside the government there were objections to
the proposed legislation from BARJASA and PESAKA. Those who
opposed it alleged that some of the provisions were too liberal, that
there was a danger that land would become concentrated in the hands
of a few, and that natives would regard the legislation as pro-Chinese.
On the other hand, the Chief Minister, Dato Ningkan, thought that
the opposition inside the government was not based on principle, but
was rather a pretext for BARJASA and PESAKA to try to improve
their strength in the government at the expense of SNAP and the
SCA and to replace himself as Chief Minister. There were several
weeks of uncertainty and maneuvering in which BARJASA and a




PARTIES, ELECTIONS, INTEREST GROUPS 103

substantial group in PESAKA, led by the secretary-general, Thomas
Kana, tried to form a “Native Alliance,” consisting of BARJASA,
PESAKA and PANAS, to take over the government, The scheme
foundered largely because of the opposition of the PESAKA chair-
man, Temenggong Jugah, who remained loyal to the Chief Minister
and succeeded in carrying his party with him, The result was a tacti-
cal defeat for BARJASA and a Cabinet reshufile in which Dato
Ningkan remained Chief Minister.28 PANAS rejoined the Alliance,?®
and was given representation in the Cabinet. The revolt which had
failed in June, 1965, succeeded in June, 1966. BARJASA and
PESAKA (this time with the support of the ‘Temonggong) nominated
Penghulu Tawi Sli to be Chief Minister in Ningkan's place. The
nomination was approved by the Malaysian Alliance National Council,
and the Governor appointed Tawi Sli Chief Minister. He formed a
Cabinet of Sarawak Alliance partics, but SNAP was excluded and went
into opposition,

The SUPP has also had problems. Its image is that of a mainly
“Chinese™ party, and it has had some difficulty in retaining the sup-
port of native members. There are also ideological differences in the
party. The top leadership of the SUPP, including its chairman, Ong
Kee Hui, and its secretary-general, Stephen Yong, is relatively mod-
crate. But some sections have been infiltrated by Communists, and
the SUPP is identifiable as the party which gives legal cover to the
Cl ine C ist O ization (CCO) named in an exposure
of Communist subversion in Sarawak.?0 The party’s support has also
come from Chinese resentment at government policy on education
and on land. The moderate leaders now appear to accept Malaysia,
but probably many of the rank and file do not# A split in the party
was narrowly averted in 1965 when SUPP, and also MACHINDA,
joined the Malaysia Solidarity Convention. The extremists in SUPP
were not enthusiastic about joining an organization which contained
the PAP but not the Barisan Sosialis or the Socialist Front, At the
annual meeting of the central committee of the party, the moderates,
including Ong and Yong, found themselves in a minority and walked
out.? A temporary compromise was arrived at, but in the future

28 Straits Times, June 16, 1965,

20 Government Press Release, June 14, 1965.

90 The Danger Within (Kuching: Sarawak Information Service, 1963).

 On a 1964 Council Negri motion condemning Indonesian aggression,
most SUPP members voted in favor, but two abstained (Straits Times, April
16, 1964). Two months later Mr. Ong said that a large majority of the
SUPP now supported Malaysia (ibid., June 23, 1964).

32 See p. 216, below.

93 Straits Times, June 28, 1965,
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there may be an open break into Communist and non-Communist
wings, as occurred with the PAP in Singapore. In that event the big
question is: Could the moderate leadership capture the bulk, or a
sizeable portion, of the mass movement? After SNAP left the Alliance
in June, 1966, it seemed quite possible that the party might ally itself
with the moderates in SUPP.

Parties and Elections in Sabah

Political development in Sabah was behind that in Sarawak. There
were no formally-established political parties in Sabah in May, 1961,
yet by December, 1962, when the first District Council elections were
held, there were five, joined together to form the Sabah Alliance and
all in favor of Malaysia. The five were: the United National Kadazan
Organization (UNKO); the United Sabah National Organization
(USNO); the National Pasok Momogun Party; the Sabah National
Party (SANAP); and the Sabah Indian Congress. The first two of
these had the largest membership and the most extensive organization.
The main distinction between them was that the second appealed mainly
to natives who were Muslims, while UNKO appealed mainly to
Kadazans, the largest ethnic group in Sabah, which contained very
few Muslims, The Pasok Momogun also had support from non-
Muslim natives, but drew its strength mainly from the interior areas
far from the towns. It had originally been in favor of independence
before Malaysia, but later changed its stand. SANAP was a Chinese
party, composed of a union of the former Democratic and United
parties, both of which, also, had wanted independence before Malay-
sia. But, on joining the Alliance, like the Pasok Momogun it changed
to support of Malaysia. The Indian Congress represented the very
small Indian community.

As in Sarawak, the only direct elections which took place were
for District Councils: all the elections to higher-level bodies were
indirect. The District Council elections took place in three parts: in
December, 1962, March-May, 1963, and April, 1964. Practically all
the seats in these District Council elections were won by the Alliance;
a few were won by Independents but none by any other organized
party. Some members of District Councils were still nominated, not
elected. But they had no voice in the elections which took place
indirectly from the District Councils, via an intermediate body, to the
Sabah Legislative Assembly. Only Alliance representatives were re-
turned to the Assembly and as the sixteen Sabah members to the
federal Parliament. The seats in both were divided among the con-
stituent parties of the Alliance, the USNO having the largest share.

Two contrasting views might be taken of the absence of an opposi-
tion in Sabah. One of them would rejoice at the absence of a “dan-

by |
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gerous” opposition, similar to the SUPP in Sarawak, and would argue
that in a happy country like Sabah party politics would merely dis-
tract the people from the major tasks of development and, while
Confrontation persisted, defense. The other view would point to the
virtues of an organized, responsible opposition as a source of in-
formed criticism and as a possible alternative government. In any
case there are signs that the original absence of an opposition may
not be lasting. A businessman, Peter Chin, who had previously
started the Democratic Party, which later with another party formed
SANAP, founded a mew “Social Democratic Party,” registered in
January, 1964. Perhaps more significant is the possibility of a split
in the Alliance, particularly between the USNO and the UPKO.
Even during the District Council elections there had been some ma-
neuvering for seats among the Alliance parties. For some seats the
Alliance failed to reach an agreement on which party's choice would
be selected as the Alliance candidate, and, under different combina-
tions of party labels, there were in fact contests between representa-
tives of more than one Alliance party, most often between USNO
and UNKO. After the elections some further developments occurred.
There was close competition for new members between the parties,
and they extended their field organization with an eye to the next
clections.

These maneuvers caused a strain inside the Cabinet, which in 1964
led to two reshuffles,® in the second of which the Chief Minister,
Dato Donald Stephens (UPKO) was forced to resign and was re-
placed by Peter Lo (SANAP). Dato Stephens replaced Mr. Lo as
Minister for Szbah Affairs in the federal Cabinet. Among the issues
at stake between the USNO and the UPKO were the role of the
Yang di-Pertuan Negara (the former USNO party leader) and the
question of civil service appointments, particularly that of the Sabah
State Secretary.® More generally, the dispute revealed the USNO as
a party which wanted to work closely with the (Muslim) UMNO
and the federal government, while the UPKO took up a stand based
on the rights of Sabah under the Constitution. The dispute was given
an additional twist when Singapore left Malaysia in August, 1965.
The UPKO and Dato Stephens took up the issu¢ that, in the changed
situation, the terms on which Sabah should remain in Malaysia should
be renegotiated.?” As a result of his differences from his colleagues
in the federal Cabinet on this question Dato Stephens resigned from
the Cabinet.

@ UPKO is defined on p. 853.

35 Straits Times, June 13, 1964 and December 18 and 30, 1964,
 See p. 84,

4 See pp. 85-86.
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In September, 1965, the Yang di-Pertuan Negara, Tun Datu Mustapha
bin Datu Harun, resigned his office and was elected president of
USNO.# Even while he had been Head of State, Tun Mustapha had
remained the leading figure in his party. But his formal re-entry into
party politics was perhaps a sign that USNO was reorganizing itself
in earnest for the state elections, which were expected to take place
early in 1966. If the differences between UPKO and USNO continue
to grow, the main contest at the state elections will be between these
two, nominally allied, parties. Shortly after USNO was strengthened
by the return of Tun Mustapha to active politics, UPKO was weak-
ened by the retirement of Dato Stephens from politics, in November,
1965, which was immediately followed by the resignation of the
UPKO secretary-general, Peter Mojuntin. The balance between the
parties is held by the Chinese component of the Alliance, which so
far has tended to support USNO. In 1965 this party, previously called
SANAP, merged with a welfare organization, the Sabah Chinese As-
sociation, and adopted the latter's name. This move could also be
interpreted as a preparation for the 1967 elections. However, a
smaller proportion of Chinese will be entitled to vote at these elec-
tions than at the previous District Council elections; the qualification
to vote will be citizenship rather than residence and this will decrease
the proportion of Chinese electors.

The Party System in Malaya and Malaysia

In Malaya the Alliance Party has now won three successive national
elections — in 1955, 1959, and 1964. Generally speaking, these elec-
tions have been “free” in the sense that the government of the day
did not restrict the choice of the voters by force or fraud. The main
handicap of the opposition parties (particularly after Confrontation
the Socialist Front and the PMIP) has been the arrest and detention
of some of their leaders and key party workers. These arrests, and
the prevention of demonstrations against the arrests, must have af-
fected these parties more seriously than the small numbers concerned
might suggest. Of course, from the government's point of view,
because the Emergency ended only in 1960 while Confrontation began
in 1963, it has clearly seemzd neceseary to make arrests where there
has been proof of C ; Malayan Ce ist Party
documents from as far back as 1958 have urged Communists to work
for the Communist Party by infilirating other parties:®® In time of
national danger such measures are restrictions on democracy which

38 Straits Times, September 18, 1965.
 The Communist Threat to the Federation of Malaya (Kuala Lumpur:
Government Press, 1959), pp. 20-21.
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must be accepted in the interests of security. Opposition leaders have
frequently complained about the existence of restrictions on the
press.i% To be sure, newspapers are required to have licenses, which
may be withdrawn at the discretion of the government and are sub-
ject to other controls. But the prevailing newspaper support for the
Alliance government is probably traceable more to an alignment of
interests between the owners and the government than to direct
“control.”

‘The most desirable balance between government and opposition is,
of course, a debatable issue. Some opposition leaders, who are en-
tirely free from any icion of sion, feel that i the
balance has favored the government too much. Before the start of
Confrontation, Dr. Lim Chong Eu appealed to the Tengku, for the
sake of parliamentary democracy, to “adopt a fatherly attitude and
encourage the growth of a healthy opposition in this country instead
of merely condemning other parties as subversive, communal, racial-
ist, chauvinist, or Communist,"*!

However, there are other reasons for the success of the Alliance
in Malaya; its prestige as the party which won independence; the
personality of the Tengku; the, on the whole, skillful management of
UMNO-MCA relations; its rural development program; the fact that,
so to speak, it is “fighting on interior lines,” while its opponents are
even more divided from each other on policy than they are divided
from the Alliance. Above all, since Confrontation, the Alliance has
benefited from the patriotism of the vast majority of the inhabitants.

Like the Indian party system, the system in Malaya might be
termed a system of “one party dominance.™? The dominant party
consists of a number of factions, which nevertheless reach consensus,
or agreement, through their sensitive adjustments to pressures from
outside. The other parties “do not constitute alternatives to the ruling
party. Their role is to constantly pressurize, criticize, censure and
influence it . . . and, above all, exert a latent threat that if the ruling
group strays away too far from the balance of effective public opinion,
and if the factional system within it is not mobilized to restore the
balance, it will be displaced from power by the opposition groups.”

The formation of Malaysia resulted in some changes in the party
system. On the formal level the Alliance parties in Malaysia joined

40The main provisions are summarized in H. E. Groves, The Constitu-
tion of Malaysia (Singapore: Malaysia Publications, 1964), pp. 207-209.

41 Straits Times, May 1, 1962, Cf, Dr. Tan Chee Khoon, “What does a
political party do when it is denied publications, rallies, processions, and
house-to-house canvassing?” (ibid., March 6, 1965),

42 Rajni Kothari, “The Congress ‘System' in India,” Asian Survey, TV,
No. 12 (1964), 1162,
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together to form a “grand alliance,” the Malaysian Alliance Party.
Even before Malaysia the Alliance (in a slightly different form) had
been active in Singapore. But after Malaysia, and the PAP inter-
vention in the 1964 election in Malaya, the Alliance and the PAP
were competing in each other’s territory. The competition was so
fierce and so divisive that it could not be accommodated within a

k and was expelled, However, before
this happened, the PAP, along with the UDP, the PPP and two Sara-
wak parties, SUPP and MACHINDA, had formed the Malaysian
Solidarity C i i the i was a protest
against a “Malay Mulaysla "It foughl for a “Malaysian Malaysia,”
which “means that the nation and the state is not identified with the
supremacy, well-being and the interests of one particular community
or race."# Significantly, apart from MACHINDA, which was a new
party, the other parties in the convention all depended heavily on
non-Malay, mainly Chinese, support. The convention continued in
existence even after Singapore left Malaysia, and carried on a cam-
paign against the government's “denial of fundamental rights” to
opposition parties, and in particular its refusal to issue permits for
them to hold rallies. But it is doubtful whether the convention can
constitute an effective challenge to the Alliance. First, much of the
original drive behind the convention came from the PAP, and after
Singapore's separation from Malaysia the PAP was no longer allowed
to operate there. To be sure, the PAP now has a counterpart in
Malaysia, the Democratic Action Party (DAP), which was registered
as a political party in March, 1966, But, constitutionally at least, the
amount of direct help that the new DAP could receive from the
PAP must be limited, and the Alliance government will watch any
extra-constitutional activities very closely. Second, when the conven-
tion was formed it did not include the strongest opposition party,
the Socialist Front. The Front was much less clearly anti-Communist
and anti-Indonesian than the parties in the convention. When the
Front split into its two constituent parts, the Labour Party and the
Party Ra’ayat, in December, 1965, the situation became more fluid.
The language issue had been a principal reason for the split in the
Front, and the Labour Party and the parties in the convention were
all opposed to any sudden decrease in the use of Chinese and Tamil,
particularly for education, in 1967. In February, 1966, the PPP and
the Labour Party went as far as setting up a joint committee to work
out a program for a united front of opposition parties. But it seemed
unlikely that any formula could be found which would satisfy both

43 Declaration of the Convenors of the Mulaysian Solidarity Convention
(Singapore: mimeo., May 9, 1965), Article 6.
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the Labour Party and the DAP. The Labour Party said that it dif-
fered from the DAP in believing that Malaysia was not formed as a
result of the democratic will of the people and in objecting to the
use of the Internal Security Act against opposition parties. The DAP,
on the other hand, claimed that the Labour Party was pro-Sukarno
and had expressed scorn for the convention.* If the language issue,
or other communal issues, became really acute, this gap between the
Labour Party and the DAP might narrow. The MCA might split or
disintegrate and party lines might be redrawn on a predominantly
racial basis, with the UMNO and the PMIP ranged on one side and
the convention and the Labour Party ranged on the other. In such
a situation “racial arithmetic,” as modified by the line-up in the
Borneo territories, would determine the composition of Malaysia's
government, and multi-racial parties would be clearly revealed as
having failed.

One immediate effect of the formation of Malaysia on the party
system was to introduce a block of over thirty Alliance members from
the Borneo states into the federal Parliament. However, the Alliance
may not continue to benefit from this advantage in the future. SUPP
membership in the federal Parliament might increase at the expense
of Alliance membership, and splits in the Sabah and Sarawak Alliance
Parties could deprive the Alliance of its control of the Borneo parlia-
mentary seats. The nature of the federal system and the relations
between federal and state governments have obvious implications for
the party system. The powers of the states in Malaya are so weak,
compared with the central government, that a party which captures
control of a state has a very shaky base from which to conduct
operations.*® It has been pointed out how difficult it was for the
PMIP government in Kelantan to carry out its policies because of the
hostility of the federal government. The two Bornco states have more
autonomy, but, partly because of their relatively late political develop-
ment, it is unlikely that a party which established itself first in a
Borneo state could hope to have much success in penetrating into
Malaya afterwards. This is not to say that a party in a Borneo state
could not hecome a member of a group of apposition parties, in the
way in which the SUPP and MACHINDA became members of the
Malaysian Solidarity Convention.

While Singapore was in Malaysia its relative autonomy made it a

44 Straits Times, March 16, 1966 (Lim Kean Siew and Devan Nair,
respectively).

45 See, on Nigerian parties with strong regional bases. Richard L. Sklar,
Nigerian Political Parties: Power in an Emergent African Nation (Prince-
ton: Princeton University Press, 1963), pp. 499-501.
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very strong base for a party which wished to use it as a springboard
to enter politics in Malaya. The violence of the Alliance reaction to
the attempted penetration of Malaya by the PAP was an indication
of how seriously it regarded the threat.

Interest Groups

Until recently the articulation, or expression, of interests in Malay-
sia has not taken place through bodies organized to voice particular
interests.® For the Malays it has been done through the traditional
social structure, which now forms the basis for the existing demo-
cratic-bureaucratic structure. The Chinese have until recently ex-
pressed their interests through guilds, clan societies, and chambers
of commerce,'?

In Malaya perhaps the best examples of “functionally specific”
interest groups are the trade unions. But even they are not free from
the influence of communalism. The workers in the towns have been
drawn proportionately mostly from the Chinese and the Indians. But,
whereas the Indians have taken readily to trade unionism and have
provided a high percentage of leaders, the Chinese have been more
reluctant. One important reason lies in the use which pro-Communist
Chinese made of the labor movement in Malaya after the Second
World War. The government reacted by breaking the Communist
hold on the unions, and their organization had to be rebuilt.’8 During
this time some Chinese workers had been subject to Communist pres-
sure, and others had gathered the impression that the government
was hostile to any unions, whether Communist or not. Even in 1961
almost 50 per cent of union members were Indians, while only 17
per cent were Chinese. In recent years the unions have been re-
organized. By 1962 there were nearly 300 unions altogether, with
about 260,000 paid-up members. Most of the unions are so small that
they have been described as “peanut” unions. By far the biggest
union is the National Union of Plantation Workers, whose secretary-
general is P, P. Narayanan. The largest grouping of unions is the

“Cf. Gabriel A. Almond and James S, Coleman, The Politics of the
Developing Areas (Princeton: Princeton University Press, 1960), pp. 33-38.

 William H. Newell, Treacherous River (Kuala Lumpur: University of
Malaya Press, 1962), pp. 123-124 and 141; Victor Purcell, The Chinese
in Malaya (London: Oxford University Press, 1948), chs. VIIT and X.

48S. S. Awberry and F. W. Dalley, Labour and Trade Union Organiza-
tion in the Federation of Malaya and Singapore (Kuala Lumpur: Govern-
ment Press, 1948); Alex. Josey, Trade Unionism in Malaya, 2nd ed. (Sin-
gapore: Malaya Publishing House, 1958) chs, 5 and 6; Charles Gamba,
The Origins of Trade Unionism in Malaya (Singapore: Eastern Universitics
Press, 1962).
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Malaysian Trade Union Congress (MTUC), to which the majority of
the unions in government and the private sector are affiliated, and the
Congress of Unions of Employees in the Public and Civil Services
(CUEPACS), which admits only government unions.

Under the influence of Mr. Narayanan and other leaders of like
mind, the unions have so far been nonpolitical, in the sense that they
have not affiliated to, and have not supported, particular political
parties. Some leaders, however, have been active in parties, mostly in
the Socialist Front. In another sense the unions are indeed political,
hecause Ihey play a part in the lelthd[ process. On occasions their

have been as in 1964 when
their opposition persuaded the government to withdraw its proposals
to increase the salaries of expatriate officials serving in Malaya.*®
Employers of labor arc also organized, the two most powerful bodies
being the Malayan Mining Employers' Association and the Malayan
Planting Industries Employers” Association.®®

The chambers of commerce constitute important pressure groups.
In addition to the various of , since
1962 there has been an intercommunal organization, the United
Chambers of Commerce, Because of the dominance of the Chinese
in business, a study of the political role of the Chinese Chambers
of Commerce in the political process would be of outstanding interest,
but unfortunately such a study does not yet exist. It does not require
a very searching analysis to see that the Chinese Chambers of Com-
merce are rather closely aligned with the MCA. In some states there
is consndemhle overlapping of the leading officeholders of the two
or This close ali is iously useful to the MCA
where fund-raising is concerned. In Malacca some members of the
Chinese Chamber of Commerce originally supported Tan Kee Gak,
president of the Malayan Party. When Mr. Tan fought the 1964
election as an MCA candidate one source of cross-pressures on mem-
bers of the Chambers was removed. Yet it would be wrong to
imagine that the Chinese Chambers and the MCA were in every
sense “twins.” In at least one important state the MCA does not wish
to be associated too closely with the Chamber in the public mind: the
image of the Chamber is believed to be too opulent and feudalistic
to attract mass votes.

In any Islamic country religion is obviously of at least potential
importance in the political process. In Malaya it does not have any
great political effect nationally, except that clearly no Malay party

49 Straits Times, June 11, 1964.
50 Paul H. Kleinsorge, “Employers’ Associations in Malaya," Far Eastern
Survey, XXVI, No. 8 (1957), 124-127 and No. 10 (1957), 152-159.



112 PARTIES, ELECTIONS, INTEREST GROUPS

could afford not to support Islam. In the northeastern states of
Kelantan and Trengganu, however, cooperation between certain reli-
gious teachers and the PMIP greatly strengthens the appeal of the
party.

Little is known about the working of farmers’ organizations, but
it would appear that there has not been much political party activity
in them. However, in 1963 an Alliance Minister warned one farming
association that it should not allow itself to be used by a new political
party for its selfish ends.™

Interest groups in Sarawak and Sabah are not yet very highly
developed. The main exceptions are Chinese Chambers of Commerce
and, in the bigger towns in Sarawak, trade unions. The SUPP con-
trols some of the Chinese trade unions and has exercised influence m
the Kuching Chamber of C The ClI ine C
Organization (CCO), the underground body run by some extremist
members of SUPP, makes use of affiliated groups, such as the Sarawak
Farmers’ Association and the Sarawak Advanced Youths' Association.®

W
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The Federal Parliament,
State Legislatures

The Federal Parliament: Origins

The Parliament of Malaysia is modelled on the British Parliament.
It is in Parliament that the laws are made. The Head of State, who
corresponds to the British monarch, plays no effective part in making
the law. The executive, the federal government, is responsible to
Parliament and cannot survive without its support. The legislative
power and the executive power are linked, because the members of
the executive and the majority of the legislature belong to the same
political party. The Parliament of Malaysia, however, differs from
the British Parliament in one important respect. The British Parlia-
ment is “supreme”; its actions cannot be challenged by a court or
by any other body. The Malaysian Parliament is not supreme in this
sense. It is bound by the Constitution, and it is possible that some
of its actions might be found by a court to be contrary to the
Constitution and therefore invalid.!

The federal legislature consists of two houses, the House of Repre-
sentatives, which is popularly elected, and the Senate, which is not
popularly elected. The numbers in each of the two houses are laid
down in the Constitution. Both these bodies, in their existing form,
are comparatively new, and some background is necessary to explain
how they evolved as organs of an independent state.

The earliest forerunner of the House of Representatives was the
Federal Council of 1909. The (British) High Commissioner presided

1 The supremacy of the Constitution is declared in Article 4. The power

of the courts to determine the validity of legislation is laid down in Article
128.
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aver the entirely nominated Council, which included the four Rulers
of the Federated Malay States. In 1927 the Rulers were replaced by
four Malay unofficial members. After a temporary “Advisory” Coun-
cil, 1946-1948, a large and elaborate Legislative Council of seventy-
five persons was set up in 1948. In addition to fourteen “official”
members who held government positions, there were eleven members
from the states and settlements (one ench) and fifty unofficial mem-
bers. This a distinct advance, because the
fifty “unofficials” were chosen explicitly to represent particular in-
terests, such as rubber, tin, agriculture, and (ndc unions. So, in a
sense, part of the Council was ive,” although
tion” was not secured through direct eleclmns. In 1951 a dev:ce
familiar in countries under British rule which are moving towards
independence, called the “Member system,” was introduced.? Some
of the “Members” were civil servants, either British or Malay. The
rest were businessmen or professional men of different racial origins,
including British. One of the original “Members” was Dato Onn.

A further change occurred in 1953 when the British High Com-
missioner ceased to be president, and the Council was presided over
by an appointed Speaker.

The final stage before a completely elective assembly lasted from
1955 to 1959. During this period the Council had an elected majority,
fifty-two out of its ninety-eight members having been elected at the
general clection of 1955. Independence was won in 1957, but the
system was not changed immediately; from 1957 until the general
elections of 1959 there was a period when the country was indepen-
dent, but still had a very high proportion (almost 50 per cent) of
nonelected members in the Council. In 1959 the legislature assumed
its present form, two chambers named, respectively, the House of
Representatives and the Senate.

The House of Representatives (Dewan Ra'ayat) is entirely elected
as far as the members from Malaya are concerned. The members
from the Borneo states (until the first dissolution of Parliament after
August, 1968) are chosen by the respective legislatures of lhesc
states.* The present House of ives moved to an
modern building in 1963. It employs a staff of about thirty, and has
a special committee to supervise their employment and working con-
ditions. Members of the staff perform a wide variety of duties. They
range from the erudite clerk (the chief administrative officer of the

2See pp. 35-36, above.

8 Malaysia Act, Sec. 94. The date for the direct elections in a Borneo
state may be earlier if the Yang di-Pertuan Agong, with the concurrence
of the Governor of the state, so directs.
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House) and assistant clerk, who, from their sober dress, might have
stepped straight out of the British Parliament in Westminster, to the
highly colorful sergeant-at-arms, who is also the maccbearer and, in
any other context, might be mistaken for an ancient Malay warrior
chief.

Procedure in the House of Representatives

The “mechanics™ of the House may be quickly described. Like the
House of Commons, its shape is rectangular. Unlike the House of
Commons, the members have individual seats. The languages of
the House are English and Malay. From 1967 onwards Parliament
may decide that English may no longer be used in the House (or the
Senate). But members from Sabah and Sarawak will be allowed to
use English for a period of ten years after the formation of Malaysia
(until 1973).# There is a system of microphones and simultaneous
translation for members and for the press. However, in the official
record of the House, speeches are printed in the language in which
they are delivered. There is no complete English version or complete
Malay version. A bilingual member may use both languages in the
course of a speech. For instance, when the Prime Minister is replying
during a debate he may use English to answer points made in English
and Malay in reply to points made in Malay. In that case his contri-
bution will be printed as it was spoken.®

Between one election and another the life of each Parliament is
divided into “sessions.” A session covers the period between the
summoning by the Yang di-Pertuan Agong of a meeting of Parliament
at the beginning of one session and its prorogation (dismissal) by him
preparatory to the summoning of the next session. Usually a session
lasts about a year, but Parliament does not meet continuously during
this period. It generally meets for about a week at a time, except
for a longer meeting to consider the budget, and then “adjourns.”
The total number of days on which Parliament sits during a year
would, on the average, be between fifty and sixty.

4 Federal Constitution, Articles 152 and 161.

& For this reason some references to debates in Parliament are made to
the English newspaper reports of the debates and not to Hansard. Another
reason for doing this is the considerable delay between a debate and the
publication of the proceedings.

To generalize: UMNO ministers use Malay or English; UMNO back-
benchers use mostly Malay; MCA and MIC government members nearly
always use English; PMIP members almost invariably use Malay; other Op-
position members gencrally use English, Members from Sabah or Sarawak
usually speak in English.
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The proceedings of the House are presided over by the Speaker
or, in his absence, by the Deputy Speaker. Originally the Speaker
had to be a member of the House, but this was changed by an
amendment to the Constitution passed in 1964, and in November,
1964, a nonelected member was chosen as Speaker. In presiding, the
Speaker applies the Standing Orders of the House, drawn up by the
Committee on Standing Orders, and then approved by the House.
The Speaker, however, has “residuary powers” over matlers not spe-
cifically provided for in the Standing Orders. His decisions are final,
and cannot be appealed against except upon a substantive motion
moved for that purpose.S Although the Speaker and Deputy Speaker
are clected by the House (and so have to be approved by the govern-
ment party), they do in fact, as far as is humanly possible, act
impartially,

The House's Standing Orders are modelled on those of the British
House of Commons, A PMIP member has urged that this model
should not be imitated indefinitely and that the orders should be
consistent with Jocal conditions and customs.” It will probably take
time for the orders to be adapted in this way. Ironically, one of the
main changes that has been made from the British model is that
there are provisions, described below, for limiting debate which is
likely to cause hostility or ill will between the various races in Malaya;
this provision has sometimes been used to prevent PMIP speakers
from developing their arguments.

One of the House’s main functions is to legislate by considering and
passing bills. In voting on bills, and on other matters, party discipline
is very strict, much more so than in the United States. It would be
extremely rare for a member of Parliament not to follow the party
line in voting. If he deviated more than once or twice he would
not be allowed to continue as a member of the party. Members also
refrain from criticizing the broad policy of their party in the debates.
They frequently urge the particular needs of their constituencies, but
their discontent, if any, with party policy on national issues is ex-
pressed in private, for example at party meetings.

Between twenty and thirty bills are passed every session, and then
transmitted to the Scnate. In practice these are all bills introduced
by the Government; some are intended to implement the announzed
policy of the Government party, others deal with relatively noncon-
troversial matters, such as administrative reforms. It is possible, as
in Britain, for a private member to introduce a bill on some subject

65.0.%s 99 and 100,

7 Zulkiflee bin Muhammad, Sunday Mail, September 13, 1959.
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which is close to his heart, but no example of this has occurred so
far; in November, 1965, Dr. Lim Chong Eu introduced a bill with
the Government's permission, which in effect made it impossible
for an amendment to the Constitution to be passed in less than a
month.® Another category of bill may be introduced, the “private
bill,” intended to affect or benefit some particular person, association,
or corporate body. But, although this procedure was used in the
Legislative Council, it has not yet been employed in the House of

Representatives.
In passing bills there are a number of stages in order to allow
ion both of the princi| and the details of each bill. The

House follows the British, and not the United States, practice of
having a bill considered first by the House as a whole before it is
examined in committec. However, there is a significant departure
from the British system. In the House of Commons the Committee
stage of most bills is taken in a Select Committee with a membership
consisting of between 10 and 15 per cent of all members. But it is
the normal practice for the House of Representatives to use the Com-
mittee of the Whole House for the committee stage of bills. So, after
a nominal First Reading, the principles of the bill are debated in the
House in the Second Reading, the House itself (sitting in committee)
considers the details, and then (when the bill has been reported out
of committee) there is a short Third Reading, The only bill which
50 far has been referred 1o a Sclect Committee and then enacted was
a Minor Offences Bill in 1960, popularly known as the “Biting Dogs
Bill,” because one of its provisions concerned the law on hostile
encounters between dogs and postmen. Another bill was referred
to a Seleci Committee in June, 1965, but was not proceeded with.
From time to time opposition members have suggested that particular
bills should be submitied to a Select Committee. But, with the two
exceptions mentioned, the Government has rejected these proposals.
Referring to the Internal Security Bill of 1960, the Deputy Prime
Minister justified the rejection by saying, “Parliament has had a long
and thorough debate and the opposition have been given a fair hear-
ing" It could be argued that the failure to use Select Committees was
simply a reflection of the fact that the House was a new institution
and Malaysia a small country, and that the legislative process had
not yet become sufficiently specialized for Select Committees to be
part of the normal legislative procedure. The more cynical would

8 Straits Times, November 11, 1965. The bill has not yet been enacted
(August, 1966).

9 Ibid., June 23, 1960.
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point to the silence of many Government backbenchers in the House
and would go on to say that the Whole House was, in effect, a “Select
Committee” in which a limited number of members actually par-
ticipated, while the rest were merely onlookers.

A special procedure is laid down for dealing with expenditure.
Each year there is a Supply Bill, containing estimated financial re-
quirements under various heads of expenditures, There may also be
Supplementary Supply Bills for additional expenditure. These bills
are considered in a Committee of the Whole House, known as the
Committee of Supply. Here, again, the procedure is modelled on the
British. In order to keep control of expenditure firmly in the hands
of the Government, and to prevent logrolling, it is provided that only
Ministers can propose increases in expenditure.’® However, there are
some variations. The system in Malaysia is simpler insofar as the
House has only one committee “disguise” when dealing with finance.
In Britain, as well as a Committee of Supply, there is also a Com-
mittee of Ways and Means. Again, the Government takes up a larger
share of the time than British governments do when debating the
estimates for expenditure in Committee of Supply. In Malaysia the
Opposition does make use of Supply Bills to criticize the Government
through the device of moving to reduce a Minister's salary in the
estimates. But it is not yet completely established that the Supply
days “belong” to the Opposition.

Although little use has been made of committees (other than Com-
mittees of the Whole House) for purposes of legislation, there are
Select Co i inted at the beginning of every session, which
perform other functions. The most important of these are the Com-
mittee of Selection, the Standing Orders Committee, the Public Ac-
counts Committee and the Committee on Privileges, The Committee
of Selection, of which the Speaker is chairman, is responsible for
choosing the members to sit on other committees. Reference has
already been made to the functions of the Standing Orders Commit-
tee. The Public Accounts Committee works closely in conjunction
with the Auditor-General, an official who is independent of the execu-
tive, and can be dismissed only by the same difficult and unusual pro-
cedures needed to remove a judge of the Federal Court.! The Com-
mittee is charged with examining “the accounts of the Federation and
the appropriation of the sums granted by Parliament to meet the
public expenditure™? and also the reports of the Auditor-General on

108.0. 66(9).

1 Constitution, Articles 105(3) and 125.

25,0, 77(1).
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these accounts.¥ In practice the Committee confines itself mostly to
points raised in the Auditor-General's reports and does not do much
original “digging” into the accounts. The Standing Orders of the
House say nothing about the chairmanship of the Public Accounts
Committee. In Britain it has become a convention that an Opposition
member is chairman, thus, in conjunction with the part played by
the Auditor-General, underlining that the Government is laying the
details of its expenditure completely open to impartial, and even hos-
tile, scrutiny. But in the House of Representatives the chairman is
always a member of the Government. An Assistant Minister’s attempt
to justify this, by saying that the Government did not intend to pass
its responsibilities over to the Opposition,'¢ showed a lamentable lack
of appreciation of the principle involved.

To enable Parliament to function properly the Constitution confers
certain legal rights and immunities (“parliamentary privileges™) on
each House and on the individual members. For instance, members
are immune from proceedings in respect of things said by them in
Parliament. Each House can punish for a breach of privilege, and
apparent breaches are referred to the Committee of Privileges.

The only occasion so far on which the Committee of Privileges has
acted has arisen from the operations of the Public Accounts Committee.
The Committee of Privileges found that an Opposition member of the
Public Accounts Commitee, Tan Phock Kin, had made a statement
in a debate in the House based on information he had received while
a member of that committee, but which had not yet been transmitted
{o the House. This was held to be a breach of Standing Order 85.1%
The Committee of Privileges recommended that Mr. Tan should be
admonished, the House agreed, and this mild punishment was inflicted.
In March, 1966, a complaint by Tun Ismail against S, P. Seenivasagam
was also referred to the Committee.

The House has functions other than legislation. Chief among these
is the function of allowing grievances to be ilated and providi
a forum in which governmental policies can be stated, criticized and
debated. One method by which redress of grievances can be sought

13 The Committee also has to examine such accounts of public authori-
ties and other bodies administeting public funds as may be laid before the
House. The Auditor-General scrutinizes not only federal Government ac-
counts but also those of state governments and of certain local authorities
and public bodies.

14 Straits Times, April 21, 1960.

15T evidence taken bofore any Select Committee and any documents
presented to such Committee shall not be published by any member of such
Commitice, or by any other person, before the Committee has presented
its report to the House.”
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is by asking Ministers questions in Parliament. Normally fourteen
days’ notice must be given of questions. When a member hands
in questions he may obtain an oral answer by marking them “Oral
Reply,” but not more than three questions can be marked for “Oral
Reply” on the same day. Even questions marked in this way may
be given written answers, if the Speaker so directs,’® for instance
because the answer would contain a large amount of statistics, The
range of questions asked, even by a single member at a single time,
may be wide. In March, !963 Chan Yoon Onn asked “the Minister
for Defence for i on p: in Malayan ter-
ritorial waters followed by a question on post boxes in the trains.
How many eggs did the Federation's hens and ducks lay in 1960,
1961, and 1962? And how many goats, sheep, cattle, and pigs were
born in the same three years? The Minister of Health 1s asked to
state the p ge of (a) itis, and (b) cases in
the Federation during the past ten years; and will he give the figures
too for Perak, Selangor, and Negri Sembilan? Cancer research and
leucotomy also find a place on the order paper; so do the cases
admitted to cach mental hospital in the Federation (during the last
ten years)."'7 There is a long list of prohibitions on questions of
various kinds, for instance on questions referring to proceedings in a
committce which have not been reported to the House, questions
making charges of a personal character, questions containing any
discourteous reference to a friendly foreign country and so on. But
when the Standing Orders say that the “proper object of a question
is to obtain information,”® this does not quite convey the real motives
behind asking a question. Often the motive is to bring to public
notice information which it is thought will give evidence of maladmin-
mmtmn or even scandal, for which the Government can be held

In this regard i may be asked by
any member immediately after the rcply to the original question.
These must be on the same topic as the original question, but the
fact that they need not be announced in advance may make them
harder to answer than “original” questions.

Opportunities for speaking about a grievance at greater length
(for those who are not members of the Government) are provided
by Standing Order 17. A member who has given notice at least seven
days previously may raise “any matter of administration” on the
motion “That this House do now adjourn.” On rare occasions it is
Ppossible for a member to raise a matter on a motion for the adjourn-

1950, 22(3).

"Slrnllv Times, March 7, 1963.

185,0,21(3).
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ment on the same day that his request is made. The Speaker, how-
ever, has to be satisfied that this is for the purpose of discussing “a
definite matter of urgent public importance.”* Two examples may
illustrate the way in which these conditions have been interpreted.
In May, 1963, Tan Phock Kin was successful in persuading the
Speaker that the cholera outbreak in Malacca fulfilled all the three
criteria which were necessary — definiteness, urgency, being a matter
of public importance2® But three months later the Speaker did not
allow D. R, Seeni to use this procedure for making charges
of corruption against the Minister of Health. He agreed that the
matter was “definite and public,” but did not agree that it was
“urgent.”*!

The possibility of raising grievances through parliamentary ques-
tions and debates on the adjournment is of vital importance in a coun-
try, such as Malaysia, which has a parliamentary system of govern-
ment. Without some i qui of the i igati of
i i the ive would tend, in time, to go
and perhaps bl

on its way

Government and Opposition in the
House of Representatives

In assessing the work of the House it is important to ask whether
a proper balance is struck between the need of the Government to
legislate and the need of the Opposition to probe and criticize. The
question is complicated by the fact that there is no single “Opposi-
tion” with a recognized Leader. Early in 1963 the Opposition parties
set up a common front, under the chairmanship of Inche Abdul Aziz bin
Ishak, in order to oppose Malaysia in the form proposed by the
Government,22 although this arrangement was not continued in the
new House from 1964 onwards. But the Opposition has not been
united for long on any major issue, and it is difficult to see how it
could so be united in view of the wide policy differences between the
various parties, In an essentially two-party system, as in Britain, the
leaders of the parties in Parli (or their ives) get
together in order to try to reach gentlemen’s agreements on the
allocation of time, choice of procedure, and so on. But apparently
this rarely happens in the House of Representatives. The Speaker has
to act as an intermediary between the Government leaders, on the
one hand, and a group of four or five Opposition leaders, on the

195.0. 18.

20 Straits Times, May 24, 1963.
21 Ibid., August 23, 1963.

22 Ibid., March 12, 1963.
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ol.he:. The Speaker’s task would be simplified if there were to be

K official Opposition leader in Parli in future,"?

The question whether or not the Opposition is given enough scope
in the House may be split into two parts. Quantitatively, is the
Opposition given enough time? Qualitatively, are there restrictions on
certain topics of debate which prevent the Opposition parties from
developing an effective attack on the Government? In 1959 and 1960
there were complaints from the Opposition that many of their motions
had been left undebated for months** Since thenm, however, this
backlog seems to have been reduced. Sometimes, however, Opposi-
tion members have protested when debate has been cut short, as did
Lim Kean Siew and D. R. Seenivasagam when the Government moved
the closure on the important Malaysia bill after only fifteen hours’
debate.® Tt should be noted, however, that the record for the longest
speech made in the House, nearly four hours, is held by an Opposition
member, the late Inche Zulkiflee.*®

Lee Kuan Yew complained that he was “denied his constitutional
right to reply in Parliament” in June, 1965. He had moved an
amendment to the King's Speech (which, in spite of its name,
actually consists of a statement of policy by the Government), dealing
at length with communal problems and putting forward his party’s
policy on a “Malaysian Malaysia.” Many Government speakers took
up points in his argument. “The Singapore Premier asked to be
allowed to exercise his right of reply, but was ruled out of order by
the Speaker, although he had been privately reassured by the Speaker
that he would be given an opportunity to reply.2”

One of the limitations on the Opposition parties generally (as con-
trasted with limitations in Parliament) is that they must not resort
to unconstitutional means or work in conjunction with Communist
Front organizations. On occasion the Government has given a warning
in Parliament about the restrictions imposed on Opposition activities
by the Internal Security Act.?* The existence of the Internal Security

28 Ibid., July 16, 1963.

24 Ibid,, December 15, 1959; Malay Mail, December 15, 1959; Sunday
Mail, August 28, 1960; Straits Times, September 9, 1960,

25 Straits Times, August 15 and 17, 1963; Malay Mail, August 15, 1963,
The procedure used was sometimes wrongly referred to as “the guillotine.”
The guillotine (or allocation of maximum time for debate o different
parts of 2 bill) was used for the 1963 Supply Bill by virtue of 5.0. 66(4)
(Straits Tines, December 14, 1962).

26 Ihid., August 20, 1963,

27 The Bnule for a Malaysian Malaysia (Singapore: Ministry of Culture,
1965), pp. 2-4

g, Straits Times, December 19, 1962 and March 13, 1963,
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Act and the recollection of the arrests made under it (particularly
that of the only person who was arrested while a member of Parlia-
ment, Inche Boestamam of the Socialist Front in 1963) have a con-
siderable influence on the tone and temper of the House and on the
relationship between Government and Opposition.

A more specific check on debate is designed to meet the fact that
Malaysia is a multi-racial society and the fear that, beyond a certain
point, discussions on racial themes could prove to be inflammatory.
A Standing Order provides that it shall be out of order to use “words
which are likely to promote feelings of ill will or hostility between
different communities in the Federation.”? Perhaps some rule of this
kind is needed. Sometimes tempers have been lost, and shouts have
been heard of, “Go back to Arabia™ and “China for You.” Bul the
present Standing Order is capable of such wide interpretation as to
threaten to stifle debate. Commenting on this Standing Order when it
was introduced D. R. Seenivasagam said, “If T stand up here and say
1 want Chinese as the official language, I have no doubt it will cause
some ill-feeling among our Malay brethren. On the other hand, when
our friends say ‘we want Malay reservations’ I have no doubt it will
cause some ill-feeling among the other races of the country 30 Mr.
Secnivasagam’s forebodings were justified. Less than a year after-
wards he, and also a subsequent pro-Government spokesman, were
warned by the Speaker under this Standing Order when they started
to discuss problems of loyalty raised by the report of the Education
Review Committee.”!

Part of the problem derives from the fact that some of the parties
are indeed, in one particular sense, “racia insofar as their main
policies reflect the interests of members of particular races. Because
of this it is often difficult or impossible to put the case for a better
deal without making statements, which, on a broad interpretation,
could be held to breach Standing Order 36. It is perhaps significant
that when this Order was introduced it was opposed by both the PPP
and the PMIP, which might be considered “racial” parties in the sense
just described. The PMIP, however, gave the argument an interesting
twist by claiming that its policies were, so to speak, wltra-communal.
“The PMIP wishes to fight for the Malays in this country and make
Malay the national language. That is a national issue, not a com-
munal issue.”#*

250, 36(10). A later addition to this order provided that, if the
Speaker was of the opinion that a breach of the Order might ensue, he
low a motion or amendment or terminate a debate [S.0. 36(11)].
Times. December 10, 1959,

31 [pid., August 12, 1960.
82 [bid., December 10, 1959.
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To sum up; a general Opposition complaint is that the Government
does not consult the Opposition enough and does not pay sufficient
attention to Opposition suggestions. To be sure, the Government some-
times accepts opposition amendments, even, for instance, on the
Internal Security Bill of 1960.% But the Opposition has alleged lack
of full consultation on some really vital issues, such as the formation
of Malaysia® A contrary view is that sometimes there has been
unjustificd opposition just for the sake of opposing, as when the
Tengku's despatch of troops to the Congo and his atiemplts to mediate
between the Indonesians and the Dutch were criticized in Parlia-
ment.35 A final point is that, just as the Opposition is split into several
parties, so are its attacks on the Government usually fragmented and
uncoordinated. After the 1964 general elections the Opposition was
even weaker than before, The Socialist Front and the PPP lost many
of their members. The interests of the PMIP extend to only a
limited number of issues, and the party has lost the services in
Parli. of Dr. (di lified from running) and Inche
Zulkiflee (killed in a road accident). While Singapore was part of
Malaysia, the presence of PAP members improved the quality of
debates in the House, although the party supported the Government
on so many issues, as a “loyal opposition,” that it could hardly be
counted as belonging to the Opposition in the strict sense. After
August, 1965, when there were no longer any members from Singa-
pore the burden of maintaining opposition in the House fell mainly
on the shoulders of D. R. Seenivasagam (PPP) and Tan Chee Khoon
(Socialist Front), who were willing to break a lance against the
Government on almost any issue and who maintained a generally high
level of debate, and Dr. Lim Chong Eu (UDP), a less forceful, but
thoughtful and persuasive, speaker.

In the conduct of House affairs, there are cvident all the stresses
and strains which accompany the transplantation of any alien growth
to a new soil. Right from the start an attempt was made to set the
correct tone by insisting that members, unless in formal Malay dress,
should wear suits in the House. When Parliament first met, six
Socialist Front members in shirt sleeves were turned away until they
dressed themselves properly.® But such precautions have not pre-

M Malay Mail, June 22, 1960; Straits Times, June 23, 1960.

9 Lim Kean Siew, Dewan Ra'ayat Debates, V, No. 9, August 15, 1963,
col. 1005.

Straits Times, April 30, 1962.

# Ibid,, September 12, 1959. When they pointed aut to the Tengku | Lhat
in the S(ngdpnft Assembly shirt sleeves were permitted, he replie
gapore is different . . . Malaya is a monarchy.” Male Malay dress consists of
a cap (songkok), a Iung-sl\:cvcd jacket (baju), and either a long sarong or
an abbreviated sarong and trousers (séluar),
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vented incidents which have done little to enhance the standing of the
House, such as the threatened “duel” between two members in which
the “weapons” were to have been knives and forks, or the angry
feminine verbal exchanges between the head of the UMNO's Women's
Scction and her predecessor in that position, who had later joined
the PMIP.

No detailed analysis has yet been published of the origins and
characteristics of the members of the Malaysian Parliament.* How-
ever, in late 1965 only three of the 144 members were women. Ethni-
cally 74 were Malays, including Melanaus; 43 were Chinese; 21 were
natives of the Borneo territories other than Melanaus; six were Indians
or Ceylonese. The average age was a little over forty. Very few of
the 104 members for seats in Malaya had had only a primary educa-
tion. The rest were almost equaily divided between those whose
education had stopped at secondary level and those wha had gone on
to take cither a university degree or a professional qualification.
However, among the members from the Borneo territories there were
rather more whose education had gone no further than primary level
and very few with a degree or a pmfessmna[ qualification; the vast
majority had had a secondary O ionally, two-thirds
of the members for seats in Malaya were in one of four gmups which
were almost equally represented: teachers, former government ser-
vants, businessmen, lawyers, Malay members tended to come from
the first two groups, and a high proportion of PMIP members were
teachers, particularly religious teachers. Among the members for
the Borneo territories there was a prepundemnce of former civil
servants and of busi the latter over gly Chinese.

Two comments may be added, based on impressions, not statistics.
First, there is a perceptible drop in ability between the Government
front benches and middle benches, and again between the middic
benches and the back benches. This is subject, of course, to qualifica-
tion about individuals, for instance, in respect of bright young men
on the back benches who have not yet been given their chance of
promotion. The gap has become even more marked since the inclu-
sion of members from Sarawak and Sabah, who have not been chosen
directly; the qualities of some of them are more obviously “grass
roots” than parliamentary. Understandably, their speeches are mostly
on the problems of their states, notably on development and educa-
tion, rather than on questions affecting the whole of Malaysia.
Second, it has been claimed that Opposition members do not often

1The following section is based mostly on information gathered for
K. J. Ratnam and R. S. Milne, The Malayan Parliamentary Election of
7964 [Kuala Lumpur: University of Malaya Press (forthcoming); Sarawak
Who's Who (Kuching: Information Department, Sarawak, 1964)].
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associate with Government members, especially Ministers. One So-
cialist Front member said, “(T.) . .. was the only Alliance chap with
whom I've gone out to have makan [food]. You know it's hard to
get on with the Ministers—it takes a long time even to be on
nodding terms with them."%

The Senate

There are fifty-eight members of the Senate (Dewan Negara).
Twenty-six are elected by the Legislative Assemblies of the thirteen
states. Thirty-two are appointed by the Yang di-Pertuan Agong, on
the recommendation of the Prime Minister, from among those who
“have rendered distinguished public service or have achieved distinc-
tion in the professions, commerce, industry, agriculture, cultural
activities, or social service or are representatives of racial minorities
or are capable of representing the interests of aborigines.”™® The
normal term of office is six years, but initially some were appointed
for shorter periods so that all the Senators’ terms would not end
in the same year.

It is difficult to see any clear pattern in the type of person elected
by the state Assemblics. The appointed members are easier to group.
Through them various interests are represented, as they used to be in
the former Legislative Council. The itutional difference is that
the representatives are nmo longer nominated by the interests them-
selves. So the sixteen Senators appointed in 1959 included three
former Federal Councillors chosen to represent minority races, abo-
rigines, Ceylonese and Eurasians, just as they had done in the Legisla-
tive Council. There were two representatives of rubber and scveral

i of The proportion of Indians, in-
cluding Indian Muslims, was high, one quarter of those appointed.
It seems that there was great competition to serve the country as
one of the sixteen. As the final date for making the appointments
approached, the Prime Minister had already received 659 applications
to be a Senator, and he expected the total number to reach a thou-
sand.4" But the large field of choice did not lead to appointments
which were so perfect that they were immune from criticism. Dato
Onn alleged that, in spite of what the Constitution said, many of the
members had “not distinguished themselves in any way— except
possibly in regard to their pockets.” He also pointed to the fact
that several of the Senators had recently been defeated in the federal

8 Straits Times, December 6, 1962.

3 Constitution, Article 45, The number of appointed members became
32 (instead of 22) in 1964.

40 Straits Times, August 26, 1959.



128 STATE LEGISLATURES

and state elections.f* This assertion is true, and the inference is also
true that such Senators, including some appointed since, may not be
very active politically after their appointment. But another develop-
ment took place later. The Senate began to be used as a base for
some very active politicians indeed who were concerned in running
the Alliance Party machine. These have included, since 1959, T. H.
Tan, the executive secretary of the Alliance, and, from 1963 to 1964,
Khaw Kai Boh of the MCA, an important negotiator with the new
pro-Malaysia parties in the Borneo territories. After the 1964 elections
Mr. Khaw, who had run successfully for the House of Representatives,
was made a member of the Cabinet.

From time to time it is proposed that the Senate should be directly
elected, as was envisaged as a future possibility by the “Reid Com-
mission.”2 But it is doubtful how much this reform would do to
justify the continued existence of the Senate. Apart from the fact
that it is normal for democratic countries to have two chambers,
there is the special reason that, because Malaysia is a federation, a
second chamber is especially desirable, since it represents the states
and is an instrument for protecting states’ rights. But a study of
Senate debates shows that not even the Senators chosen by the state
Assemblies actually perform this role. More generally, second cham-
bers are supposed to prevent hasty and ill-considered legislation by
providing an element of mature deliberation not attainable by first
chambers. But the Malaysian Senate does not work this way; it
rather acts as a rubber stamp for the House of Representatives. There
is often not enough delay between a bill's passage in the House and
its introduction in the Senate to allow proper consideration. On paper
the Senate’s powers are the same as those of the House, except that
financial legislation cannot begin in the Senate and that such legisla-
tion cannot be debated in the same degree of detail as in the House.
But in practice the Senate has shown little initiative. For inslance,
although it is empowered to originate nonfinancial legislation, it has
not done so. An editorial assessments was that the Senate debates
have been brief and dull and that its liveliest session was one which
was null and void, because it had no right to hold it.* The Senate
might have become a forum for proposals to promote states’ rights.

41 Sunday Times, November 29, 1959, See also Straits Times, December
12, 1962. A similar criticism was voiced later by Dr. Tan Chee Khoon
(Straits Times, July 10, 1964).

42 Report of the ion of Malaya Constitutional C ion (Kuala
Lumpur: Government Press, 1957), para. 62. See also Constitution, Article
45 (4) (b).

43 Straits Times, September 28, 1962.

44 The debate was on the 1961 Supply Bill, and was contrary to Senate
$.0. 53 (Sunday Mail, June 8, 1960).
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It is conceivable that, if tensions arose between the governments of
Sabah or Sarawak and the federal government, Senators from these
states could use the Senate as a forum for this purpose. But, to date,
the Senate has been of service mainly as a rubber stamp and as a
source of genteel patronage for the party in power.

State Legislatures

The powers of the states are so limited that their role in the
government of the country is i small.  Constituti
the legislature of each state bears the same relationship to the statc
executive as the federal Parliament bears to the federal executive:
that is to say, the state executive is responsible to the state legisla-
ture and cannot remain in office without the legislature’s support.
In practice, harmony between the two bodies is secured by the fact
that the state executive and the majority of the state legislature are
members of the same political party.

In each state the legislature consists of a single chamber, the state
Legislative Assembly. In the states of Malaya the membership ranges
from twelve (Perlis) to forty (Perak). Procedure is modeled on that
in the federal Parliament. Most state legislatures meet only four or
five times a year, and these meetings are usually very short except
for the budget debate. The most important state function, land, is
the subject which is discussed at the greatest length. Three govern-
ment officials — the State Secretary, the State Legal Adviser, and the
State Financial Officer — may attend meetings of the state Legislative
Assembly, but without the right to vote.

The Sarawak Council Negri (the state legislature) has now evolved
into an entirely elected body except for three ex-officio and three
nominated members. The State Secretary, the State Financial Secre-
tary, and the State Attorney General are the ex-officio members.
The three nominated members were apparently intended to provide
for the representation of minorities, which would not be represented
otherwise, but two of the nominations have in fact been used to give
seats to two nonelected persons and so allow them to qualify as
members of the Sarawak state executive, the Supreme Council. The
number of elected members is now thirty-six, all indirectly elected
via District Councils and Divisional Advisory Councils.

When Malaysia was formed the Legislative Assembly of Sabah
contained eighteen members, indirectly elected through the District
Councils and the Residency Advisory Councils, three ex-officio mem-
bers (the State Secretary, State Attorney General, and State Financial
Secretary) and five nominated members. In 1964 the number of
indirectly elected members was raised to thirty-two. In the same
year the ex-officio members were removed from the Assembly.




The Executive, Federal
and State,-
The Conference of Rulers

The Yang di-Pertuan Agong

The Supreme Head of the Federation is the Yang di-Pertuan Agong
(“He who is made Lord"). He is, constitutionally, the source of all
authority, whether legislative, executive, or judicial. Bills passed by
the two houses of Parliament become law only after he has assented to
them. The Cabinet acts in his name and by his authority. He ap-
points the judges, and the law courts are “his” courts. The consti-
tutional importance of the Yang di-Pertuan Agong (King) is indicated
by the fact that he takes absolute precedence over everyone else in
the Federation.

In practice, however, the King may not exercise these wide powers
as he likes, any more than the British Queen can behave as an
absolute monarch. The Constitution binds the King very strictly. In
nearly every sphere he must act on the advice of his Ministers who
form the Cabinet.! The Cabinet must have the support of the House
of Representatives, which, in turn, is elected by the people. The King
is therefore a “constitutional” monarch, and does not actually govern
the country as an absolute monarch would do. On almost every point
the King must accept the decisions of the Cabinet. He is consulted
before these decisions are taken; he may give advice on them if he
wants to, he is informed of what the decisions are. That is the limit

1 Constitution, Article 40(1).
130
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of his powers. On the death of the first King the Prime Minister paid
tribute to him by saying that “never once had he tried to interfere
with the running of the Government."*

On a few particular matters the King may exercise his discretion.?
In the parliamentary system of government there are two vital points
at which the constitutional mechanism may not be entirely self-
sufficient and self-regulating. These concern the appointment of a
Prime Minister (who after he is appointed will recommend to the
King the appointment of the other Ministers in the Cabinet) and the
granting of the refusal of a request for a dissolution of Parliament.
The King must choose a Prime Minister, who in his judgment is
“likely to command the confidence of the majority of the members”
of the House of Representatives.! Obviously, if any single political
party wins more than half the seats in the House of Representatives
at a general election, then the King's task is easy. All he has to do is
to send for the leader of that party, appoint him as Prime Minister,
and ask him to form a Government. But if no single party wins an
absolute majority, there may have to be a process of negotiation and
trial and error before it is clear which party’s leader, if any, can
command a majority in the House. In these circumstances the King
can help the mechanism to function and prevent a deadlock. The
King also has a discretionary power over dissolution. The Constitu-
tion [Article 55(3)] lays down a maximum period of five years
between elections, but the interval may be shorter than this. Tt is
possible that a party might win a narrow majority at an election and
its leader would be chosen Prime Minister by the King. The majority
might disappear, however, through loss of by-elections or by members
leaving the party and joining an Opposition party. The Prime Minis-
ter might then find it impossible to continue governing, and might
request the King to dissolve the House and to authorize another
election. The King might grant the request; but he might refuse it,
in which case the Prime Minister, having lost the support of the
House of Representatives, would have to resign. The King would
then choose another party leader to form a Government which could
obtain the support of the House. Factors which would influence the

2 Malay Mail, April 2, 1960.

3 Constitution, Article 40(2). The matters not elaborated on here include
“the requisition of a meeting of the Conference of Rulers concerned solely
with the privileges, position, honours and dignities of Their Highnesscs, and
any action at such a meeting” and other cases mentioned in the Constitu-
tion, including appointment of the members of the Public Services Com-
mission and the Railway Service Commission,

4 Constitution, Article 43(2).
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King in granting or refusing a dissolution would include the length
of time since the last election, and the prospects of any alternative
Prime Minister being able to command a lasting majority.

The King has not had much opportunity to exercise these discre-
tionary powers. But it does not follow that he is merely a figurchead.
In the first place he can “exercise a vague yet powerful influence for
good™ in advising the Cabinet, as described earlier, even although
the Cabinet may not, and need not, follow his advice. The King
also plays the important role of personifying the nation and in con-
stituting a focus for loyalty.® This is a vital task in a multi-racial
society like Malaysia. The King can, with persuasion and tact, do a
good deal to encourage national unity, for instance, by meeting large
numbers of his people, of many different racial origins, and by lend-
ing his support ta the greater use of the national language. In playing
this role, however, the King's influence is seriously weakened by two
considerations. He is elected for only five years, too short a time
to allow loyalty ta each King to be firmly established and to produce
maximum results. In point of fact the first two Kings did not live
long enough to serve even five years; the first lasted for less than
three years, the second for only hall a year. The third served for the
full term, 1960 to 1965. Because of these considerations, it has been
suggested that the King should be elected for life.? On the other
hand it has been argued that the very fact that the office rotates may
ensure that the people of the several states “identify themselves more
closely with the Federation."® In any case the Rulers themselves
would probably not approve of the change, because it would greatly
reduce any individual Ruler’s chances of ever hecoming King. The
other factor weakening the institution of kingship is the existence of
the Rulers of the states and the fact that they, as well as the King,
can confer honors and titles.

The King is remarkable in being an elected monarch, although
it 15 @ very restricted kind of election. The electors are the nine

H. Hickling, An Introduction to the Federal (‘nn\mulmn (Kuala
Lumpur: Federation of Malaya Information Services, 1960), p. 32.

6 Consequently, any criticism made of proposals to lxnem 'the ng may
be construed as throwing a doubt on allegiance and loyalty. Tan Siew
Sin took this line over Socialist Front criticisms of the golf course and
swimming pool which were proposed for a new royal palace (Straits Times,
January 12, 1962).

7R. H. Hickling, “The First Five Years of the Federation of Malaya
Constitution,” Malaya Law Review, IV, No. 2 (1962), 86.

#F. A. Trindade and S. Jayakumar, “The Supreme Head of the Malay-
sian Federation," ibid., VI, No. 2 (1964), 281.
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Rulers of the states and their choice is limited to ane of their own
number. The election” takes place in the Conference of Rulers, but
for this purpose only the nine Rulers are included, not the four
Governors. A custom has grown up that a Ruler need not attend
in person; he may send a representative instead. Voting takes place
on the candidacy of the Ruler next in precedence! after the previous
King, unless this Ruler is a minor or has declined to offer himself
for election. The voting takes the form of each Ruler declaring
whether the Ruler who is being voted on is suitable or unsuitable to be
King. A resolution that a Ruler is unsuitable is carried only if at
least five members of the Conference have voted for it.!"! Presumably
if, say, two Rulers were to abstain, a Ruler could be elected King
even if the vote were four against him and three for him. The
Rulers do not endorse automatically the most senior Ruler as King.
When the first King was elected in August, 1957, the Ruler who was
first in order of precedence, the eighty-four-year-old Sultan of Johore,
withdrew his name. The next in order, the Sultan of Pahang, was
voted unsuitable, so the third in precedence, the Ruler of Negri
Sembilan was elected by eight votes to one.'*

On appointment as King a Ruler ceases to rule his own state, and
a Regent, or Council of Regency, is appointed to exercise the execu-
tive functions, The King, however, remains head of the Muslim
religion in his state, and must also give his assent to any change in
the state Constitution during the regency.'*

There is also provision for a Deputy (Timbalan Yang di-Pertuan
Agong), who may perform the King's functions if the King is
unable to do so, for example because of illness or absence from the
Federation. On such occasions the Deputy enjoys all the rights,
prerogatives, and privileges of the King. He also acts between the
death of a King and the election of his successor.'* At the last threc
clections — in May, 1960, September, 1960, and September, 1965 —
on each occasion the Deputy was eclected King.

9 Constitution Article 32(4) and Third Schedule. A parallel to the
clection is found in the choice of the Ruler of Negri Sembilan by the
Undangs, or territorial chiefs (Sir Richard Winstedt, The Malays: a Cultural
History, 6th ed. [London: Routledge and Kegan Paul, 1961], pp. 86-90.)

10 Judged by the date of his accession to the throne in his state. For the
method by which the “election list" is varied after an election and when
there is a change in the Ruler of a state, see Constitution, Third Schedule,

L4
1 bid., 1, 1(2).
12 Straits Times, April 2 and 14, 1960,
1 Constitution, Article 34.
14 Constitution, Article 33.
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The Cabinet

The actual government of the country is in the hands of the
Cabinet, consisting of Ministers drawn from the majority party in
Parliament. Thus, in contrast to the United States Cabinet, Cabinet
members must be members of the legislature: in the United States
they must not be members. Most of the members of the Cabinet
come from the House of Representatives, but one or two may be
taken from the Senate. However, Ministers (and also Assistant Minis-
ters) may speak in either house.

Members of the Cabinet are appointed by the Yang di-Pertuan
Agong on the advice of the Prime Minister. The Prime Minister has
considerable discretion in choosing the Cabinet, However, he must
pay attention to the claims of those members of his party who have
shown political or administrative ability, or, who for various reasons,
are powerful in the councils of the party, He must have an eye to
the inclusion of a “fair” number of Chinese and Indians. There is also
a Minister of Sarawak Affairs and a Minister of Sabah Affairs; in
August, 1966, these posts were occupied by Temenggong Jugah and Tun
Mustapha, respectively.

It is becoming established that the Minister of Finance and the
Minister of Commerce and Industry should be Chinese. On the other
hand, it is hardly conceivable that the Minister of Rural Development,
the Minister of Education, the Minister of Agriculture or the Minister
of Internal Security should be other than a Malay. After Malaysia
Ministers were appointed for Sarawak and Sabah, respectively, each
drawn from the territory concerned. The purpose of this arrange-
ment is presumably to make sure that the problems of the Borneo
territories may be kept properly in view hy the Cabinet.

The total numbers in the Cabinet must not be too large: otherwise
effective discussion of policy at Cabinet meetings would become im-
possible. Some Ministers are given more than one ministry. From 1964
the Prime Minister was also the political head of the Ministry of Exter-
nal Affairs and, for a time, of the new Ministry of Culture, Youth
and Sports. Tun Razak, the Deputy Prime Minister, was Minister of
National and Rural Development as well as Minister of Defence.
On the other hand, occasionally Ministers without Portfolio are
appointed, that is, Ministers who are not charged with the over-
sight of any particular ministry or ministries. The post of Minister
without Portfolio seems to have been used for two distinct purposes.
Onc h.n been to accommodate Cabinet members sent abroad as

i Dato Suleiman bin Dato Haji Abdul
Rahman and Dato Ong Yoke Lin remained members of the Cabinet
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when they were first appointed High Commissioner to Australia
and High Commissioner to New Zealand (1961) and Ambassador
to the United States and Permanent Representative to the UN.
(1962), respectively.'" The other function which a Minister with-
out Portfolio may be given is the management of party, as op-
posed to governmental, affairs. This is rather similar to the practice
in the United States Cabinet by which in the past some Postmasters
General have devoted much of their time to party business. Thus
the newly appointed Senator Khaw Kai Boh was made Minister with-
out Portfolio in April, 1963, and it was stated that his immediate
task was to organize the Alliance campaign for the coming Malayan
(local) clections and to consolidate the Grand Alliance in the Borneo
territories.

The number of ministries may be increased or diminished. Fune-
tions may also be transferred from one ministry to another. The
function of Social Welfare was transferred from the Ministry of
Labour to the Ministry of Health in 1959, and moved back again in
1962. It was given to a separate ministry in 1964. Sometimes it is
clear that changes may have been designed to meet political needs.
In October, 1959, a new Ministry of Rural Development (since 1964
the Ministry of National and Rural Development) was formed, in
the portfolio of the Prime Minister, but under the charge of the
Deputy Prime Minister. It was announced that the new ministry
would absorb the existing Ministry of Natural Resources, and would
have general responsibility for community and kampong (village)
development, adult education, the Rural and Industrial Development
Authority and other departments. At the same time Information and
Broadeasting were removed from the Ministry of Interior and made
into a separate ministry under the Prime Minister. The Prime Minis-
ter was to have two Assistant Ministers, one for Rural Development
and one for Information and Broadcasting, who were to link the
people and himself. The Tengku explained these changes by saying,
quite correctly, that the nation's prosperity depended on agriculture,
and that it was necessary to have a special ministry which would look
at the problems of the kampong areas as a whole.'® But the changes
could also be regarded as a political response to a political event,
the 1959 elections. The elections demonstrated the importance of

5 The previous Permanent Representative to the U.N.. Tun Ismail, was
also at the same time Minister without Portfolio. For Dato Onn's attack on
this practice, see Straits Times, April 26, 1961,

16 Federal Government Press Statement, October 6, 1959, and Straits
Times, October 7, 1959; Malaya Information Services Newsletter, October,
1959.
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the rural Malay vote and also showed, in the Kelantan and Treng-
ganu results, that this vote could be captured by a party other than
UMNO. Hence the need for rural development and for the voters,
in these two states particularly, to be informed about what the Gov-
ernment was doing to promote development. It is also worth noting,
with regard to the balance of power within the Cabinet, that the
Ministry of Natural Resources was taken away from the Minister of
Agriculture, Inche Abdul Aziz bin Ishak, whose differences with the
rest of the Cabinet later led to his resignation, On the other hand,
the important new Ministry of Rural Development, at first placed in
the Tengku's portfolio but with Tun Razak in charge, was put entirely
under Tun Razak in August, 1960.7 The combined effect was to
strengthen Tun Razak's influence in the rural areas, while decreasing
the influence of Inche Aziz.

Y
and Political Secretaries

Some Assistant Ministers were already functioning between 1955
and 1959, but explicit provision for their existence was made in
1960. Assistant Ministers must be members of Parliament. They
are not members of the Cabinet, but are subordinate to particular
Ministers. “Assistant Ministers shall assist Ministers in the exercise
of their powers and the performance of their duties";'® more particu-
larly, they assist Ministers in running of the ministries, speak on
subjects within the scope of the ministrics in Parliament, and some-
times act on behalf of Ministers who are out of the country. The
job of Assistant Minister may also be used for training future Minis-
ters.

By the Constitution Amendment Act of 1964 provision was made
for Parliamentary Secretaries and Political Secretaries to be ap-
pointed.!? “With the formation of Malaysia, the duties of Ministers
and Assistant Ministers have multiplied; and it is desirable that
Parliamentary Secretaries and Political Secretaries be appointed to
assist them in the discharge of their duties and functions.”®® Parlia-
mentary Secretaries must be drawn from members of either House
of Parliament, but Political Secretaries need not be. The functions of
the Secretaries are not laid down in detail. Parliamentary Secretaries

17 Straits Times, August 19, 1960. At the same time a new Ministry of
Internal Security was created, which took over Police from Tun Razak's
Defence Ministry.

18 Constitution, Article 43A.

19 Articles 43A and 43B of the Constitution.

0 Explanatory Statement, Dewsn Ra'ayat No. 864 of 1964,
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differ from Assistant Ministers in being lower in rank and in having
only parliamentary, and not administrative, duties. In practice the
Ppolitical Secretaries scem to have been given mainly public relations
duties. When it was decided that the eight Alliance Mentri Besar and
two Governors in Malaya should have Political Secretaries, an Alli-
ance spokesman said: “Political secretaries have been found to be
essential in the maintenance of close contact with the public. They
will not only be the ears of the heads of state governments who are
always hard-pressed for time but also will be able to help effectively
in the work of putting across to the public the intentions behind any
move by the state governments concerned."®! For a country of only
about nine million people, which also has a state level of government,
these new additions to political hierarchy seem to be excessive. For
a party with a large number of backbenchers, however, they are a
useful means of providing employment. “At the rate the Alliance
‘Government is creating jobs for M.P.'s, very soon there will not
be any M.P. left without a job from the benevolent and paternalistic
government.”22

Another possible training ground for Ministers, and for Assistant
Ministers, is the Alliance Party's “parliamentary groups” consisting of
backbenchers, each group being led by one Assistant Minister or lead-
ing backbencher from the House or the Senate. The groups are
advisory and intended to be a way of providing for liaison between
each Ministry and a group of members of Parliament. In 1959, there
were eleven such groups, each roughly corresponding in its area of
interest to a Ministry,

Cabinet Procedure. The Prime Minister

The Cabinet usually meets once a week. The Prime Minister
presides or, in his absence, the Deputy Prime Minister. The Perman-
ent Secretary to the Prime Minister's department, as head of the
Cabinet Secretariat, is responsible for summoning meetings of the
Cabinet, arranging the agenda, keeping minutes, and passing on
the decisions of the Cabinet to those government bodies which are
required to implement these decisions. Records are not kept of the
discussion; the Cabinet minutes are merely a statement of what has
been decided and a direction to the Minister concerned and the
civil service to implement the decision. Even the minutes are not
made public. It follows that the information available about Cabinet
proceedings is scanty. Even less is known about the operations of
the Cabinet committees which have been set up for closer considera-

2 Straits Times, May 6, 1964, See also ibid., January 16, 1965.

22 Dr, Tan Chee Khoon, ibid,, July 10, 1964.
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tion of problems in particular fields than is possible in the full
Cabinet. In August, 1959, however, it was revealed that the following

i had been appoi It izati De-
fence, Internal Security, Economics, Social Services, Intelligence and
Counter-Subversion.**

Obviously the Prime Minister holds a dominating position in the
Cabinet, He has, in effect, the power to hire and fire Cabinet mem-
bers; he presides at Cabinet meetings; he is the chief negotiator with
representatives of foreign powers, a role which he would exercise
even if he did not also happen to be Minister of External Affairs. If
any program or project needs to be emphasized or conducted with
special drive this can be attempted by bringing it within the Prime
Minister’s department. The creation of a Ministry of Rural Devel-
opment, under the Prime Minister, in October, 1959, was explained
by stating that, compared with any other Minister, the Prime Minister
could obtain more cooperation from the states, more enthusiasm
from government departments and the people, and more money from
the Treasury.** However, too much stress should not be laid on the
constitutional and institutional sources of the Tengku's power. Much
of it derives from his position as party leader, and his strength in this
position depends, in turn, on his personality and on the part he played
in obtaining independence for Malaya. Indeed, the unimportance of
the office of Prime Minister, as such, is shown by the fact that the
Tengku gave it up for four months in 1959 in order to devote him-
self to working for the Alliance Party in the state and parliamentary
elections. During this period, when Tun Razak was Prime Minister,
there was, from the strictly constitutional point of view, a shift in the
locus of power. But in practice, no such shift occurred, and it was
generally accepted that, after the federal elections had been won, the
Tengku would once again take over as Prime Minister.

The Prime Minister, according to the Constitution, must be a
citizen by operation of law, not by registration or naturalization, He
cannot be a Senator. The latter provision is based on British prac-
tice; though no legal prohibition exists, there has been no British
Prime Minister from the House of Lords for over sixty years. When
Lord Home became Prime Minister in 1963 he first had to take ad-
vantage of the new legislation to give up his peerage. The Constitu-
tion is silent on the ethnic origin of the Prime Minister, but it is
most unlikely that in the near future Malaysia will have a non-Malay
Prime Minister.

2 Ibid., August 26, 1959.

24 Ibid., October 7, 1959.
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Tun Razak is often referred to as “Deputy ane Mmmter. al-
though this title is not i in the Consti 10
the Tengku, the Deputy “carries out the duties of the Prime Minister
when the Prime Minister is away and helps him discharge his numer-
ous duties.” He has no extra powers apart from these.*

Collective Responsibility of the Cabinet

The Cabinet is collectively responsible to Parliament;® in practice
this means that it is responsible to the House of Representatives.
Each Cabinet member must support, and must be supported by, the
expressed views of his colleagues. If any member is “out of step”
with his colleagues, he is expected to resign.*”

A case study, throwing light on the notion of collective respon:
bility, might be written about the resignation of one particular Minis-
ter, Inche Abdul Aziz bin Ishak, in 1962. In brief, the sequence of
events was that the Prime Minister “reshuffled” several Cabinet posts,
moving Inche Aziz from the Ministry of Agriculture and Co-opera-
tives to the Ministry of Health; Inche Aziz tried to resist the move,
but eventually he was forced to resign. Later he left UMNO, and
founded a party of his own. In the course of the dispute between
Inche Aziz and other Cabinet Ministers it was clear that there were
several points of difference between him and his colleagues, Among
other things he accused the Finance Minister of starving his projects
by withholding funds; in turn, the Finance Minister alleged mis-
management on the part of Inche Aziz. Differences also existed over
foreign policy; Inche Aziz thought that the Government was being
too pro-British and hostile to Indonesia. And as early as May, 1961,
Inche Aziz's views on a proposed urea factory which he favored
were at variance with those of the rest of the Cabinet.

The Prime Minister first announced the changes in Cabinet posts
in July, 1962. Inche Aziz, at a press conference, then said that he
could not accept the Prime Minister's offer [sic] until he had seen him
and asked him for the reasons.* When he was finally dismissed, he
announced that he had been relieved of his appointment and was not

25 Ibid., February 23, 1960.

26 Constitution, Article 43.

27 The Constitution provides for a Minister’s appomlmm! being revoked
by the King “on the advice of the Prime Minister . " [43(5)].

28 Straits Times, July 17, 1962. Later, in reply to a question in Parlia-
ment, the Tengku said that usually no explanation was given when a
Minister was transferred from one portfolio to another (ibid., August 15,
1963). On another occasion Tun Razak, who had mever been particularly
close to Inche Aziz, commented, “Macmillan sacked eleven Ministers
Wwithout notice.” (Zbid,, August 10, 1962.)
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leaving office of his own accord, adding that he was happy to leave.®
The Prime Minister seemed to be curiously slow in asserting his
authority. His first reaction to Inche Aziz's istance was to say
that he could continue in his existing post until he (the Tengku)
returned from London® It was not until after the Prime Minister's
return that his language became tougher. “The ball is at his feet.
1 have a right to tell a member of the Cabinet what he has to do. If
he does not like it, he can lump it.”3 Two weeks later he stated the

itutional position on i ponsibility in more

terms. The Cabinet should work together, and all actions of an indi-
vidual Minister should be in accord with Cabinet policy. But, if a
Minister continued to go his own way, sought publicity for himself
and blamed his colleagues, the Cabinet could not function.’* Even
then the actual announcement of Inche Aziz's dismissal was not made
until October, and he was then sent on three months' leave “prior
to relinquishing his appointment.”s*

The Prime Minister’s delay in asserting unambiguously the doc-
trine of collective responsibility may be partly explained by his pre-
occupation with the formation of Malaysia and his absence in London
at the end of July. Moreover, Inche Aziz was believed to have some
popular support, especially among some fishermen and padi (rice)
planters, and had been Minister of Agriculture since independence.
In the circumstances the Tengku was in a stronger position to take
a tough line successfully after his return from London where he just
concluded a successful agreement on Malaysia with the British.

1t is suggestive that there was a very short interval between Inche
Aziz's forced resignation from the Cabinet and his voluntary resigna-
tion from UMNO. Party differences inside the ruling party had been
reflected inside the Cabinet and had led to a breakdown of collective
responsibility.

Government Departments and
Other Governmental Bodies

The number of government departments in existence is a matter
of convenience. There is usually more than one department in each
ministry. Sometimes a new department may be set up to meet a need
which has just arisen; thus a new department was set up early in
1964 to direct the I call-up itated by jan Con-

29 bid., October 11, 1962.

40 Sunday Times, July 26, 1962.
31 Straits Times, August 10, 1962.
32 Malay Mail, August 23, 1962.
9 Seraity Times, October 2, 1962.
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frontation. Usually a department will deal with subjects which are
related to each other. But, whatever the division of responsibilities,
the need for coordination between departments (as well as inside
departments) remains. The need is particularly evident in field oper-
ations, where cooperation and coordination are called for between
different departments and also with agencies of state and local gov-
ernments. “In the past there were so many departments, each not
knowing what the other was doing. As a result a school would be
puilt in one place, a health centre in another and something else
somewhere else. . . "% To overcome lack of coordination of this
kind a system of seventy district rural development committees has
been set up in Malaya, each headed by the District Officer: above
them are eleven state rural development committees.

Other governmental bodies exist, which are not departments, such
as the Central Bank (Bank Negara Tanah Melayu), the Central Elec-
tricity Board and the Federal Land Development Authority. Control
of the general policy of such organizations is exercised by the govern-
ment through a Minister, but they are given a discretion in their
day-to-day administration which is not permitted to a government
department.

The Rulers and Governors

The Rulers and Governors are the heads of the executive in each
state. The Rulers of the nine states of Malaya (excluding the former
Straits Settlements of Penang and Malacca) are chosen by a variety
of methods, laid down in each state constitution.® In most states
the Ruler succeeds by primogeniture, but there are some exceptions.
The Governor of Malacca, the Governor of Penang, the Governor
of Sarawak, and the Yang di-Pertuan Negara of Sabah (collectively
known as “Governors”) are chosen by the Yang di-Pertuan Agong,
the Head of State of the whole Federation of Malaysia, acting in his
discretion, but after consultation with the Chief Minister of the state
concerned. They need not be Muslims, although at the heginning of
1965 all of them were. Their appointment is normally for four years

A4t a time, although a Governor may be reappointed; the nine Rulers

hold office for life, unless they become unfit.

The Heads of all thirteen stales are obliged to rule “constitution-
ally.” They are bound to act on most matters in accordance with the
advice of their Executive Councils, just as the Yang di-Pertuan Agong
must act on the advice of his Cabinet. However, each of them also

3 Tun Razak, ibid., November 14, 1963,

3 See  Malayan Constitutional Documents, 2nd ed., Vol. 2 (Kuala

umpur: Government Press, 1962),
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has a sphere in which he may act “in his discretion,” which to some
extent corresponds to the discretionary sphere of the King: the ap-
pointment of a Mentri Besar or Chief Minister; the withholding of
consent to a request for the di ion of the Legislati ssembly.
The nine Rulers have a wider field of discretion, arising from their
more permanent nature and from the fact that cach is head of the
Muslim religion in his state. Each may also act without ministerial
advice on the following: the making of a request for a meeting of the
Conference of Rulers concerned solely with the position of the Rulers
or with religious acts, ete.; performing any function as head of the
Muslim religion or relating to the custom of the Malays; appointing
heirs, a consort, Regent or Council of Regency; appointments to Malay
titles and honors, etc.; the regulation of royal courts and palaces.™

1t is hard to pierce the constitutional shell which surrounds the
Rulers and make an accurate evaluation of their social and political
role. Clearly they retain influence over many Malays through tradi-
tion and because of their religious authority. Little has been pub-
lished on the Rulers of today, except adulatory material on who mar-
ried whose cousin, or who wore what ceremonial dress, when, where.
Without exception the Rulers are Western-educated, and several at-
tended the Malay College at Kuala Kangsar. Many are also “West-
ern,” for example, as judged by their interest in Western sports. It is
expensive to maintain the Rulers, largely because of the need to keep
up a number of residences and to provide for members of the royal
family or the royal household. In the larger states the cost may
amount to a million Malayan dollars a year. In the small state of
Perlis the cost is much less, but may constitute about a quarter of the
revenue raised by the state (excluding federal grants) " The fact
that the Rulers continue to confer titles and honors™ strengthens their
positions inside their states, but detracts from the influence of the
King and weakens his role as a unifying force. However, it may be
argued that to the Malays, who have been exposed to severe shocks
and threats, the Rulers are a necessary part of the social fabric. Their
existence may tend to reassure Malays of their political supremacy.
Even conspicuous consumption on the part of the Rulers may give
vicarious pleasure to poorer Malays, who may not in the foresecable

96 Constitution, Eighth Schedule.

% Willard A. Hanna, “Perlis; A Malay State in Miniature,” American
Universities Field Staff Reports Service, Southeast Asia Series (Malaya),
VIII, No. 12 (1960), p. 3.

5 For instance on his sixty-second birthday (August 9, 1959), the Sultan
of Kelantan conferred 10 titles, 17 orders of chivalry, 11 decorations and
46 medals. Kelantan Government Press Statement).
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future be able to derive pleasure from their own consumption. Maore
proadly, as the Minister of Finance (a Chinese) argued when intro-
ducing a trust fund to make loans to the Rulers, a stable and constitu-
tional monarchy is a guarantee of political stability.3

~ The difficulty of judging the “value” of a Ruler is shown by a frank
article on a senior Ruler who has been passed over in the choice of
a King.** According to the article, the Ruler rides, dances, and plays
golf and tennis; has been married half a dozen times or so, twice to
‘dance hall girls (but not to more than four wives at once); has 22
‘polo ponies and 24 children. At his Silver Jubilee celebrations in
1957 60 Malays pounded tuba roots for hours, and 15 piculs (200
’mmds) of pulverized root were dumped in the Pahang River so that
the fish might be more easily speared in a giant fish drive, Yet, if
g’hh suggests the picture of a playboy, it should be added that the
Sultan was active against the Japanese in World War 11 and against
‘the Communists in the Emergency. He travels tirelessly throughout
the state to promote rural development, and in some of the more
remote areas the population look to him, rather than to the state
‘government, to deal with such problems as the leaking roof of the
village school. On many of these trips instruction is combined with
e i He is ied by mobile film vans from the
(federal) Information Department and also by a troupe of joger'!
girls from Kuala Lumpur. The Sultan leads the dancing but makes
‘sure that the villagers join in. It is arguable that, while a more con-
ventional personality would be suitable in a King, the Sultan is just
the kind of dynamic ruler who is most needed at state level. Without
‘considerable research, however, some questions must remain un-
answered. To what degree do the Rulers command the allegiance of
younger, as opposed to older, Malays? What are the attitudes of
members of other races towards the Rulers? In their present form
do the Rulers help in the process of economic and social develop-
ment, or do they act as a drag on progress?

On one or two occasions since 1957 the political role of the
Rulers has come into prominence. In 1961 several members of the
Trengganu state Assembly changed parties, and the PMIP Govern-
ment had no longer a majority. The (PMIP) Mentri Besar requested
a dissolution, which the Sultan refused. The Mentri Besar then ten-
dered the resignation of his Executive Council to the Sultan, who
asked the leader of the Alliance Party in the Assembly to form a

® Straits Times, May 31, 1963.

©Barry Conn, “The Peripatetic Sultan of Pahang,” Asia Magazine,
October 6, 1963.

1A Maluy dance.
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government, which he succeeded in doing. The fact that, as a result
of the switch between parties, the Alliance was immediately able to
form a government, strengthens the case for believing that the Sultan
acted constitutionally. He claimed that he had no intention of taking
sides. I will not be fair if I do not give a majority group which
came into being in the State Legislative Assembly an opportunity o
form another government before 1 take steps to dissolve the Assem-
bly.” However, the Sultan also observed, “1 took this decision after
careful consideration of the past government and also of the restles:
ness of the people of Trengganu for change and progress. This.
remark might conceivably be construed as “taking sides.”

Two incidents concerning the Rulers and politics occurred in the
single month of May, 1963, The Sultan of Perak, in an address,
criticized some representatives in the state Legislative Assembly for
not carrying out their responsibilities.* A few wecks later the Sultan
of Selangor launched a triple attack on the state government: it had
placed unreasonable restrictions on the use of ten acres of land which
it had sold to him; it was a “weak” government; the royal town of
Klang was filthy.# At one time it was possible that these disputes
would reach grave proportions. The Tengku told the Rulers that
they were symbols and must steer clear of politics. “As things stand
now the Rulers can be assured of their future forever.™> He left
them to draw the inference. Another federal Minister said that the
Malays would not have had one Ruler left, if it had been for UMNO’s
victory over the Malayan Union proposals of 1946.46 However, both
disputes were settled peaceably, aided by the Tengku's having referred
them to the Conference of Rulers. There was considerable publicity
about a dispute between the Ruler of Negri Sembilan and the state
Mentri Besar in December, 196447 Among the points at issue were
the allowance ta be paid to the wives of the Undangs (chiefs) and
minor chiefs in the state and the constitutional position of the Ruler
and the Undangs in regard to Malay customs. There were also other
questions involved, because the Ruler complained to the Tengku on
ten different topics. The dispute ended as suddenly as it began with-
out any public announcement of a settlement.

In December, 1964, there was some discussion of the “political”
role of the Yang di-Pertuan Negara of Sabah, Tun Datu Mustapha bin

42 Straits Times, November 10, 1961.

43 [pid., May 13, 1963.

44 Sunday Times, May 26, 1963.

5 [hid., May 12, 1963, also Sunday Mail, May 12, 1963.

40 Inche Mohamed Khir bin Johari, Sunday Times, May 19, 1963.

47 Straits Times, December 22, 23, 25, and 28, 1964; Sunday Times
December 27, 1964, and January 3, 1965.




r—

5

THE EXECUTIVE, FEDERAL AND STATE 145

patu Harun. In the dispute between two Alliance parties, the
UPKO and the USNO, the Chief Minister, Dato Donald Stephens,
alleged that Tun Mustapha had unduly delayed his assent to a nom-
jnation for the post of State Secretary. The Constitution of Sabah
Jays down that appointments to this office “shall be made by the
ang di Pertuan Negara acting in accordance with the advice of the
Chief Minister. . . "% The Tengku replied to a suggestion that this
delay by Tun Mustapha amounted to a breach of the Constitution by
saying that, when Tun Mustapha's appointment was made, he had
been a prominent party man (leader of the USNO). “It was agreed
petween all parties that the Governor enjoys not only constitutional
status, but also should be a party man. It should, therefore, be
understood that the Chief Minister should consult the Governor on
all matters affecting the party." This interpretation was denied by
Dato Stephens. I would not have accepted the Chief Ministership
had it been agreed that the Yang di-Pertuan Negara should be allowed
to continue taking an active part in politics after taking office.” He
had indeed Ited Tun ha, but * ion” did not mean
“approval.”*® 1In 1965 Tun Mustapha resigned as Yang di-Pertuan
Negara and devoted himself to party politics as president of the USNO.
He became Minister for Sabah Affairs in the federal Cabinet in July,
1966.

State Executive Bodies

On most issues the Ruler or Governor of each state is obliged to
act on the advice of the State Executive Council. In Sarawak this
body is called the Supreme Council; in Sabah it is known as the
Cabinet. The chairman of the Executive Council is the Mentri Besar
(“Chief Minister” in the states which do not have a Ruler). The
Executive Council is responsible to the people, because it must com-
mand a majority in the Legislative Assembly of the state. When it
loses that majority it must either resign and be replaced by another
Executive Council which can obtain a majority (as in Trengganu
in 1961), or the Ruler or Governor must dissolve the Assembly and
cause fresh clections to be held, In June, 1966, the Governor of Sara-
Wwak replaced the Chief Minister, Dato Ningkan, by Penghulu Tawi Sli
on the ground that Ningkan was no longer supported by the majority
of the Alliance councillors who formed the majority in the Council
Negri. This action was taken without Ningkan having been actually
defeated by a vote of the Council Negri. Ningkan was restored to
office by a Court decision, September, 1966. But a constitutional

8 Article 11(1).

49 Straits Times, December 14 and 16, 1964.
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amendment was passed enabling the Governor to call a meeting of the
Council Negri, which he did. The Ningkan government was defeated
there and was dismissed by the Governor. Tawi Sli again became
Chief Minister (September 24).

The Conference of Rulers

The Conference of Rulers is a modification of the previous “Durbar
of Rulers” and of the “Council of Rulers” (1948-1957). Unlike
these two bodies, however, the Conference includes not only the
hereditary Rulers of the nine states but also the Governors of Penang,
Malacea, and (since 1963) Sabah, and Sarawak. An important func-
tion of the Conference, which has already been described, is to elect
the Yang di-Pertuan Agong and his Deputy, and for this particular
purpose, and some others, only the nine Rulers are included. But
the Conference also has the more general function of acting in some
respects as a “third chamber” of Parliament. The Conference’s
powers under this heading are Jaid down in the Constitution (Article
38 and Fifth Schedule). In some fields the members of the Confer-
ence “may act in their discretion,” that is, without following the
advice of ministers. These fields include: legislation affecting the
position of the Rulers; agreeing or disagrecing to the extension of
any (Muslim) religious acts, observances or ceremonices to the Fed-
eration as a whole (except to Sabah and Sarawak); election or
removal from office of the Yang di-Pertuan Agong or the election of
a Deputy;® advising on appointments swhich under the Constitution
require the consent of the Conference or consultation with it (for
example, the Auditor-General, judges of the Supreme Court, mem-
bers of the Election Commission and of the Public Services Com-
mission) ; and legislation altering the boundaries of a state.

On some subjects on which the Conference deliberates, however,
the Rulers must take the advice of persons who are responsible to
the people through democratic processes. So, when the Conference
of Rulers considers “matters of national policy” the King is accom-
panied by the Prime Minister and the other members by their
respective Mentri Besar or Chief Minister.

The Constitution specifically provides [38(5)] that the Conference
should be consulted before any change in policy is made affecting
administrative action under Article 153, which deals with the special
position of the Malays.

Many of the meetings of the Conference seem to be of a routine
nature. From the reports available, a good deal of attention seems

50In the exercise of all the powers so far listed in this sentence the
Governors are not members of the Conference.

|
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to have been given to religion: conditions for divorce and polygamy
for Muslims; Ministry of Rural Development proposals to conduct
religious classes for adults; the banning of Kitab, a religious publica-
tion advocating that it was forbidden (faram) for a Muslim to sup-
port non-Muslim political parties; whether or not money derived
from the Social and Welfare Services Lottery could properly be used
for religious purposes, such as mosques and religious schools. On this
last point a Religious Standing Committee of the Conference had
previously decided that the lottery was a form of gambling contrary
to the teachings of Islam, With great ingenuity, however, a “purifica-
tion ceremony’ was devised. Parliament passed an act to allow the
net proceeds from the lottery to be transferred to the government’s
general revenue, so ing no longer i il The C
of Rulers immediately decided that, because of this, it need take no
decision on the issue.®

The Conference has also been useful as a place in which the
federal government can bricf the Rulers, and their Ministers, on im-
portant political developments, such as the formation of Malaysia and
“Confrontation” by Indonesia. It was also used in 1963 to settle, and
announce the settlement of, the disputes between the Sultans of Perak
and Selangor and their respective state governments. The disputes
were di 1 at the C and a was issued, which
concluded, “The Conference notes with regret the misunderstandings
which have arisen between the Rulers and the party in power and is
happy to note that these incidents are now closed. The Conference
therefore resolves to express its confidence in the present Government
and to re-affirm its faith in the party in power.”

81 Malay Mail, May 3, 1962; Straits Times, May 4, 1962,
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The Civil Service

Malaya: Origins and Structure

The pattern of administration in Malaya was complex even before
the formation of Malaysia. In it could be seen three successive
stages: the traditional, the colonial, and the responsible-democratic.
But the later stages had not totally replaced the first; they had been
superimposed on it. So the traditional structure of Malay government,
from the Ruler down to the Penghulu (headman) remained, although
it was fitted into a modern democratic-bureaucratic frame of gov-
ernment. The colonial “layer” was “Malayanized” in the sense that
practically all British civil servants were replaced by Malayans. The
colonial structure remained, and the districts (70) and the Disrict
Officers, patterned after the system in British India, persisted. But
the civil service became responsible, not to colonial rulers but to a
government formed as the result of democratic elections. At the
same time an attempt was made to extend the scope of elected local
government authorities, although, in practice, the functioning of these
bodies was often on the assi: and ion of the
District. Officer. This has been the general trend, but the precise
sequence of events during the extension of British rule was more
intricate, because of differences in the rate of British penetration and
the existence of various types of indirect rule. Hence the need to
make distinctions between the Straits Setlements, the Federated
States, and the Unfederated States, although since 1948 there has been
a tendency in the former Unfederated States to follow gradually the
general pattern obtaining in the former Federated States as regards
general orders and schemes of service.

It is impossible therefore, to give any brief and complete account
of the development of administration in Malaya. However, for pur-
poses of comparison, descriptions are available of administration un-
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der the traditional type of Malay Ruler in the Unfederated States
pefore they came under effective British control. In Trengganu, before
1909, Malay rule was still unaffected by the presence of the British,
even in an “indirect” form. Government was almost completely
lacking. There were no written laws, no courts and no palice, and
crime flourished unchecked. The Ruler’s powers were largely in the
hands of his relatives, and so were his revenues.! Less well-known,
but worthy of record, was the style of administration of the Sultan
of Johore, who did not appoint a British “General Adviser” until
1910, but who introduced many reforms on his own initiative. When
the Sultan came to the throne the salaries of government officers in
Johore were irregularly paid, and their attendance at their work was
equally irregular. The Sultan put an end to this, cut government
holidays to a minimum, and prohibited any government employce
from receiving presents or other compensation apart from his official
pay. In a sense this was “modernization,” but it was personalized
modernization, dependent on the Sultan’s own views, or whims. Some
of the roads he ordered to be built, it was suspected, were those
which would open up for himself the most desirable new hunting
opportunitics. At this diamond jubilee banquet in 1955 the Sultan
publicly regretted the glory which had departed. “In the days gone
by I issued orders and things were done. I wanted the railway,
and it was built according to my wishes. But nowadays things are
different.”

However, the bulk of this section is concerned with the existing
civil service, which has evolved from the British colonial civil service,
Originally the British bureaucracy in Malaya consisted of the servants
of the British East India Company. In 1858 responsibility passed to
the British Crown, and in 1867 the dependence on India ended and
the Straits Settlements were transferred from the India Office to the
Colonial Office. On result of this was the creation of a distinct
Malayan Civil Service (MCS), corresponding to the Tndian Civil
Service, from which it sprang. It also resembled, in its responsibility

1 Rupert Emerson, Malaysia: A Study in Direct and Indirect Rule (New
York: Macmillan, 1937), p. 255. Government in Kelantan, as described by
Emerson, was cqually chaotic. The privilege of minting money belonged
10 a local company, comprised of the Ruler and his uncles — "the wicked

uncles.” Sce also, for a general description of traditional Malay rule, J. M.
Gullick, Indigenaus Political Systems of Western Malaya (London: Athlone
Press, 1958); Sir Frank Swettenham, British Malaya, rev. ed. (London:
Allen and Unwin, 1948), pp. 141-143 (on Perak).

2 Straits Times, September 19, 1955. See also the Souvenir commem-
Orating the Diamond Jubilee of the Sultan, issued by the Free Press,
September, 1955.
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for top policy-making, the British institution now known as the
“Administrative Class.” But, unlike the Administrative Class, one
important function of both the MCS and the ICS was to provide
officers to serve “in the field” as District Officers. Later in the cen-
tury entry to the MCS, as in Britain and in India, was by competitive
examinations. However, in 1932 these were abolished and replaced
by qualifying examinations to conform to the system currently used
by the Colonial Office for other territories, apart from Malaya and
Hong Kong. The Colonial Secretary believed that this system was
impartial and that it produced a sufficient standard of intellectual
ability. An “official” view was that the new method would probably
recruit some cadets rather older than in the past, which would be
an advantage, but that care would have to be taken in selecting
staff for the legal and secretarial branches.?

The present structure of the civil service dates from after the
Second World War. From one point of view the service is grouped
“functionally,” each government department employing mostly per-
sons carrying out related functions, although there are also “common-
user” services, largely clerical and administrative, of which the MCS
is the most obvious example. Between the administrative and clerical
classes, since 1957, there has also been an executive class. But there
is a second type of division, corresponding to the level within the
whole service. This takes the form of four “divisions,” based on
degrees of education, experience, and responsibility. For instance,
selection for first appointment to Division T “is normally made from
candidates who have acquired the appropriate academic or profes-
sional i i Such id may be in ition with
serving officers who are eligible for promotion to the service con-
cerned." The shape of the four-divisional structure is pyramidal,
with smaller numbers in the higher divisions. Only about 3,000 are in
Division I.

A few vears ago the question of the “Malayanization™ of the
public service provided much material for controversy. From the
political and nationalist points of view it was desirable that Malayani-
zation should take place as quickly as possible after the attainment
of independence in 1957. But, as has occurred in other ex-colonies,
political developments had resulted in independence coming before
sufficient Malayans had been adequately trained to take over all the
jobs held by the British “expatriates.” A program was therefore
worked out, laying down targets for Malayanization over a period

8 Straits Times, February 9 and March 11, 1932.
4 Service in the Government of the Federation of Malaya (Kuala Lum-
pur: Government Printer, 1957), p. 5.
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of several years and also determining the compensation to be paid
o particular groups of expatriates? In November, 1965, there were
‘onlly a hundred and fifty, most of whom were on contract. Very few
were in administrative jobs; only three were in the MCS.

~ Apart from expatriates, there are differences in the distribution of
Fgonnel by ethnic origin inside the various sections of the service.
n some sections the Malays are preponderant, either because a sec-
tion is restricted to Malays (as in the Malay Administrative Service),
or partly because there is a quota of Malays to non-Malays (as in the
‘Malayan Civil Service). In 1962, according to Tilman,® there was a
slight preponderance of Chinese over Malays among all Division I
personnel. In 1962 Tilman made the generalization that in services
requiring a general educational background the Malays were in the
majority, while in technical and professional services requiring a
goientific, medical, or mathematical background, the Chinese pre-
dominated and there was also, in proportion to their numbers in the
population, a high percentage of Indians. Indians are particularly
strongly represented in the railways, in public works and in tele-
eommunications. Racial relations inside the public service are poten-
tially a delicate subject. It would be an extremely serious thing if
favoritism on a racial basis were to exist, or were widely believed 10
exist. So far the Public Services Commission seems to have handled
this danger adequately. In 1957, however, a Minister alleged that
some government officials were trying to get people of their own
race into jobs in their departments.”

The control of the public service is shared between the Federal
Establishment Office and the Public Services Commission.® The for-
mer is responsible for schemes and conditions of service, scales of
salaries, training courses and for supplying information to the Public
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| 8See Reports of the Commitiee on Malayanization of the Public Service
| (Kuala Lumpur: Government Printer, 1954 and 1956); Robert O, Tilman,
“The Nationalization of the Colonial Services in Malaya,” South Atlantic
Quarterly, LXT, No. 2 (1962), 183-196; T.E. Smith, “The Effect of Recent
Constitutional Changes on the Public Service in the Federation of Malaya
: %Siﬂgnpurc." Public Administration (London), XXXVII, No. 3 (1959),
: -273.
. %Robert O. Tilman, Bureaucratic Transition in Malaya (Durham, N, C.:
. - Duke University Press, 1964), p. 70.

| TlInche Mohamed Khir Johari, Malay Mail, November 18, 1957.
| 8For the origins of these two bodies and for the relations between them
8¢ Tilman, The Public Services of the Federation of Malaya (Durham,
N. C.: Duke University, 1961 [microfilm]. See also the Annual Reports
of the Public Services Commission. There are three other commissions
" With functions similar to the Public Services Commission but in different

Spheres: police; railways; judicial and legal service.
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Services Commission. The latter is concerned with appointments.
Formerly it had powers over promotions and discipline, but in 1966 a
constitutional amendment authorized the transfer of these powers to
departments.

Until recently there was a lack of long-term training courses for
civil servants. Training courses for periads of several weeks have
been in existence for some time, and a new Staff Training Centre,
built with Colombo Plan funds from New Zealand, began operations
in 1964 in Petaling Jaya, a suburb of Kuala Lumpur. Some public
servants are also sent abroad for training courses. But until 1966
there was nothing approaching the longer training courses given, for
instance, in India, Pakistan, or the Philippines. Early in 1966, how-
ever, a post-entry training scheme was announced which would be
carried on in cooperation with the University of Malaya.

The Malayan Civil Service

The whole tone and temper of the civil service is fashioned by the
Malayan Civil Service, so it is worth while looking more closely at
this small group of about three hundred officers. The MCS provides
practically all the senior administrative officials of the federal govern-
ment. It also provides many of the top civil servants in the states
under the system by which important posts in the state governments
are filled by officers seconded from the federal government.

The MCS was originally composed entirely of British officials, al-
though some Malays were admitted between the two world wars and,
from 1953 onwards, a few Malayans were appointed who were not
Malays. It was then that the “four-to-one ratio” was introduced for
the MCS? ie., for every four new Malay entrants there was one
vacaney for a non-Malay. The proportion of Malays in the very top
MCS posts is high; in 1962, 50 out of the top 53 were Malays.""
The members of the MCS are generalists, as are the members of the
British Administrative Class and the Indian Administrative Service,
that is, they are not selected on the basis of any special professional
or technical qualifications. There are, however, various avenues of
recruitment. One, by possession of an honors degree and competition
through interview, is direct from the universities, mostly the Univer-
sity of Singapore and University of Malaya. Another is from the
Malay Administrative Service (MAS), discussed below. A few are

5 Other ratios exist in some other branches of the public service.

10 Robert O. Tilman, “Policy Formulation, Policy Execution, and the
Political Elite Structure of Contemporary Malaya,” in Malaysia: a Survey
Wang Gungwu, ed. (New York: Pracger, 1964), p. 352.
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recruited dircct from the state services of the former Unfederated
States. The channel of recruitment through the MAS is well estab-
lished. The MAS was created in 1910 to open up subordinate admin-
istrative positions to Malays. At first nominees could enter only from
the Malay College at Kuala Kangsar, itself originally restricted to
entrants of princely blood, but later entry to the MAS was opened to
others. Promotions could take place from the MAS to the MCS, and
50, on Malayanization, the MAS was the main source for making
good shortages of manpower in the MCS which resulted from the
of C ly in the present MCS most of
the senior positions are held by former MAS members, many of
whom do not have university degrees. But almost half of the junior
MCS posts are held by direct entrants from universities, all of whom
hold an honors degree. Because of the large numbers of appoint-
ments to top positions made just a few years ago during Malayaniza-
tion, the promotion of the second group to the top will be blocked
for some time. Now that direct entry to the MCS is possible, the
former function of the MAS as a channel for entry to the MCS,
no longer seems to be so important, although it is still useful as an
avenue to the MCS for holders of pass, as opposed to honors, degrees
after they have had MAS experience. By 1961 MAS numbers had
fallen to fewer than 75.1
The MCS has incurred some criticism on the ground that it is
an “élite.” Of course, by élite may be meant only that its members
fill most of the highest positions in the civil service. It would seem,
however, that the statement may be made with one or more of
the following implications: that the MCS is drawn from restricted
sources; that the MCS behaves with an unwarranted assumption of
superiority towards other civil servants; that the MCS behaves with
an unwarranted assumption of superiority towards the public. There
has been no detailed research on the social origins of the MCS.
Certainly the racial sources of recruitment have been limited, at first
only to the British, then only to British and Malays, now predomi-
nantly to Malays. Racially, the MCS has always been an €lite in this
sense. Originally, also, only well-born Malays were recruited to the
MCS. Nowadays, however, the basis of recruitment has been broad-
ened as access to educational opportunities has been extended. On
the second point, the president of a civil service union has complained

WTilman, The Public Services of the Federation of Malaya, p. 177.
Even by 1954 the standards of entry to the MAS had been lowered.
because of the difficulty of getting recruits (Report of the Committee on

Malayanisation of the Public Service [1954], p. 15).
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that it was time that top government officials discarded their colonial
attitudes and treated their subordinates as friends.* In reply the
president of the MCS Association said that here had been a change
of this kind in MCS attitudes since independence.)* The relation of
the MCS towards professional and technical officers is also relevant.
In the past there had been some dispute about comparative rates of
pay between administrative and specialist officers, but in 1954 it had
been agreed that both groups should be placed on similar pay-scales.}
The argument has now shifted to the arrangements for promotion inside
these scales and to the competence in administrative posts of gener-
alists and specialists, respectively. Recently, for instance, professional
officers protested against the appointment of an MCS officer to the
new post of permanent secretary in the Ministry of Health, on the
ground that powers were thus being transferred to this officer, who
had had a legal training and away from the medically qualified Di-
rector of Medical Services.® If it is assumed that the equivalent of
an “administrative class,” like the MCS, is unjustified, then its claims
to give instructions to professional and technical officers may be
interpreted as symptoms of an élite attitude. The MCS may some-
times appear to act as if it were superior to members of the public.
The appearance, however, may simply result from “reserve” on the
part of the MCS towards the public, to protect themselves from the
belief that they can be easily influenced by their contacts and from
any suspicion of corruption. Perhaps it may be a reflection of the
powerful role of government in a society which still retains many
traditional values, What is not always appreciated is that the assump-
tion of superiority by the MCS may be a necessary accompaniment
to the self-respect of MCS members, and a necessary guarantee for
their adherence to high standards of integrity and responsibility.'®

In 1966 it was decided that the MCS should become more specialized.
Within the MCS there will be several “professional career patterns,”
in the fields of, for instance, economics, state and district government,
and administrative management.

12 Sunday Times, April 8, 1962.

18 Straits Times, April 11, 1962.

14 Tilman, The Public Services of the Federation of Malaya, pp. 124=126.

16 Straits Times, July 20, 1963. There was 2 similar dispute later about
the appointment of an MCS officer to be Controller of Immigration
(Sunday Mail, December 20, 1964). In a few “nonintegrated" departments,
e, transport, the top technical officer is to some degree “independent” of
the generalist permanent secretary.

16See R. Braibanti, “Reflections on Bureaucratic Reform in India," in
Administration and Economic Development in India, R. Braibanti and
7. J. Spengler, eds., (Durham, N. C.: Duke University, 1963).
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Another, related, contention is that there has bccn a drop in civil

service per and iency since ! which is
attributable mainly to deficiencies in the MCS, One acaumwn
pointed to “delays, disi [sic], di and di

and said that leadership in some instances had been thrust on young
shoulders or on old men who rose from the colonial ranks but were
100 dazed or too fossilised to meet the challenges of modern national

i i , this ion came from a not com-
pletely impartial source, bul l’rom an association of professional offi-
cers, somewhat resentful of the “generalist” MCS. A more penetra-
ting criticism has been made by Tilman.!® He maintains that, during
Malayanization, some men may have been promoted beyond their
capabilities.'® He points, too, to the dislocation caused by the process
of replacing top personnel during Malayanization, and to the fact
that some of the replacements in technical jobs were less well techni-
cally qualified than their predecessors. He also argues that the
promoted men in the MCS have been reluctant to make decisions and
have stuck too closely and too literally to rules and regulations.?®
The rules were framed during the colonial era. However the colonial
MCS was master of the rules, in the sense that it was sufficiently
confident to use its discretion in interpreting them; the present MCS,
it is said, are, in effect, slaves to the rules.

An official view is that there has been no lowering of standards
since Malayanization. “Experts in the technical and professional ser-
vices are still here because we know that we are still shaky in these
spheres."?! Another view is that, largely because of the dislocation
of Malayanization, the level of performance has fallen in technical
and professional fields, but not in the sphere of administration. An
expatriate observer thought that the civil service functioned as well
as, if not better than, before Malayanization as far as general admin-
istration is concerned.** On the question of whether or not there is
a tendency to stick too closely to the rules, a highly placed official has

17 Sunday Times, July 21, 1963, quoting the latest Newsletrer of the
Senior Government Officers’ Association.

18 Bureaucratic Transition in Malaya, pp. T7-81.

19 There may also have been 00 much emph rllaccd (as in many
countries) on seniority as a factor in prromounns, ibid.,

20Cf. Lucian W. Pye, “Southeast Asia,” in The Poliies u/ the Develop-
ing Areas; Gabricl A. Almond and James S. Coleman, eds. (Princeton:
Princeton University Press, 1960), pp. 144-145,

21 Interview with the permanent secretary to the Prime Minister's De-
partment, Straits Times, May S,

22 R. H. Hickling, "“The First Flv: Years of the Federation of Malaya
Constitution,” Malayan Law Review, IV, No, 2 (1962), 196,
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said in conversation that this may be attributable to a change in
expectations; the actions and procedures of government are not ac-
tually any slower than they were, but since independence expectations
that government will act swiftly have been greater in some spheres,
for instance in rural development.

Characteristics

There are several features which distinguish the working of the
civil service in Malaya from its operation in some adjacent countries.
There is no desperate competition for the hetter-paid civil service
jobs; there is comparatively little corruption; in spite of the allegation
referred to earlier about “sticking to the rules,” bureaucratic processes
are not excessively slow or legalistic; the relation between politicians
and higher civil servants conforms to the “Western constitutional™
pattern.

The first of these features results from the comparatively small
output of university graduates. The output, if only English-educated

d are idered (that is, Juding Nanyang University), is
low, only several hundred a year. These are readily absorbed in
teaching, in the civil service, in the professions, and, increasingly, in
the private business enterprises set up under the government’s policy
of industrialization. In particular, there has been no surplus of law
graduates whose main hope of employment has been in government
service. The first law graduates trained in local universities qualified
only in 1961, and until now they have been absorbed mainly by the
legal profession. Malaya has so far avoided baving a university
educated élite, di d and loyed, with job i
greatly in excess of their job opportunities. The general official
opinion is that, provided industrialization continues, such a situation
will not arise in Malaya for about the next fifteen years and, with
goad management, need not occur even then.

Corruption is not completely absent. An official enquiry concluded
that it existed in some government departments,”® and it may also
occur in other departments; but by the very pature of corruption it is
always difficult to prove its existence. There is an Anti-Corruption
Agency, which from time to time conducts “drives” by calling on
heads of departments to take special anticorruption measures. But
there are few allegations of widespread civil service corruption, and
it is probably rare compared with most neighboring countries. Per-

23 Report of a commission to enquire into matters affecting the Integrity
of the Public Services (Kuala Lumpur: Government Printer, 1955). The

government, in a statement attuched to the Report, disputed some of the
commission’s findings.
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haps this may be attributed partly to the relatively high level of civil
service pay in Malaya, which is made possible by the relatively large
national income. The salaries of top civil servants are particularly
high, because they are the same as those cf Ihe British they replaced
with the ion of various “e

The comparative absence of legalism might be partly a reflection
of the generalist nature of the MCS. Few of its members have law
degrees. Another factor may also be present. The argument will be
presented later that Malay's success, indeed its continued existence,
depends on its efficiency, on its ability to “deliver the goods.” This
alone can for its lack of wil and na-
tional consciousness. If there is anything in this argument, then it
is necessary for Malaya’s survival that its administrative processes be
efficient and that administrative business should not be unduly ham-
pered by red tape and devotion to routine procedures. The previous
point — that there is no general shortage of jobs for the English
university-educated — is also relevant. There is not the same pressure,
perhaps unconscious, to “create” work in the civil service as there
might be if a shortage of jobs existed.

The “Western” view of democracy is that the politicians who con-
stitute the government have been chosen by the people and that civil
servants, who have not been so chosen, are in a clearly subordinate
position. However, in some developing countries which claim to be
generally democratic in the Western sense this relationship may not
hold. It may not always be obvious exactly who is a politician and
who is a civil servant, and, insofar as it is discernible, it may not
always be the “politician™ who is in control. In Malaya, it is true,
many of the top Malay politicians and the top civil servants at present
are still drawn from what appears to be a rather narrow social circle.
But this does not indicate the absence of a “Western-type” relation-
ship between the two. In late nineteenth-century Britain the Secre-
taries of State for Foreign Affairs and the top officials of the
Foreign Office both came overwhelmingly from a restricted social
group, but the constitutional relation between them was “Western-
democratic” in the sense that the latter deferred to the constitutional
superiority of the former. A special feature in Malaya is that the
Prime Minister and the Deputy Prime Minister have both been civil
servants, and so are able, from inside knowledge, to hold the civil
service in check. The Deputy Prime Minister, in his capacity as
Minister of Rural Development, has, for instance, played back tapes
of the oral progress reports made by civil servants with interesting
results.?® In 1962 he travelled 43,000 miles throughout the country-

4 Hickling, 196,
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side and attended 118 district rural development committee bricf-
ings.#® Finally, in some of the states at least, in pre-colonial times
there was no centralized rule through a powerful civil service. Unlike
some other developing countries, a centralized bureaucracy did not
exist before the adoption of democratic government. Both are
recent importations and the former is not more solidly rooted than
the latter.

The Civil Service in the States of Malaya

All the eleven states of the former Federation of Malaya have
their own state clerical services. This means that there is a large
number of different schemes of service for clerical personnel all
over the area. But only the five former Unfederated States and
Penang and Malacca, have state civil services which fill posts above
clerical level. A proposal to integrate these separate services, launched
soon after independence, failed, partly because Johore and Kedah
feared that, if it came into effect, they might lose some of their best
men20 Under an “Establishment Agreement,”  originally concluded
in 1934 but amended since, the Federation may, at the request of a
state, second any member of the public service to the service of that
state; and a state may, at the request of the Federation or of another
state, second any member of its own public service to the service
of the Federation or, as the case may be, of that other state. A
person so seconded shall remain a member of the service to which
he belongs, but shall be paid by the organization (state or federation)
to which he is seconded*” In practice this provision has been used,
inter alia, to second MCS men to key positions in some states, for
instance to state secretaryships, or as Commissioners of Lands and
Mines or as District Officers.

The Civil Service in Sarawak and Sabah

Tn 1884 a French writer and explorer wrote of Sarawak: “In
reality thirty Englishmen, no more, govern and administer econom-
ically the country, and that with only a few hundred native soldiers
and policemen, and almost without written laws. A handful of men
of a strange race is blindly obeyed by 300,000 Asiatics!"**  This

25 peter Palomka, “Razak: Rural drive— the Men in the Witness Box,"
Straits Times, November 14, 1963.

6 Malay Mail, October 31, 1958; Standard, November 2, 1958; Straits
Times, January 5, 1959.

27 Constitution, Article 134; Tilman, Bureaucratic Transition in Malaya,
pp. 82-83, 102-104.

8 Quoted in S. Baring-Gould and C, A, Bampfylde, A History of Sara-
wak junder its Two White Raiahs, 1839-1908 (London: Sotheran, 1909),
p. 409.
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statement ignores the fact that the Brookes had to face several re-
bellions, but it brings out their on the already-existi
local chiefs. On top of this was imposed a structure of “divisions”
(eventually five) each under a “Resident”: the divisions in turn were
composed of districts, each under a District Officer, Under the
second Rajah a minimum of records was kept, and many decisions
were made by word of mouth2® The personal wishes of the Rajah
led him to intervene in administration as well as policy. “We find
him himself ordering music from Messrs. Hawkes for the Municipal
Band, and dismissing the conductor when he thought the performance
was inadequate.”"

Although the Brookes' personal rule was replaced by colonial rule
in 1946, the chief posts in the administration were filled by the British.
However, in 1959, a committee was set up to consider the replace-
ment of public servants recruited outside Sarawak by persons re-
cruited locally. But in Sarawak and North Borneo, this was a more
difficult problem than it had been in Malaya. The slow movement
towards self-government had been matched by a slow pace of advance
in education. This was not a fatal barrier to the emergence of local
politicians. Community leaders existed who could be trained by being
given the opportunity to acquire experience through service on legis-
lative or executive bodies. But the inadequate educational system
impeded the growth of a locally staffed civil service. There were
insufficient local people with the necessary general education to
qualify for the higher levels of administration or the necessary spe-
cialist training for top technical posts. There was an additional racial
facet to the problem. The 1959 committee had touched on a delicate
matter when it said, . it must be clear to all that it would not be
in the best interests of Sarawak, or of the provision of racial harmony,
if the service came to consist predominantly of representatives of any
one race.”™ The fact was that at this time about 85 per cent of the
enrollment in the secondary schools was Chinese. In 1958 only one
native was eligible to apply for a degree course: in 1959, two; in
1960, five; in 1961, fourteen.** Compared with Malaya, where for
years Malays had been trained for posts with some responsibility, the
advantage of the Chinese over the rest in being educationally pre-
pared for high civil service jobs was overwhelming. The conclusion
was that, from the point of view of the natives, the pace at which

29 Steven Runciman, The White Rajahs (Cambridge, England: Cambridge
University Press, 1960), pp. 204-205.

3 fbid., p. 218.

31 Straits Times, August 15, 1960,

92 Jeffrey Francis, “Why Borneanisation Is Slow in Sarawak,” Sunday
Mail, September 30, 1962.
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expatriates were replaced must be dependent on the pace at which
native successors could be trained. Otherwise a disproportionate num-
ber of Chinese would be appointed to the higher posts.

Seven months before Malaysia was formed the slow pace of
Borneanization was deplored by the President of the Sarawak Gov-
ernment Asian Officers Union, He stated that in Division 1 of the
Sarawak Civil Service there was only one local man out of thirty;
in Division 11 approximately thirty out of a hundred posts were held
by local men. The Union was particularly dissatisfied with the slow-
ness of Borneanization on the administrative side, where it claimed
that there was no shortage of local administrators to take up Division
I and Division II jobs.® In the short run the natives were given
constitutional protection. In the new Sarawak Constitution the Gov-
ernor was given the power to safeguard the special position of the
natives by giving directions to the Sarawak Public Services Commission
to Teserve offices in the public service for them, although actual nu-
merical quotas have not been laid down, as for some parts of the
civil service in Malaya.® At the same time the government initiated
a long-term solution for stepping up native education as a whole,
selecting particular natives to go for degree, and shorter courses,
abroad. Less ambitious, but valuable, training was carried out at the
Inservice Training Centre in Kuching. The effect of these measures
in reducing the proportion of expatriates in the higher levels of the
state civil service was estimated by Dato Stephen Kalong Ningkan,
then Chief Minister of Sarawak, in 1964. In that year out of the
twenty-seven posts corresponding to head or deputy head of a depart-
ment twenty-two were held by expatriates. In 1966, he estimated, the
number would fall to thirteen, and in 1967 to nine.®

The additional complication introduced by Malaysia was that the
natives, in secking to replace a high proportion of the expatriates in
the civil service, must now face potential competition, not only from
Chinese inside Sarawak, but also from officials who might be ap-
pointed to posts in Sarawak from Malaya, Some of the reasons for
opposition to “Malayanization” were based purely on the economic
advantages of promotion. In 1964 the Chief Minister said: “I wish
to emphasise that the Sarawak Government intends to see that the
terms of the inter-governmental committee report are strictly observed

3 Straits Times, February 8, 1963. Many of these Division II posts were
cquivalent to Division 1 posts in Mulaya.

34 Article 39, As for Sabah, there is reference to scholarships and edu-
cational or training privileges.

5 Straits Times, September 25, 1964, In 1966 Dato Ningkan announced
that, on the Tengku's i a i on the isation" of
the Civil Service would be set up (ibid., March 30, 1966).
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as regards isation and that will be resisted.
As a result of this policy the opportunitics for Sarawakian officers
in terms of promotion are immense."® Apart from the prospects of
opportunities for promotion, distaste for the previous Malay rule of
Brunei still lingered, it was alleged, and the recent secondment of
some Malay officers to Brunei had been marked by incidents and had
resulted in unfavorable publicity. The issue became charged with po-
litical significance during 1964, when it formed one strand of the tangled
argument between Inche Abdul Rahman bin Yaakub, then an Assis-
tant Federal Minister, and the Chief Minister and others on the expa-
triate question. Significantly, after the change of government in June,
1966, the departure of some top expatriate officials was accelerated.

In North Borneo the government, like the Brooke Rajahs, econ-
omized in European manpower. Fifty or sixty British officers were
sufficient, aided by a system of native administration which made use
of headmen and chiefs.7 “Residencies,” of which eventually there
were four, corresponded to the divisions in Sarawak: under them, as
in Sarawak, were districts. In North Borneo, the Borncanization
question was also widely discussed. At the end of 1962 there were
357 key posts in the civil service, most of them in Divisions 1 or
I, and only sixty-five of them were held by local officers.® The
expected rate of Borneanization varied from department to depari-
ment. In 1963 it was said that the estimates of how long expatriates
can stay “vary from indefinitely in the case of some postings where
there is no hope of getting local officers for many years to periods of
two or three years, Most departments have asked expatriates to stay
on for from five to ten years."® Here again, the long-term solution
Was a vast expansion in the number of highly educated natives. It
Wwas only 1964 that the first group of students, sent abroad to qualify
with degrees and then enter the civil service, returned, and there were

9 Ibid., January 13, 1964. Sec the Malaysia Report of the Inter-Govern-
mental Committee (Kuala Lumpur: Government Printer, 1963) (“Lans-
downe Report”), Annex B, paras. 8-9 and 30. It had previously been
Pointed out that for vacant federal posts Borneanisation would be a
Priority, but it could not be guaranteed that a Malayan would not be
appointed to any particular vacancy. Vacant state posts were being filled by
1ocal promotion or by expatriates, employed on temporary terms (Sarawak
by the Week, 37/63, September 8-14, 1963, p. 6, quoting a statement in
the Council Negri.)

¥ Tregonning, Under Chartered Company Rule (North Borneo 1881—
1946), (Singapore: University of Malaya Press, 1958), ch. 6. On the
Postwar system sec North Borneo Annual Report, 1962 (Jesselton: Infor-
mation Office, 1960), p. 237.

8 Straits Times, March 15, 1963.

3 1bid., October 11, 1963.
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only half a dozen of them. In the Constitution of Sabah the Yang
di-Pertuan Negara must “ensure such degree of participation by
natives as he may deem reasonable in the public service of the
State . . ., and specific mention is made of scholarships and educa-
tional or training privileges in this connection. The Chief Minister,
however, pointed out in 1964 that the Constitution did not provide
for any special promotion preferences for natives. He quoted figures
showing that in the year or so after Malaysia out of eleven Sabahans
promoted to Division 1, five were natives, and of eighty-one pro-
moted to Division II, forty-three were patives.4! These numbers are
low compared with the proportion of natives in the population, but
high considering how far behind the natives have been until now,
educationally, in relation to the Chinese. Generally, the pattern has
been that the expatriates employed on administrative jobs have left
quickest. It has been possible to replace them largely by natives,
sometimes by temporary measures such as lowering the entry quali-
fication to Division 1 from an honors degree to a pass degree. As
the expatriates leave, the picture will probably come to resemble that
in Malaya: administrative posts will contain a relatively high pro-
portion of natives, while a relatively high percentage of Chinese will
be found in professional and technical posts. In the meantime, some
posts are being filled by expatriates on short-term contracts.

As in Sarawak, there has been some local fecling that, if the posts
vacated by expatriates were filled by men appointed from Malaya,
these officers would be hard to move and would block the promotion
of local men when they were ready to take over 2 In 1964 this led
10 a bitter debate in the press on the conduct of Malayan officials
serving in Sabah and also on the conduct of expatriates.*® The issue
of the appointment of the Sabah State Secretary was also closely
related to the development of the party system in Sabah.**

After Malaysia, when the federal government assumed some func-
tions previously undertaken by the state governments of Sarawak and
Sabah, some of the state government departments became federal;

40 Article 41.

41 Straits Times, September 24, 1964.

42 Dato Donald Stephens, Malayan Times, December 13, 1963.

48 B.g., Straits Times, April 7 and July 15, 1964. The expatriate issue
came up again after Singapore left Malaysia. In September, 1965, Tun
Razak warned senior expatriate officers not to involve themselves in Sabah’s
internal politics. (Ibid., September 15, 1965) Presumably his remarks
referred to the USNO-UPKO controversy over renegotiation of the terms
5% Sabah's remaining in Malaysia after Singapore's departure. The warning
was repeated by the USNO leader, Tun Datu Mustapha bin Datu Harun
(ibid., December 11, 1965).

44 See p. 105.
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the civil servants in these departments consequently became federal
too. Instead of coming under the state Public Services Commission,
they came under the federal Public Services Commission. It was
provided, however, that, in both states, the federal officers serving
in the territory would be dealt with by a branch of the Public Services
Commission, set up in the territory, which would include, ex officio,
the members of the state Public Services Commissions The eivil
servants who had become federal were also made subject to the
Federal Establishment Office,

A Federal Secretary for the Bormeo states was therefore ap-
pointed,* as well as subordinate officers, to take charge of establish-
ment matters in the territories. The Deputy Federal Secretary in
Sabah at this time, Yeap Kee Aik, found it difficult to keep out of
the expatriate controversy previously mentioned. One of the most
pressing problems will be to carry out successfully the proposed
scheme of exchanging officers, so that new federal officers from the
Borneo territories gain experience in Malaya, while a selected number
of high-level officers from Kuala Lumpur gain some first-hand knowl-
edge of conditions in Sarawak and Sabah.

W
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Local Government;

The Judiciary

Introduction: The District Officer

The details of local government in Malaya are complex, but the
broad outlines may be grasped if three points are borne in mind.
First, only a small portion of the whole area of Malaya (although
a high percentage of the population) is covered by local authorities,
that is, separately constituted bodies set up to deal with a number of
functions in a particular area; the part covered is mostly urban. Most
of the arca of Malaya is administered, not by officials who are
responsible to some local government authority, but by federal or
state government officials.! Second, the system of local government
was largely imposed from above, and did not arise as a spontaneous
expression of grass-roots feeling, It did not evolve directly from a
native system of government; it was superimposed on a native system
which had already been overlaid with alien features of administration
such as the District Officer, Even today inside local government there
is a curious and intricate mixture of elected and appointed persons.
Third, the pattern resembles local government in Britain, at least
outwardly. But there are significant  differences which reduce the
extent of autonomy of local authorities as compared with Britain.
Prominent among these is the small degree of financial autonomy
(even among those which are described as being “financially autono-
mous”) and the large part still played by officials, notably District
Officers, in the operation of local government.

1W. C. Taylor, Local Gavernment in Malaya (Alor Star: Kedah Gov-
ernment Printer, 1949), p. 63.
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The system of District Officers (seventy in number) introduced by
the British from India, still remains. In the pail the District Officers’
primary ibility was land They still have the
powers and duties of magistrates, although they seldom act in a
judicial capacity, Under them are Assistant District Officers, each in
charge of a subdistrict, who, as well as assisting District Officers gen-
erally, have each specific responsibility for supervising a land office.
The traditional Penghulu, or headman, in charge of one of the 1,100
or so mukims (districts) in the Federation of Malaya, has been
“bureaucratized” by being appointed as a state government official.?
Below him is the traditional unpaid headman of each village, the
Ketua Kampong. Before independence the District Officer was a key
figure, “To many a peasant the District Officer is the embodiment of
the government to whom he can and does make his appeal directly,"?
Nowadays, under a democratic system of government, it might seem
that he is becoming an anachronism. Nevertheless the District Officer
is still an important figure in rural areas. Since the drive for rural
development started, the District Officer has acquired a new role. Each
of the district rural development committees is headed by a District
Officer.* In 1960 the Assistant Minister for Rural Development stressed
the importance of this aspect of the District Officer’s work. If any
officer was found to lack initiative in implementing the development
plan, the government would have to transfer him from his district and
get a new man to take over.”

Local Government Authorities

Before 1945 the prevailing type of authority was the Town Board
(previously named Sanitary Board), although the Settlements of Pe-
nang and Malacca each contained a municipality and several Rural
Boards. The Town Boards were essentially organs of the state gov-

2 Stanley M. Middlebrook and A. W. Pinnick, How Malaya Is Governed
(London: Longmans Green, 1940), pp. 45-50; The Penghuli's Handbook
(Johore Bahru: Government Printer, 1951); William H. Newell, Treach-
erous River (Kuala Lumpur: University of Malaya Press, 1962), pp. 29-32.
In Ke]nnlun the equivalent of a Penghulu is @ Penggawa [Tjoa Soci Huck

to Modern and Social
Malaya (with x;mml re/mncz 10 the East Coast) (Kuala Lumpur: Lin
and Liu, 1963), p.

3 Taylor, p. 11. On the District Officer’s difficulfics in coordinating the
work of technical departments in his district as carly as the 1920, see
Rupert Emerson, Malaysia, A Study in Direct and Indirect Rule (New
York: Macmillan, 1937), pp. 158-159.

4 Peter Polomka, “Razak: Rural Drive — the Men in the Witness Box,”
Straits Times, November 14, 1963,

81bid,, May 4, 1960,
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ernment, created to deal with local affairs. The chairmen of the
authorities were appointed; in the Town Boards the District Officer
was normally chairman. Government officers, for instance engineers
or health officers, were also appointed ex officio. They often had a
dual capacity as members of the Board and as technical officers of
the Board. At the same time there was a degree of local representa-
tion through the nomination of some unofficial persons to the Boards.
After the Second World War two main lines of development were
followed simultaneously. One was the introduction of elected repre-
sentation and some decease in the number of appointed officials. The
other was the granting of a measure of financial autonomy. Much
of the complexity of the system arose from the fact that these two

have not pi ded at an equal pace for all local
authorities, but that either one of them has sometimes outstripped the
other. The ultimate aim was that all local authorities should become
relatively independent, with all members elected and with “financial
autonomy.”

The chief postwar enactment on local clections was the Local
Authorities Election Ordinance of 1950. It provided, among other
things, that municipalities should have an elected majority of mem-
bers. All members of the Council could be elected, and the president
of the Council could be elected from among the members. Town
Boards could also have a majority of clected members. When this
stage was reached the Board was to be renamed a “Town Council.”
Town Councils may have elected presidents.

“Financial autonomy” was provided for by the Town Board
(Amendment) Ordinance of 1954. By this ordinance Town Boards
or Town Councils may become separate statutory bodies and be per-
mitted to have a separate fund instead of having their revenue and
expenditure managed by the state, and figuring only as items in the
state budget. Any surplus in the fund at the end of a year may be
carried forward, and will not be claimed by the state government.

A confusing term, “Local Council,” was used for a new type of
local authority provided for by the Local Councils Ordinance of 1952,
1t was confusing because existing local authorities already were run
by “councils,” for example, as is obvious from the name, Town
Councils. However, although the name of the mew authorities was
not distinctive, the authorities themselves were. New Villages had
been set up over large areas of the country to resettle persons re-
moved from their existing homes during the Emergency.® It was
considered important that as many as possible of these villages should

6See pp. 32-33, above.
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be given a measure of local self-government. This was essentially a
political decision, taken as part of the fight against the Communist
insurrection. By 1965 about 60 per cent of them had fully elected
Councils with an elected chairman, and they also enjoyed “financial
autonomy.” Their functions relate mainly to public health and the
development of communications and water supply. They are depen-
dent on the District Officer and other government officials for advice
and assistance. Those New Villages which do not have elected coun-
cillors have informal committees, which exist to advise the District
Officer.

The intricacy of the system can be seen from the range of types
of local authorities now in existence:”

Cities® 1
Municipalities (including Kuala Lumpur) 3
Town Councils (financially autonomous) 25
Town Councils (not financially autonomous) 11
Town Boards (financially autonomous) 5
Town Boards (not financially autonomous) 32
Rural District Councils? (financially autonomous) 4
Rural District Councils? (not financially autonomous) 3
Local Councils!? 296
New Village Committees'® 181

Constitutionally every local authority (except that for Kuala Lum-
pur, the federal capital) is subordinate to a state government.!! Offi-
cials still sit on most local authorities: the District Officer is often
president or chairman of the Council or Board, and the District
Health Officer and the District Engineer are usually members. The
extent of their dependence on the states may be judged from the
fact that even those which are “financially autonomous” and have
separate budgets of their own must submit these budgets to the state
government for prior approval. Another reason for dependence is
the large extent to which all authorities, except the very largest (for
instance, the municipalities) must lean on the states for professional

7 Figures as of April 7, 1965 (obtained from the Commissioner of Local
Government, Kuala Lumpur).

$The legal powers are the same as those of municipalities, but the
status and prestige are higher.

9 These exist only in Penang and Malacca.

10 These exist only in New Villages.

11 The federal Constitution lists local government, outside the federal
capital, as a state function (Article 74 (2), Ninth Schedule, Second List).
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and technical advice, because of their financial weakness. In these
ways the subordinate legal stalus of local authorities is underlined
and confirmed.

Only the government of the federal capital, Kuala Lumpur, is not
subordinate to a state. Since 1961 its government has been in the
hands of a federal commissioner, appointed by the Yang di-Pertuan
Agong, who is directly responsible to the Minister of the Interior.
The commissioner is advised by an Advisory Board consisting of six
official members, mostly the civil service heads of various govern-
ment departments, and five unofficial members who are prominent
citizens of various communities in the capital. The government ex-
plained the change from an elective o a nonelective system in Kuala
Lumpur by saying that the importance of the national capital had so
increased that its further progress had become the concern of the
nation as a whole.

Local authorities derive their current revenue from a number of
sources. An important source is the general assessment rate, arrived
at by estimating the value of immovable property and then fixing a
percentage “rate” of that value. Property belonging to the federal
or state government is not actually assessed, but these governments
pay a roughly equivalent sum “in aid of rates.” Other revenue comes
from licenses, for instance for eating houses, places of entertainment,
and the licensing of non-motor vehicles. Apart from the municipali-
ties, most other local authorities are also subsidized, in effect, by
iving free or cheap services, for cxample the technical advice
given by the federal or state governments. Both the nonfinancially
autonomous local authorities and the Local Councils also receive
annual general grants from the states.

The possible range of functions of local authorities is very wide.
Some local Councils have only simple functions, usually in the field
of public health and communications. On the other hand, an author-
ity such as George Town, Penang, may have a great number of
activities. The City Council is responsible for the welfare of aver o
quarter of a million people. Tt is run by fifteen elected Councillors
Who chaose their own Mayor and Deputy Mayor. The council's
numerous functions are indicated by the names of its ten standing
committees: Health, Water and Veterinary; Town Planning and
Building: Transport, Vehicles and Fire Brigade; Public Works; Traf-
fic; Electricity Supply; Establishment and Disciplinary; General Pur-
poses; Finance: Assessment Appeals. In 1962 the council held 25
ordinary and 6 special meetings. The standing committees held 168
meetings, and there were also 36 meetings of special committees and
subcommittees. The annual revenue of the three “trading” depart-
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ments — Water, Electricity Supply, and Transport — totalled about
§15 million. The corresponding figure for the non-trading depart-
ments was about $10 million. The staff employed in the Electricity
Supply Department alone was over 700.'2

George Town is not typical, either in the wide scope of its activities
or in the freedom of its elected members from domination by officials.
In these respects it approximates roughly to the English model. But
perhaps, in time, the larger local authorities may come to resemble it.

State-Local Government Relations —
Coordination of Local Government

Party solidarity is a good basis for satisfactory state-local govern-
ment relations, just as it is a good basis for satisfactory federal-state
relations. Friction is likely to occur when an important local author-
ity is governed by a majority party which is different from the party
controlling the state government. It is perhaps significant that in
recent instances of a major breakdown of local government, the parties
in control of the local authority were different from the parties which
controlled the state. In July, 1965, the Seremban Town Council (con-
trolled by a UDP, Labour-Independent and Socialist Front coalition}
was by the (All: ) state government, pend-
ing an enquiry into charges of maladministration against the Coun-
cil.’ During the suspension the state government took over the
Council's functions. Other examples of friction (not necessarily in
connection with maladministration) have been between George Town
(Socialist Front) and Penang (Alliance); Ipoh (PPP) and Perak
(Alliance); Malacca (Socialist Front) and the State of Malacea (Al-
liance); Kota Bharu (Alliance) and Kelantan (PMIP). The imme-
diate points of dispute have varied: the appointment of a municipal
secretary (Malacea); the conditions for state loans for municipal
housing (George Town and Ipoh); municipal reluctance to provide
flags and illuminations to celebrate the end of the Emergency or the
founding of Malaysia (George Town); state insistence that an amuse-
ment park should be closed down (Kota Bharu). An especially
interesting case oceurs when the federal government is drawn into a
dispute between a local authority and a state government, In Treng-

12 Data from the Annual Report of the George Town City Council. See
footnote 13, below.

33 Straits Times, July 24 and December 15, 1965, In March, 1966, the
Penang state government ordered an enquiry on the George Town City
Council's management of affairs (ibid., March 18, 1966), which began in
July, 1966, when the state government took over the Cou functions.

¢ Malacca Town Council also had its powers taken over, by the Malacca
state government, in 1966.
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ganu in 1960 an Alliance-dominated local government Council
(Kemaman) was able to obtain financial help from the federal (Alli-
ance) government, instead of obtaining it through the normal channels
of the PMIP-controlled stat® government. The state government had
cut down two road schemes put forward by the Council. The Council
appealed direct 10 the federal government informally, obtained
$67,000, and completed work on the roads well in advance of many
of the corresponding projects of the PMIP-controlled Councils in
Trengganu.

The pattern of Jocal government is so extremely varied and is
changing so rapidly that there is clearly need for some coordination.
To some extent this is provided by the office of the Commissioner of
Local Government and Housing. The Commissioner has an office in
the Ministry of the Interior, and, under the direction of the Minister,
is responsible for framing and implementing Jocal government devel-
opment policy. He maintains contact with state governments and
local authorities, partly by means of visits. Generally he is available
for advice and tries to realize one part of the aim suggested by John
Stuart Mill in Representative Government: “Power may be localised
but knowledge, to be most useful, must be centralised. . . B '

The original Constitution provided that the federal government
could give advice and technical assistance to the government of any
state, 10 and this could have been used to secure some coordination
of local government. But no provision was made for setting up any
formal body in which co.nsullalion could take place. In 1960 an
Amendment'? to the Constitution provided for a National Council for
Local Government. Its purpose was to formulate a national policy
for the promotion, development and control of local government and
for the administration of any relevant laws. In particular, any pro
jected legislation on local government can be examined with a view
to securing uniformity- Both federal and state'® governments are
bound to implement 2nY policy decided on in the Council.

An instance of the Council’s work was that it drafted, and ap-
proved for submission to Parliament, a bill for a *Local Government
Service” for empl in all iall local it
Many of the officers who work for these authorities are seconded
from other posts, which makes it desirable to have some uniformity in
conditions of service. Drafting the bill was made difficult by the great

14 1bid., December and 6, 1960; Malay Mail, December 23, 1961.

15 Unifarianism, Liberty _and  Representative Government (London:
Everyman's Library Ed, 1910, P 357. ;

16 Article 94 (1).

17 Article 95A. See also . 78, above.

18 But not the Borneo stafes.
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differences in the financial resources of the authorities and by the
problems of transferring officers from one service to another without
loss of pension. There are many other fields where uniformity is
desirable. In England, through long experience, the respective roles
of elected members and appointed officials have become quite clearly
defined, But in Malaya this is not so. In some Town Councils, for
instance, there is an elected president, who corresponds roughly to an
English mayor, and an official, often legally qualified, called the
“secretary,” who resembles the English town clerk. But in Malaya
the division of duties between these two persons differs radically from
one local authority to another. In some, for example, the president
himself will make decisions on the issue of licenses to particular per-
sons. In other authorities he will not. Uniformity in fields like this
might be hastened through the work of the National Council for
Local Government.

Opinions on the work of the Council probably depend on the view
which is taken of federal-siate relations generally. The Council could
be regarded as one more example of the federal government’s domina-
tion over the states. Alternatively, it could be held that, since the
Consti assigns a prep of power to the federal govern-
ment, it is only logical that this power should extend to the securing
of some uniformity in local government, Incidentally, the process by
which the Council would enforce a decision on a recalcitrant state, or
states, remains to be seen. So far there is no known example of a
state which has been outvoted in the Council and then compelled to
implement the policy it had opposed.

Another, informal, body exists which attempts to standardize the
practices of the city and the municipalities and to allow them
to exchange views on matters of common interest, the Consultative
Committee of Municipal Corporations. It has been suggested that
the membership of this body should be expanded, and that an Asso-
ciation of Local Authorities should be set up. It has been argued
that the case for such an association has recently been strengthened
by the amalgamauan of civil service unions, which calls for some

of h on the empl " side.

Local Elections

How has the i ion of ic elections been
in local government? The most recent system of local elections in the
Federation came into operation in 1951, although in the Straits Settle-
ments of Penang and Malacca there had heen elections on a limited
franchise in the second half of the nineteenth century and at the
beginning of the twentieth. Two important administrative changes
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were made by the Local Government Elections Act of 1960, which
provided that the organization and supervision of all local elections
should be transferred from the state authorities to the “independent”
clection commission. It was also laid down that all members of a
local authority would retire at the same time, every three years.
Previously one-third of the members had retired every year. This
system had ensured continuous sensitivity to public opinion, but it
was ini ively i i an i produced oo fre-
quent changes in control in these councils where the parties were
evenly balanced.

Politically it has become plain that national party politics largely
dominate local elections. It is units of the national parties that organ-
ize for local elections. Election issues are partly national and partly
local. 1t would seem that the acute shortage of water and the cholera
epidemic (both lacal factors) were partly responsible for the Alliance
Party’s loss of contral over the Malacca Town Council in 1963. Con-
versely, the Tengku claimed that the 1963 local election results, in
which the Alliance won about 70 per cent of the seats, were evidence
that the electors favored the Alliance’s policy on the formation of
Malaysia.

Local elections perform some useful functions for the parties. They
keep the party machinery in use and prevent it from getting Tusty
between national (and state) elections. They also provide pointers
to the parties’ prospects at the next pational and state elections and
so help them to shape their strategies for these clections. Local elec-
jons also provide an opportunity for rewarding party members by
nominating them as candidates.

There has not been much grass-roots enthusiasm for local elections.
On several occasions mations have been passed at UMNO party meet-
ings to abolish them. When a bill to provide that Kuala Lumpur
<hould no longer be governed by an elected Council but by a Federal
Commissioner was being discussed in Parliament in 1960 protests
came from Socialist Front leaders (whose party was strong in Kuala
Lumpur) but not conspicuously from the grass roots.)® In 1965 and
1966 it was announced that, in view of the emergency which had
been T imed because of ian C ion, the local clec-
tions due to be held these years would be suspended.*® Later in 1965
it was announced that a Royal Commission on local government was
being appointed to consider, among other things, whether or not elec-
tive local authorities should continue to exist. The enquiry was at-
tacked by D. R. Seenivasagam of the PPP and by representatives of
19 Straits Times, September 13 and 14, 1960.

Ibid., March 2, 1965.




LOCAL GOVERNMENT 173

other ition parties. Mr. i said that the UMNO and
the MCA, which had failed to capture several most important
Councils, such as Penang, Ipoh, and Seremban, by democratic elec-
tions, were now trying to gain control by “dictatorial methods by
doing away with clections.””! Whatever the reason for setting up the
Royal Commission, it is certainly true that non-Malay communal
parties have controlled many of these important authorities, and
that there have been many instances of friction between them and
Alliance-controlled state governments,

One reason for the general lack of enthusiasm for local govern-
ment authorities has been disinclination to pay the local rates levied
by the authorities. In many arcas rates are notoriously hard to col-
lect, and it is not politically attractive for local authorities to become
really tough with those who do not pay them promptly. In 1965 it
was that the i on ion in Malaya
would make it necessary to impose a new rate for education in 1966.°
In areas covered by local authorities the rate is to be collected by the
authorities; in other areas it is to be imposed directly on landowners
and collected by state governments. Once again, unless procedures
are improved, the collection of this rate will present a problem.

Local Government in Sarawak and Sabah

Local bodies in Sarawak date from 1921, when the Kuching Sani-
tary Board was set up. But although there were some further develop-
ments before the war, it was not until after the war that significant
changes took place. The greatest advances were made in Kuching,
where by 1953 there was a Kuching Municipal Council with a
measure of autonomy and responsibility for the conduct of municipal
affairs. But the unoflicial membership of the Council was mainly on
a | basis, Councillors being inated by the various com-
munity associations. By a 1957 ordinance, however, the Council
acquired more powers and became fully elected on an adult franchise.
Outside Kuching the emphasis was at first on setting up local bodies
consisting entirely of natives. But the first racially mixed local author-
ity was tried at Limbang in 1948. Gradually it became the govern-
ment’s aim to increase the number of racially mixed authoritics as a
conscious instrument of policy. By 1957 nearly all Sarawak was cov-
ered by local government bodies, and in 1959 elections were for
District Councils throughout Sarawak on an adult franchise. There

21 Sunday Times, August 1, 1965,

22 Straits Times, September 15, 1965. The necessary legislation, enacted
in March, 1966, vested the authority to impose the education rate in the
central government (ihid, March 26, 1966).
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is now a Municipal Council in Kuching, and twenty-three District
Councils, including two for urban districts, Miri and Sibu.

Compared with Malaya, there are two big differences in the system
of local government. Every part of Sarawak is inside the area of an
elected local authority, while some areas in Malaya are outside any
Jocal authority. Also, until there are direct clections to the Sarawak
legislature, the Council Negri, and for the Sarawak representatives
in the federal Parliament, the District Councils and the Municipal
Council will continue to form the lowest tier of a system of indirect
clections, which, via the Divisional Advisory Councils, provides mem-
bers for these bodies. Otherwise, local government has gone through
some of the same stages and faced some of the same problems as in
Malaya. Among the main functions are the provision of primary
education and maternity and child health. The Councils rely partly
on rates for the collection of revenue, but also reccive income and
capital assistance from the state government, State government con-
trol has been confined to major policy principles, and the approval
of annual revenue and expenditure estimates, by-laws and senior
staff appointments.?

Many of the weaknesses found in local government elsewhere exist
in Sarawak. In the Kuching Rural District Council, the “attendance
rate at meetings continued to be reasonable to good. There was at
times a tendency to discuss at full meetings what should have been
or had been discussed at committee meetings, and unfortunately some
of the Councillors seemed to have an eye more on publicity or slogans
than on I a ive, if i P policy
for the future, The Council once again desired to raise its capital and
recurrent expenditure rate in its estimates for 1963, and once again
refused to increase its rates, but reckoned on using up the savings

made by previous councils to finance its projects. . . . The Council
has got very behind hand in collecting its rates and its arrears to an
embarrassing amount. The criticism in my last report . . . that Coun-

cillors of all races are very bad at touring their wards and at making
efforts to establish contact with people of races other than their own,
is still unfortunately fully valid."* Against this, however, should be
set the conviction of one Resident, in the Fourth Division, who in
1949, when the idea of local government was first being introduced,
doubted whether the people would take any real interest. But in

25 Sarawak Annual Report, 1962 (Kuching: Government Printing Office
1963), p. 327

24 “Excerpts from the Annual Reports of the Administrative Officers for
the Year 1962,” Sarawak Gazerte, May 31, 1963, p. 110.
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1962, seeing the progress that had been made, he admitted that he
had been unduly pessimistic.#

In North Borneo effective local government authorities were set up
even later than in Sarawak., In 1952 a District Council in Kota
Belud?? was formed under the presidency of the District Officer.
Further District Councils were established in Sipitang and Papar.
Also, from 1954 onward, a number of “district teams” were formed,
consisting of local representatives of government departments and
prominent unofficials, under the District Officer, some of which
evolved into District Councils, which were given wider functions and
more finance by the Local Government Ordinance of 1961, Town
Boards were established in 1954 and 1955 in the four urban centers
of Jesselton, Sandakan, Tawau, and Labuan. The first elections,
which were on an adult franchise, were held in the four Town
Boards and some of the District Councils in December, 1962; elec-
tions in the others, covering nearly all the rest of Sabah, were held
in 1963 and 1964. As in Sarawak, for the present these elections to
the lowest tier of government in Sabah indirectly choose representa-
tives for the higher tiers. Not all the members of the local authorities
in Sabah are elected (although only the elected ones take part in the
elections for the higher tiers): some are still nominated, but it is
expected that these will disappear by the time the next elections for
District Councils take place.*”

The Judiciary

The present system of courts followed the spread of British influ-
ence in Malaya; it extended from Penang to Malacca and Singapore,
to the Federated States, then to the Unfederated States. The 1957
Constitution continued the judicial system already in existence by
providing that there should be a Supreme Court and such inferior
courts as might be determined by federal law. There were two divi-
sions of the Supreme Court — the High Court, constituted by a single
judge, and the Court of Appeal, constituted by three or more judges.
Additionally, there could be appeal, beyond the Supreme Court, to
the Judicial Committee of the Privy Council in London, which con-

25 Straits Times, October 24, 1962,

2 K, G. Tregonning, North Borneo (London: HM.S0., 1960), pp. 58—
62; and, on local government in Papar, sce pp. 10 9. On the prewar
experiments, see M. H. Baker, North Borneo, Ihe First Ten Years (Singa-
pore: Malaya Publishing House, 1962), pp. 49~

27 Sabah Times, March 26, 1964, quoting the Mmlsler of Local Govern-
ment,
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sists of members of the Queen’s Privy Council who have held high
judicial office in the British Commonwealth. “Inferior courts,” estab-
lished by federal law, include Sessions Courts, Magistrates' Courts,
and Penghulus*® Courts which exercise a limited and local jurisdic-
tion. There are also Muslim religious courts, which enforce reli-
gious observance and regulate the domestic, and in particular the
matrimonial, life of Muslims. These are established by the state
legislatures, and form a separate system of courts. There is no state
judicial system with general functions.

On the creation of Malaysia it was necessary to integrate the
machinery with that in existence in Singapore and the Borneo terri-
tories, not too difficult a task in view of the fact that these areas
also had a British-type judicial system. The new Federal Court of
Mualaysia has six judges, including the Lord President. It is the high-
est judicial authority in Malaysia, and has jurisdiction to interpret
the Constitution and decide disputes between states and between any
state and the federal government. It is also the Court of Appeal for
the whole of Malaysia. Under it are three High Courts, in Malaya,
Borneo, and Singapore respectively. These courts have original juris-
diction in their areas; appeal from each of them lies in the Federal
Court. The only permanent member of the new Federal Court will
be the Lord President, who is its chairman. The other members will
include the Chief Justices of the High Courts and two other judges.2®

In interpreting the Constitution it is the function of the judges to
protect the citizen against possible abuses of power by agents of the
government and to act as arbiters in disputes between state govern-
ments or between federal and state governments It is therefore
vital that the independence of the judges should be preserved. The
Constitution therefore provides that judges shall hold office until the
age of sixty-five and that their remuneration shall be charged upon
the "Consolidated Fund,” a method of protecting them from motions
in Parliament aimed at reducing their salaries. A judge can be re-

28 See p. 165, above.

21 Constitution, Article 122. A 1966 constitutional amendment provided

that, with a minor qualification, a judge of the High Court appointed ta the
Federal Court would cease to be a member of the High Court. On the sepa-
ration of Singapore from Malaysia in 1965 it was announced that, until
the Singapore Legislative Assembly provided otherwise, the arrangements
described in the text would continue.
"On the action brought by the government of the state of Kelantan
against the federal government to seek a declaration that the Malaysia
Act was null and void or not binding, on Kelantan, see H, E. Groves,
The C. ion of Malaysia (Sii Malaysia Publicatil 1964),
p. 132,
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noved from office on the ground of mishehavior or inability to dis-
ge his judicial functions properly. But the procedure for removal
mnde cumbersome in order to safeguard judicial independence.
e Yang di-Pertuan Agong, acting on the recommendation of the
ne Minister, or of the Lord President after consulting the Prime
pister, must set up a tribunal, consisting of not less than five
udges or judges. On the i of the tribunal the
yang di-Pertuan Agong may then remove the judge from office.!
e previously existing provision on the appointment of judges was
olished in 196032 By the 1957 Constitution judges could be ap-
inted only on the recommendation of the Judicial and Legal Service
mmission. But since 1960 the Yang di-Pertuan Agong must act
the advice of the Prime Minister, after consulting the Conference
of Rulers. In the case of judges other than the Lord President of the
deral Court, the Lord President (and for some appointments also
in other judges) must be consulted. One commentator has writ-
that “the risk of political influence over judicial action has, since
60, arisen on the horizon, a cloud no bigger than a lmg.ml s hand:
o such influence has, happily, been apparent so far. .. .

The Prime Minister has vi ly i fears exp
Parliament of political interference with lhl. judiciary. “I do not think
2 Prime Minister in his right senses would interfere. Once that

ppens there will be no more law and order and there will be no

wore respect for the law.”™ An apparent example of the absence of
ective political interference occurred in 1964, when an Alliance
Minister lost a libel case in which one of the defendants was an
‘opposition member of Parliament.%

31 Constitution, Article 125, (3)-(5).
32 By the Consmuuon [Amtndmenl) Act, \vhlch abolished the Judu.nl
and Legal Service C The C was later

‘but without the function of ing on judicial
%R, H. Hickling, “The First ch Yem of the hduauou of Malaya
Constitution,” Malaya Law Review, IV, No. 2 (1962), |

¥ Dewan Ra'ayat Debates, V, No, 12 August 19, ms: cult 1297-1298.
also Sunday Times, December 26, 1964. For allegations, and denials
ﬂm the appointment of the Chief Justice of Singapore was “political” see
Straits Times Junc 13 and 14, 1963.
3 Sunday Times, December 6, 1964.
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Foreign Policy and Defense

Foreign Policy

n

Although Malaya gained her independence in 1957 and was there-
fore then able to formulate her own foreign policy, her freedom of
was in fact limited by a number of considerations. Because
independence was gained at a time when the fight against the Com-
i munist terrorists was still continuing, her foreign policy has been
resolutely anti-Communist. To that extent it has been “pro-Western."
|According to the Tengku, “where there has been a conflict between
the two ideologies — Western and Eastern ideologies — then I have
Imade myself quite clear before that we side with the Western ideol-
ogy, or the Western understanding of democracy.” The Tengku con-
trasted Western democracy, which included belief in freedom of
thought and freedom of speech, with “Eastern democracy,” where
they think for you and talk for you," and “guided democracy,”
iwhere “you don't know which way you are going to be guided.™
The existing pro-Western orientation, however, is only part of the
basis of Malaya's foreign policy. Policy has also been influenced by
Imembership of the British Commonwealth, by a growing identification
with the “Afro-Asian group," by the desire to create a grouping of
tates in Southeast Asia, and by external “cthnic” pulls, mostly from
[China and from ia. Some ition parties, icularly the
Socialist Front, have denounced the alignment with the West and the
fontinued presence of British troops and hases; seeing this policy as
inevitably involving Malaya in a conflict between the two big power
lblocs, they would prefer a policy of neutrality by which Malaya would
lbe a member of an Afro-Asian “third force.”*

1 Straits Times, December 15, 1962.
*1bid., October 11, 1962, and Sunday Times, June 30, 1963,
179
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Malayan activities in the United Nations reflect some of the cross-
pressures mentioned earlier. Some of the targets she chose to attack
there were obvious ones for an “Afro-Asian” country: Portuguese
colonies in Africa, the South African Government’s brutality and
apartheid policy, French policy in Algeria. The Tengku was one of
the toughest opponents of apartheid at the Commonwealth Prime
Minister’s Conference of 1960, which ended with South Africa’s leav-
ing the Commonwealth. But other objects of denunciation by Malaya
were not “colonial,” at least, not in the old sense of the word. Among §
them were Russian repression in Hungary and the Chinese attack on
Tibet. As the Malayan representative said, when attacking Com-
munism in the U.N. General Assembly, “while considerable progress
has been achieved in the struggle against the old traditional form
of European colonialism, in Asia and Africa, we have become in-
creasingly aware of a new and more devilish and sinister form of
"

colonialism.

Malaya also showed its loyalty to the United Nations by providing
over a thousand troops for the U.N. force in the Congo, from 1960
to 1963,

In spite of its anti-Communist stand, Malaya has not become a
member of the Asia Treaty O izatis From the military
point of view, membership would presumably not confer any appre-
ciable benefits over and above the existing defense arrangements with‘
the British. Even if adequate British military help were not forth-
coming, because of British weakness or i i else-
where, presumably United States help might be available if there were
a real threat of a Communist Chinese invasion through Thailand.
Another consideration is the unpopularity of SEATO, not only with,
the Communist Chinese but also with India and Indonesia. Indeed,
unpopularity with the last two countries was explicitly given as
reason for Malaya's not having joined SEATO by the Tengku, when'
interviewed in Canberra in 19544 Even Indonesia’s policy of Con-
frontation did mot result in any overt change in Malaya's (or Malay-
sia's) policy on SEATO.

The regional group which interested the Malayan government most]
was an association of Southeast Asian states. As early as 1959 the

3 Ibid., October 13, 1959.

4 Free Press, November 10, 1959. But in voting on East-West “cold war"
issues in the United Nations, 1957-1962, Malaya’s voting closely parallele
that of SEATO members (R. O. Tilman, "Malaysian Foreign Policy: th
Dilemmas of a Committed Neutral,” paper presented at the Asia Sociel
and Association for Asian Studies Conference on the Foreign Policies 0
the Southeast Asian States, May, 1965, pp. 41-43).
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Tengku was saying in public that one day the defense and other pacts
with the British might end, and that it was therefore essential for
Malaya 10 be a participant in a Southeast Asian Friendship and
Economic Treaty This proposal aroused some suspicions, on the
ground that Britain and the United States were behind it and that it
- was merely an imperfectly disguised extension of SEATOS The
Tengku was also aware that some other countries in the area might
be “touchy” because newly independent Malaya was leading the way
in such a venture” Indonesia, certainly, was not attracted by the
proposal. However, by 1960, Malaya, the Philippines, and Thailand
“had agreed to set up an association which would be non-political and
~ which would not be identified with any ideological bloc. The associa-
ion took the name “The Association of Southeast Asia” (ASA), and
the first meeting of ASA Foreign Ministers was held in Bangkok in
July and August, 19615 Arrangements were made for future meet-
ings, and for the setting up of national secretariats. Officials from
three countries also started work on tourism, the formation of an
airline, an ASA shipping line and other transport schemes, inter-
tional trade, cultural exchanges, and rescarch. Another meeting of
reign Ministers was held in Manila in April, 1963. The severance
diplomatic relations between Malaysia and the Philippines later in
3 put an end, temporarily, to further work on these projects, but
meetings began again in 1966. A long list of ASA projects was
-announced in August, 1966.
The end of the Emergency in 1960 resulted in a new policy on the
dmission of Communist China to the United Nations. Malaya’s
iginal view had been that Communist China should not be admitted
‘the U.N., while Malaya was still fighting internally against the
munists.? But in 1960 the Tengku said that Malaya would sup-
Communist China’s admission to the U.N. Apart from the fact
it the Emergency had ended, the Tengku had been persuaded that
general disarmament program could be cffective without the par-
pation of the mainland Chinese.! But, at the same time, Malaya
d have no diplomatic relations with Peking. “We have to build
own nation. We have plenty of Chinese™; the implication was
ition of either C ist China or Nationalist China

Free Press, November 10 and 17, 1959; Straits Times, November 18,

unday Times, May 28, 1961; Straits Times, January 12, 1962,

I Malay Mail, June 16, 1960,

A, Report of the First Meeting of Foreign Ministers (Kuala Lumpur:
ent Press, 1961).

Fee Press, January 20, 1960,

¥ Straits Times, December 7, 1960,
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would hamper the effort of building a Malayan pation.!t In 1961
Malaya stated in the United Nations General Assembly that she would
support the admission of mainland China to the United Nations “in
principle,” but only if Formosa (Taiwan) were allowed to maintain
its own separate political identity.”¥ Malaya consequently voted
against admission in 1961, but abstained on a similar motion in 1962
on the ground that it was ambiguous. From 1963 onward she has
voted against, her attitude having hardened in 1963, largely as a
result of Chinese “unprovoked armed aggression” on India.’® Speak-
ing in New Delhi, the Tengku had previously given three reasons for
supporting India, There was emotional support for India, because
of her peaceful emergence from British rule, faith in democracy, and
ip in the C h. There was sy hetic identifi
tion, because, in the Emergency, Malaya had had a taste of what
India was then suffering. From a realistic viewpoint, if China were
successful against India, she might then attack Malaya. Malaya
pledged all-out support to India in case of open war,™ and a “Save
Democracy Fund” was opened, sponsored by a committee with the
Tengku as chairman. According to the government, the fund was
indeed intended to preserve democracy, and it was believed to be
obvious that the money raised would go to help the Indian refugees.'®
The opposition, however, alleged that the money might be spent on
arms. More important was the objection that the fund was being
used by politicians to divide the people of Malaya.!® No doubt the
fund was not intended for that purpose, but it could have had some
such effect. One of the few subjects on which the Nationalist and
Communist Chinese were agreed was that the Chinese claim to some
of the border territory occupied by India was justified. Significantly,
in the published list of subscribers to the fund there was a high
incidence of Indian names and a correspondingly low proportion of
Chinese names."”

11 7hid,, June 16, 1960. A Nationalist Chinese consulate, for trade pur-
poses only, was set up in Kuala, Lumpur, unaccompanied by recognition,
in November, 1964.

12 United Nations General Assembly 16th Session, Official Records, 1077
Plenary Meeting, December 13, 1961, p. 1019.

13 Ibid., 18th Session, 1243 Plenary Mecting, October 16, 1963, p. 16.

14 Jpid., October 29 and November 2, 1962.

15 1bid., December 5, 1962.

18 jhid,, December 4, 1962; Sunday Times, December 2, 1962,

17 In October, 1965, Pakistan broke off diplomatic relations with Malay-
sia. Ostensibly, the reason for the break was that the Malaysian permanent
delegate to the United Nations had made anti-Pakistani remarks in the
debates on the India-Pakistan conflict, But a deeper reason was the closé
relations between India and Malaysia, on the one hand, and “a sinister




FOREIGN POLICY AND DEFENSE 183

The timing of Malaya’s independence may have had something to
do with the intensity with which she has expressed support for South
Viet Nam and has openly stated the view that “the Communists” were.
the aggressors. Believing that both Malaya and South Viet Nam
were the subject of attacks by Chinese Communist-inspired guerrillas,
she identified South Viet Nam's troubles with her own. The Tengku's
first official foreign visit after independence was to South Viet Nam.
Support for South Viet Nam, even though it invited charges of being
favorable to colonialism, persisted after the end of the Emergency in
Malaya, the fall of Diem and increasing United States involvement
in the war. Malaya showed similar sympathy for South Korea.

When independence was won, Malaya had to evolve not only a
foreign policy but also the machinery with which to implement it.
‘The Tengku had placed himself at the head of the External Affairs
Ministry as early as 1957, with an interruption of one-and-a-half
(years from 1959 to 1960. An entirely new department of government
had to be created, and one that, by its nature, had to be completely
Malayanised.’® The officials to staff it had to be trained at the same
time as new diplomatic missions were being opened up. There was
a total of twenty missions early in 1966,

Many of the heads of missions are “amateurs” rather than profes-
sional diplomats. Several have been related to high political figures in
Malaya and/or to Malay Rulers.!® This has raised the question of
possible nepotism, although perhaps the explanation is to be found
father in the small size of the political élite in a developing country
ind the fact that there are not enough men to fill the jobs available
without using members of the political dlite, or “quasi-élite,” who
often happen to be related to each other. However, some few ap-
pointments are perhaps best explained as rewards to individuals to
Whom political obligations exist, rather than as “merit” appointments.

On attaining independence Malaya might constitutionally have
insisted on being responsible for her own defense, without any aid

\ tern of collusion” between Pakistan, China, and Indonesia, on the other
“Statement by the Government of Malaysia on the severance of relations,
Tth October," Press Release (New York, Permanent Mission of Malaysia
10 the United Nations, October 12, 1965)]. With the end of Confrontation,
‘E':‘ugust, 1966, it became likely that relations would soon be restored
) reen Malaysia and Pakistan.
8 Radio falk by the Tengku, quoted in Government Press Release, Octo-
Ber 6, 1961, In 1966 the title of the department was changed from ~External
Affairs” to “Foreign Affairs.” In the same year the separate “foreign service”
‘Was merged with the MCS.
0 “Malaya's Forcign Relations," Far Eastern Economic Review, XLI,
ber 12, 1963, p. 686.




184 FOREIGN POLICY AND DEFENSE

from Britain. But in fact it was unthinkable that this should occur
because in 1957 British (and Australian and New Zealand) troops
were still engaged in fighting the Communist rebels in Malaya. So a
defen: was Juded, providing for such British assis-
tance “as the Government of the Federation of Malaya may require
for the external defence of its territory,"® in exchange for which
the Federation allowed Britain to maintain troops and use bases and
facilities in its territory2! No time limit was specified for the agree-
ment, but it was recognized that each party would retain the right to
suggest its review. Even when the Emergency ended in 1960, there
was no move to end or alter the agreement. The British government
wanted to supplement the troops it could keep in politically volatile
Singapore, so that it would be equipped to deal with limited wars in
the area, Malaya was aware that, if British troops left, she would
have to spend more on defense and therefore less on other things,
especially rural development.**

Malaysia

However, the creation of Malaysia made it necessary to revise the
agreement, because in its original form it did not apply to Singapore,
Sabah, or Sarawak.*® But the ion of the to Sii
raised a problem. Malaysia, like Malaya, would not be a member
of SEATO. The 1957 agreement had provided for cooperation be-
tween the two governments in the event of armed attack, or the threat
of armed attack, on Malaya or on any British territories or protec-
torates in the Far East** But the British (and other Commonwealth)
troops in Malaya could not be sent directly on a SEATO mission, for
instance to Thailand,2> without the prior agreement of the government
of Malaya. The British had retained control over Singapore's defense,
and claimed that, under the new agreement, British troops in Singa-
pore could continue to be deployed elsewhere without restriction; the
agreement stated that they could be used for “the preservation of
peace in South-East Asia,"*® which, presumably, could include SEATO
missions. This interpretation was denied by the Tengku, who main-

20 Proposed Agreement on External Defence and Mutual A
(London: H.M.S.0., 1957, reprinted 1959) (Cmnd. 263), Article

21 [bid., Articles IH and IV.

22 The Tengku and Tun Razak, as quoted in Straits Times, December 1y

59,

959,

2 | ondon Times, November 25, 1961.

24 Proposed Agreement, Atticles V1 and VIL

25 Tengku Abdul Rahman, Sunday Mail, Muy 20, 1962

26 London Times, November 23 and 25, 1961; Article VI of the Mal
sia Ag 4 T. H. Silcock, "D of a Malayan Foreign Polic
Australian Outlook, 17, No. 3 (1963), 51.
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- tained that Britain would now no longer be entitled to use the Singa-
pore base as she pleased, but would have to obtain the consent of the
Malaysian government. In fact no difficulties arose during the time
when Singapore was part of Malaysia. But when Si . became
independent in August, 1965, she indicated that, although the British
base could remain, she would insist on some restrictions being placed
on its use.?” i

Indonesian Hostility

When the defense agreement was being negotiated there were no
~ signs that Britain would have a substantially greater defense com-
mitment in the area than before. Previously she had been directly
responsible for defending the Borneo territories; now she was to be
indirectly responsible, via the agreement with Malaysia. In fact, how-
ever, defense soon became a crucial issue, because of the hostility of
Indonesia, At first this hostility was not evident, except on the part
of the ian C ist Party. On N ber 13, 1961, Dr.
Subandrio, the Indonesian Foreign Minister, wrote, “As an example
of our honesty and lack of expansionist intent, one-fourth of the
island of Kalimantan [Borneo] consisting of the three Crown Colonies
[sic] of Great Britain is now becoming the target of the Malayan
Government for a merger. OF course, the people there are ethnologi-
cally and geographically very close to the others living in the Indo-~
mesian territory. Still, we do not show any objection toward this
Malayan policy of merger. On the contrary, we wish the Malayan
Government well if it can succeed with this plan.”® This assurance
Was repeated by Dr. Subandrio one week later, when speaking to the
General Assembly of the United Nations, with the proviso that such
a merger should be “bused upon the will for freedom of the peoples
concerned.”" Not until the “Azahari revolt” of 1962 did Indonesian
Government opposition to Malaysia come clearly into the open.
A. M. Azahari,? leader of the Brunei Party Rakyat, opposed Malay-
sia and put forward plans for the creation of an independent state
under the Sultan of Brunei, consisting of Brunei, North Borneo, and
Sarawak. This would have restored the boundaries of Brunei roughly
o what they had been over a hundred years earlier, before Sarawak
27 See p. 223, below,
28 Malaya-Indonesia Relations (Kuala Lumpur: Government Press, 1963)
P. 11, quoting a letter to the New York Times.
28 1bid., p. 12.

- % Gordon Means, “Malaysia— A New Federation in Southeast Asia,”
Pacific Affairs, XXXVI, No. 2 (1963), 150 ff.; Straits Times, December 14,
1962; “The Azahari Rebellion"; Sunday Mail, December 16, 1962; Straits
Times, January 18 and 19, 1962 (interviews by Alex. Josey with Nicasio
Osmefia and A. M. Azahari).
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and North Borneo had come into existence. But the Sultan did not
favor this proposal, and the members of the Brunei legislature ap-
pointed by him exceeded the elected members, who all supported
Azahari. Azahari then resorted to extraconstitutional methods, namely
a revolt, although he himself was not present to lead it. When fight-
ing broke out in December, 1962, in Brunei and adjacent territory,
he was in Manila, and afterwards in Indonesia. The revolt caught the
British by surprise. They had ignored intelligence reports of impend-
ing trouble on the tenuous ground that previous intelligence reports
of an uprising had proved to be unfounded.?! But, although the re-
volt achieved some initial success, its direction was incompetent, and
it failed in its most essential objective, the capture of the Sultan. If
he had been taken prisoner, the rebels could have issued proclama-
tions in his name which could not have been authoritatively con-
tradicted. As it was, British troops were flown in, and the revolt was
quickly suppressed.

The importance of Azahari's rebellion lay not so much in its effects
inside Brunei, or in the other Borneo territories, as in its triggering
open Indonesian hostility. Various Indonesian leaders quickly de-
clared their support for Azahari, from President Sukarno down. The
timing of this declaration of opposition could be variously inter-
preted. The Indonesians may have thought that, since opponents of
Malaysia had proved themselves strong enough to stage a revolt, they
deserved to be encouraged. Alternatively, they may have calculated
that the rebels were being rather easily defeated and that the prospects
of Malaysia’s being formed according to plan were so favorable that
they had to be disrupted. Whatever the reasons, it is not hard to see
the underlying grounds for Indonesian enmity. Indonesian leaders
regarded Malaya, and Malaysia, as neo-colonialist and neo-imperialist.
In the light of their own history as a colony, they found it difficult to
believe that the Malayan government freely chose to have a defense
agreement permitting British troops to remain on Malayan soil. They
also alleged that British troops in Malaysia, especially in Sarawak and
Sabah,® constituted a threat to Indonesia. Also, because of Indo-
nesia’s size as compared with Malaya, or Malaysia, the Indonesians
tended to think of Malaya/Malaysia as merely a small part of a po-
tential Indonesia Raya— Greater Indonesia.? The Indonesian leaders

# Duncan Sandys, House of Commons Debates, Vol. 669, Col. 33, De-
cember 10, 1962,

421t is worth noting that there were practically no British troops in these
two territories before Indonesian Confrontation.

3 For the attitude of Indonesian leaders, including President Sukarno,
on this point in July, 1945, see B. K. Gordon, “The Potential for Indonesian
Expansionism,” Pacific Aﬂam, XXXVI, No. 4 (1963-1964), 378-393.
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saw development in terms of national culture first and economic
progress second. “The most frequently encountered Indonesian'criti-
cism of Malaya can be stated simply: Malaya is a ‘backward' nation
because she has not undergone a revolution.”® The proposition,
based on Indonesia’s interpretation of her own experience, was that
a colony could become truly independent only after a long armed
struggle with the colonial power; Malaya had had no such struggle —
she was therefore not truly independent. More specifically, the Indo-
nesians had not forgiven the aid to Indonesian rebels in 1958 from
sources in Malaya and Singapore or the political asylum given some
of them by the Malayan government.?5 They also remembered, with
distaste, the Tengku's attempted mediation in the West Irian dispute.

The Philippine Claim to Sabah

The situation has been complicated by the Philippine claim fo
North Borneo, revived early in 1962, It was based on several con-
tentions: that the Sultan of Sulu had merely “leased,” not “ceded,"®
the territory in 1878 to the predecessors of the British North Borneo
Company, from which it had passed to the British Crown; that, in any
case, sovereignty could be transferred only to sovereigns, and the
Company's predecessors were not sovereigns; that the Philippine gov=
ernment was the heir of the Sultan.®” The legal claim is partly irrele-
vant in a world where the wishes of the inhabitants of a territory, as'
opposed to documents dating from a colonial past, are increasingly
being considered as decisive in determining who shall govern  iti#8
This consideration is pertinent to the Malaysian government’s reluc~
tance to accept a ruling on the claim by the International Court of

1

3 Ibid., p. 387.

35 Malaya-Indonesian Relations, pp. 4-6.

3 In the Malay version the English meaning of the word is unclear. It
has sometimes been said that the British have an original version in Engli
but this has never been produced. !

7 Martin Meadows, “The Philippine Claim to North Borneo,” Political
Science Quarterly, LXXVII, No. 3 (1962), 321-335; Emmanuel Pelacz
(Vice-President and Secretary of Foreign Affairs), Statement at the Open=
ing Meeting of the Anglo-Philippine Talks, [London, January 28, 1963
(reproduced by the Philippines government)]; K. G. Tregonning,
Claim for North Bornco by the Philippines,” Australian Outlook,

No. 3 (1962) 283-291; Pacifico A. Ortiz, “Legal Aspects of the North
Borneo Question,” Philippines Studies, 1, No. 1 (1963), 18-64.

5 However, Vice-President Pelacz referred to a referendum to be held
in North Borneo “within a period after its ion to the
Philippines.” President Macapagal also spoke of a referendum held “at an
appropriate time" and preferably under U.N. supervision [*State of the
Nation Address,” Appx. IV of Malaya-Philippine Relations (Kuala Lumpur:
Government Press, 1963)].
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Justice. The revival of the claim may be attributed to several factors.
President Macapagal, elected in November, 1961, had a special inter-
est in the claim, because in 1948, as a Foreign Affairs official, he had
been present when the Turtle Islands, a British territory near North
Borneo, had been handed over to the Philippines. In 1950 as a
he had a ion favoring the North
Borneo claim in the Philippine House of Representatives. A news-
paper campaign, led by The Free Press, a journal with a hard-hitting
reputation, was also behind the revival. Further support came from
Nicasio Osmeiia, a backer of Azahari, whose motives were as clearly
financial as President Macapagal's were patriotic. Additional Philip-
pine arguments were that Malaysia had been conceived as an anti-
Indonesian scheme and that North Borneo could be better protected
against Chinese communism as part of the Philippines than as part
of Malaysia. Behind these arguments may have been the feeling that,
in the face of Indonesian aggressiveness against the Western nations
and their allies, the Filipinos, whose own revolution had occurred so
long before (1898), should determinedly and dramatically “prove” their
nationalism and their freedom from colonial domination. To have
and to cherish a territorial claim of one’s own was one way of doing
this. 3
Unfortunately Britain and Malaya were perhaps not scrupulous
enough in going through procedures to indicate that they took the
Philippine claim seriously, and this lack of delicadeza led to a harden-
ing of Filipino attitudes. There are no truly fundamental antagonisms
between Malaysia and the Philippines. Both governments are “pro-
free enterprise” and ‘“pro-Western"; neither is rabidly nationalist,
Provided that the North Borneo claim can be settled, either by inter-
national arbitration or by financial concessions to the Philippines, or
both, no animosities should remain. As it is, in the triangular maneu-
vers m whlch the countries have participated in the last few years,
the has i played an i-Malaysian role, while
at other times she has played the party of mediator.

Confrontation

From early 1963 Indonesia pursued a policy of “Confrontation”®
toward Malaysia, although there were several détentes in which threats
alternated with expressions of brotherly love. Confrontation stopped
short of full-scale war, but included aggressive patrolling by Indo-

99 See R. S. Milne, “The Unic ionalism,” Journal
of Southeast Asian Studies, IV, No. 1 (1963). 75-87.

40 Straits Times, January 21, 1963, quoting the Indonesian Foreign Minis-
ter, Dr. Subandrio,
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nesian vessels between Sumatra and Malaya which seriously inter-
fered with Malayan fishermen, using members of the Tentera Nasional
Kalimantan Utara (North Borneo National Army) to provoke a long
series of incidents on the borders of the North Borneo states and
Indonesia, and, from 1964 onwards, dropping or landing troops on
the coasts of Malaya. The Indonesians made use of almost any kind
of manpower for these operations — small numbers of defectors from
Malaysia, Indonesian regulars, and Indonesian “volunteers.” Indo-
nesian intervention encouraged the already existing threat of Com-
munist Chinese subversion in Sarawak,*' and in April, 1963, it was
necessary to call in all arms and ammunition from ‘“non-natives,”
that is in effect Chinese, in Sarawak.

A temporary lull in Confrontation accompanied a series of meet-
ings of i of Malaysia, ia and the Philippis
April-June, 1963, which culminated in a “Tripartite Summit Meeting”
in Manila, in July and August, 1963, Before this summit meeting,
however, Confrontation had been resumed. Dr. Sukarno resented the
fact that the Malaysia Agreement had been signed in London (July 9,
1963) before the summit meeting took place. He also asked that the
wishes of the Borneo peoples be ascertained by a referendum.®

At the summit conference it was decided that a new organization,
Maphilindo, should be formed. This was not to be a federation but
“a grouping of the three nations of Malay origin working together in
closest harmony but without surrendering any portion of their sov-
ereignty."* The purpose of Maphilindo was obscure. The “Declara~
tion” announcing it had a strong Indonesian flavor, containing refer-
ences favorable to the U.N. Charter and the Bandung Declaration
and hostile to colonialism and imperialism.** To some extent the im-
pulse was cultural and emotional. Potentially, it seemed to be aimed at
Communist China, and yet that country was working closely with
Indonesia. Chinese in Malaya feared that it might have been directed
against them, and the Tengku and the MCA were quick to deny this
possibility. In any case Confrontation was immediately renewed, so
that it was never necessary to work out exactly what the scope of
Maphilindo would have been, if it had been implemented. At the

41 The Danger Within (Kuching: Sarawak Information Service, 1963).

42 Straits Times, July 12, 1963.

48 Malaya-Philippinie Relations, Appx. X (Manila Accord), para. 6.
Note that on July 27, 1962, President Macapagal had proposed a con-
federation consisting of Malaya, Singapore, the Borneo territories and the
Philippines (ibid., p. 4).

“ 1t included a statement that forcign military bases in the area were
;‘:n}';)mmry" (Malaya-Philippine Relations, Appx. 1X, “Manila Declara-

n”).
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summit meeting both Indonesia and Malaya made concessions on the
issue of ascertaining the wishes of the inhabitants of the Borneo ter-
ritories on Malaysia. The Indonesians no longer insisted on a refer-
endum. Malaya acknowledged that, if the original date for the forma-
tion of Malaysia were adhered to, a United Nations team would not
have enough time to find out the wishes of the inhabitants. The origi-
nal date for Malaysia, August 31, 1963, was postponed — until Sep-
tember 16 —in order to give enough time (but only just) for the
publication of the U.N, Secretary-General's report due to appear on
September 14.%5 The report found that Malaysia had indeed been a
major issue at the recent elections in North Borneo and Sarawak,
and that the elections had been “free” and had indicated the approval
of a large majority of the people for Malaysia.*® Indonesia, however,
did not accept the conclusions of the report, claiming that the U.N.
team’s procedures differed from those which had been agreed on by
the three countries. The situation worsened, to the point of un-
declared but open war. Malaysia broke off diplomatic relations with
ia, when ia did not ize her, a step which she
regarded as “tantamount to the severance of diplomatic relations”™
with herself 47 Confrontation was stepped up by more and more
serious Borneo border incidents, and, from 1964, by armed attack on
the coasts of Malaya. “Economic confrontation” accompanied politi~
cal confrontation, Indonesia cut off trade with Malaysia; in particu-
lar, she no longer sent rubber for processing or tin for smelting.
Attempts to promote mediation were numerous. To name only
the most prominent, Senator Robert Kennedy made a visit to South-
east Asia in January, 1964, and his mediation led to a temporary
cease-fire in Borneo. A ministerial meeting between Malaysia, Indo-
nesia, and the Philippines followed in Bangkok in February, 1964,
A further summit meeting was held between the three countries in
Tokyo (June, 1964), but no agreement was reached, a critical point
of difference being the presence of some two hundred Indonesian
guerrillas in Sarawak. Malaysia insisted that the guerrillas be with-

$5In United Nations Malaysia Mission Report (Kuala Lumpur: repro-
duced by Department of Information, Malaysia, 1963), pp. i-ii, the
Secretary-General deplored the fact that the date, September 16, was fixed
before his conclusions were reached and made known. The timing also
caused resentment on the part of Indonesia. The Tengku was under pres-
sure from the Borneo states and Singapore to proclaim Malaysia. The
a ion to I sia, but he insisted that
the formation of the new federation was not dependent on the UN. assess-
ment (Straits Times, August 26 and 30 and September 4, 1963).
46 U.N. Report, especially, para. 245.
47 Straits Times, Scptember 18, 1963,
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drawn as a p ition for any The ians insisted
equally fiercely that a settlement must come first; they also once more
advocated that a referendum be held in North Borneo and Sarawak.

The battle between Indonesia and Malaysia was continued in a
wider arena. Malaysia won a moral victory in the United Nations
Security Council on September 17, 1964. A draft resolution, regret-
ting and deploring the incidents which had occurred and requesting
that the parties concerned try to prevent a recurrence and also “to
refrain from all threat or use of force and to respect the territorial
integrity and political independence of each other” received nine votes
and only two were cast against.*® However, one of the opposing votes
came from the U.S.S.R.; so this constituted a veto. Malaysia's election
to the Security Council for 1965% was followed within a few days by
the withdrawal of Indonesia from the United Nations.

At the same time as Malaysia's diplomatic rupture with Indonesia
the Philippines had said that they were not prepared to “recognise
Malaysia for the time being,” and had proposed that in the meantime
the embassies in both countries should be replaced by consulates.™
This was unacceptable to the Malaysian government, and it therefore
broke off diplomatic relations with the Philippines. Some Filipino
spokesmen claimed that this step took them by surprise and that they
had not intended a complete severance of diplomatic ties. Consular
offices were re-established in Manila and Kuala Lumpur in May, 1964.
Emrly in 1966, after Mzrcos replaced Macapagal as President of the

the of ic relations was discussed, and
in June, 1966, their restoration was announced,
ia's policy of C ion was not 1

after the failure of the pro-Communist coup of September and Octo-
ber, 1965. Before the attempted coup the army’s freedom of maneuver
was restricted. If the conflict grew, there was a danger that the Com-
munists might be given arms, and, if the pace of Confrontation was
increased and there were military setbacks, some of the high-ranking
generals might be dismissed.! The Army therefore had to “compete”
with the Communists in opposition to Malaysia, but had to limit the

48 Malaysia's case in the United Nations Security Council, documents
reproduced from the official record of the Security Council proceedings
(Kuala Lumpur: Government Press, 1964), p. 80. Bolivia, Brazil, Republic
of China, France, Ivory Coast, Morocco, Norway, Britain, and the U.S.A.
were in favor; the US.S.R. and Czechoslovakia were against.

49 Straits Times, December 31, 1964,

50 [bid., September 18, 1963,

% Arnold C. Brackman, Southeast Asia’s Second Front: The Power
Struggle for the Malay Archipelago (New York: Frederick A. Praeger,
1966), p. 207.
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scale of its activities. The shift in the balance of power in Indonesia,
towards the Army and away from the Communists, changed the
situation. Nationalism, in the form of opposition to nco-colonialism,
is general in Indonesia: it exists in the Army as well .xs in ll|c Com-
munist Party. But the suppression of the C i | re-
moved the pressure on the Army to be competitively anti-colonialist.
The new Indonesian government was apparently anxious to improve
the state of the economy, and it was Indonesia, not Malaysia, which
had suffered seriously from the severance of trade relations. If Con-
frontation ended, it was also more likely that substantial Western
foreign aid might be forthcoming.

Consequently, the new Indonesian government made approaches to
both Singapore and Malaysia. It decided to re«.a;mze Smgdpore. and
early in June, 1966, ives of the
governments met in Bangkok and agreed to submit pmposals to their
governments to end their dispute. The proposals covered the ending
of military Confrontation, the establishment of diplomatic relations,
and the old question of the feclings of the inhabitants of Sabah and
Sarawak on Malaysia, The talks included a wider issue than any of
these — the foundation of a new regional association, comprising, to
begin with, Indonesia, Malaysia, the Philippines and Thailand, re-
sembling a wider version of Maphilindo, or ASA. In such an asso-
ciation Indonesia, by virtue of her population and resources, would
necessarily play a predominant role. If the new association is to suc-
ceed, the governments concerned must decide in concrete terms
exactly what the scope of their operations is to be, politically, eco-
nomically, culturally, militarily. As with Maphilindo, there may be
fears among the Chinese in Malaysia that the less favorable treatment
given the Chinese in the other member countries would be extended
to Malaysia. Singapore could play a quite outstanding rdle in the
proposed association. The association will have the effect, in the short
run at least, of making Singapore an even more important trading center
for the entire area.

On August 12, 1966, an accord was signed between Indonesia and
Malaysia. Hostilities were to cease and diplomatic relations were to be
restored. Elections were to be held in which Sabah and Sarawak would
be given an opportunity to reaffirm their position in the Malaysian
Federation. Mr. Malik, the Indonesian foreign minister, said Indonesia
was waiting for a suitable chance to rejoin the U.N.

If Indonesia had embarked on a full-scale attack, Malaysia would
have been quite unable to resist it without outside help. The Borneo
border with Indonesia is almost a thousand miles long, even though
hills and swamps offer obstacles to penetration. When Confrontation
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gan, early in 1963, Malaya had an army of about 10,000 regulars
d 5,000 reserves (compared with an Indonesian army of over
twenty times that size), an air force of about thirty planes and a
‘pavy of ten old vessels.”® Even in December, 1962, after the Brunei
revolt, the defense estimates for the coming year amounted to just
M$94 million, only a 4 per cent increase on the previous year and
fess than 10 per cent of the budget. It was not until May, 1963, that
an extra $75 million was voted for defense, and it was stated that
defense expenditure would approximately double over a five-year
period.5

By the beginning of 1965 it was estimated that the armed forces
included 30,000 men plus 15,000 territorials and some naval re-
serves.® Other measures included the raising of a new defense force,
the Border Scouts, in Sarawak and the raising of a local defense corps
in Malaya and Singapore. In March, 1964, it was announced that all
males in Malaysia between the ages of twenty-one and twenty-eight
would be required to register for national service. In spite of these
measures Malaysia’s armed forces were inadequate to meet even the
limited war which was the product of Confrontation. Her population
is only about a tenth of Indonesia’s, and she has deliberately chosen,
until now, to allocate only a small proportion of her budget to defense
and a larger share to welfare measures, such as rural development.
Obviously this policy depends on the existence of the defense agree-
ment with Britain and on an understanding, but not a formal treaty,
with Australia and New Zealand that they will come to her help in
case of need. Early in 1965 there were 50,000 British troops (not all
of them fighting troops) and seventy British warships in the Malaysia
area,’ as well as troops from Australia and New Zealand. Included
in the “British" troops were Gurkhas from Nepal, who were particu-
larly successful in the border fighting. The importance of the British
and Commonwealth troops was greater than the figures suggest be-
cause of their experience compared with some of the Malayan troops,
and because of their role in training. Military equipment has been
given by Canada and a loan to purchase equipment has been granted
by the United States.

The United States provided some help to Malaysia by diplomatic
intervention, for instance through Robert Kennedy’s talks with Presi

5 Straits Times, February 15, 1963, Indonesia’s navy and air force were
well-cquipped, mainly from Soviet sources.

8 [bid., December 14, 1962 and May 30, 1963, The defense estimates
for 1966 were M$237.6 million (Tun Razak, ibid., December 3, 1965).

 Ibid,, January 9, 1965.

% Malay Mail, January 14, 1965,
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dent Sukarno in January, 1964, In the general scheme of United
States foreign policy, however, Indonesia necessarily has a greater
significance than Malaysla In any 'iuarch for possible barriers against
future Chinese C in Asia, Indonesia,
because of her large population and her geographical situation, is an
obvious choice. The Indonesians have not failed to make this point
plain to the United States. The war in Viet Nam complicates the
situation. Malaysia, while sympathetic to South Viet Nam to the
extent that it is engaged in an anti-Communist struggle, wishes it to
be clearly understood that her own problems are quite different,
Viet Nam is a country which is internally divided. With the ex-
ception of a comparatively small number of internal rebels, Malaysia's
problem is one of meeting external aggression.

On its limited scale Confrontation was tolerable; it was an irritant
rather than a cancer. Its military effect was negligible. Psychologi-
cally, in spite of Indoncsian radio programs beamed at Malaysia, it
probably had limited impact in Malaya. The 1964 general election
tesults in Malaya indicated that Confrontation had increased anti-
Indonesian feeling and had strengthened the people’s determination
to resist. The Pan-Malayan Islamic Party has an emotional link with
Indonesia, but it is doubtful if many of its members would have sided
with President Sukarno against Malaysia, unless they were convinced
that the Chinese in Malaya had become so powerful that they were
about to “take over" the country. It also happens that the PMIP
strength is greatest on the east coast of Malaya, where communica-
tions with Indonesia are more difficult than on the west coast. On the
west coast many Malays, or their immediate ancestors, originally came
from Sumatra or other parts of Indonesia, What information they
have about conditions of life in Indonesia did not make them enthu-
siastic about the prospects of living under the Sukarno regime. In
spite of the arrests of a number of Indonesian sympathizers, particu-
larly to top PMIP and Socialist Front politicians, early in 1965,
and a number of bomb explosions, subversion seems to have been
comparatively unsuccessful. However, from the beginning of 1965
the Malaysian and Thai governments have been increasingly con-
cerned about subversive activity in the border region between the two
countries. In August, 1966, the Communists stepped up their military
operations.

In Sarawak, although not in Sabah, the situation was very different.
Subversion in some Chinese schools, in some trade unions and inside

0 Indonesian Intentions Towards Malaysia (Kuala Lumpur: Government
Printing Office, 1964); A Plot Exposed (Kuala Lumpur: Government
Printing Office, 1965).
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the Sarawak United People’s Party, meant that quite large sections of
the population could not be relied upon to resist Indonesian attacks
made in the name of “anticolonialism.” In July and August, 1965,
and January, 1966, the government found it necessary to relocate
several thousand inhabitants of a border area which had been exposed
to subversion. The persons, who were mostly Chinese, were settled
in New Villages similar to those set up during the Emergency in
‘Malaya.5” With the end of Confrontation in sight, in July, 1966, the
-~ government launched an appeal to those rebels who had taken up arms
to persuade them to surrender.

Economically, Confrontation did not hit Malaysia as hard as had
been generally expected. However, because Confrontation caused
resources to be diverted from development to military purposes, the
‘adverse impact could have been considerable in the long run.

The military situation was manageable during Confrontation, but
only because of the presence of British troops under the defense
‘agreement. The existence of these troops, however, made it possible
for the Indoncsians to invoke the bogey of “neo-colonialism.” It did
Dot matter that the defense agrecement was freely negotiated; nor were
the Indonesians troubled by the inconsistency of objecting to British
troops in Malaysia, while remaining officially silent about the existence
«of United States bases in the Philippines. The fact remains that now-
adays any allegation of neo-colonialism falls on fertile ground among
the new nations in Asia and Africa. Malaysia worked hard to explain
the situation and to gain international support, for instance at the
Commonwealth Parliamentary Conference in Kuala Lumpur in 1963
and through tours of African countries by Tun Razak and others,
But it was only too easy for pro-Communist elements to gain ac-
ceptance for their version of events, as in the Afro-Asian Solidarity
Conference held in Tanganyika, February, 1963, where the Malayan-
Singapore delegation did not even succeed in being seated.5®

On the international scene Malaysia perhaps paid a penalty for
being, and having been seen to be, too obviously pro-Western. She
indeed spoke out, and struck out, against many forms of colonialism.
But Indonesian attacks on her as “colonial,” which cited the presence
of British troops as proof of colonialism, placed her in a dilemma,
If the troops left while Confrontation continued, what guarantee
would there have been against Indonesian armied attack? A new
Malaysian approach (o the problem was revealed during the visit of
the Deputy Prime Minister, Tun Razak, to a number of African
countries in April, 1965, The purpose of the visil was not limited to

57 Seraits Times, July 7 and August 9, 1965, and January 6, 1966.

59 Means, 156.
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putting the case for Malaysia, planning to set up Malaysian diplo-
matic missions in Africa and securing support for Malaysia's admis-
sion to future Afro-Asian Conferences. In addition it was said that
Malaysia expected to make a formal request to the Afro-Asian mem-
bers of the British Commonwealth that they should contribute help
towards her defense.® There was no intention that British troops
should be totally withdrawn, at least in the short run. A scheme
of this kind would have been a useful counter to the often-heard
Indonesian demand that her dispute with Malaysia should be settled
only by Afro-Asians, a proposal which favored Indonesia, the most
powerful Afro-Asian country in the immediate area. However, nothing
came of this scheme before the end of Confrontation was announced
in June, 1966. About this time Malaysia's relations with Britain became
strained. It was arranged that Malaysian troops would replace British
troops in Sarawak and Sabah. But Britain did not grant Malaysia the
economic aid, both military and non-military, which Malaysia re-
quested. The British justified their refusal by pointing to the weakness
of their economy. The Malaysian government, however, believed that
the British were reluctant to grant such aid, partly because they wanted
to press Malaysia to conclude a defense treaty with Singapore. But the
Malaysian government is not anxious to conclude a defense treaty,
since it believes that Singapore would insist, as a precondition, on form-
ing a common market, on terms unfavorable to Malaysia.

In the summer of 1965 there were signs of a change of emphasis
in Malaysia’s foreign policy, perhaps because it had become evident
during the search for allics against Confrontation that her previous
policy had lacked flexibility. The chairman of the Malaysian Afro-
Asian People’s Solidarity Organization, Dr. Mahathir bin Mohamed,
an UMNO mcmhcr of Parliament, urged the government to initiate
moves for an h with ia.% The government
did not welcome his advice, but a few days before, the Alliance Parlia-
mentary Group on Foreign Affairs, a more representative group con-
sisting of over one-quarter of the Alliance members of Parliament,
did urge that Malaysia establish the “widest diplomatic representation
possible with countries, irrespective of their ideologies.”® The chair-
man of the group, in making the above recommendation, referred
to “the present independent and nonaligned policy of the Alliance
Government,” a description which, if correct, could indicate that
some shift in policy was advocated. A few days later the Cabinet dis-
cussed the possibility of establishing friendly relations, but not diplo-

5 Straits Times, April 9, 1965,

0 Ibid., August 17, 1965.

61 Sunday Times, August 9, 1965.
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matic relations, with the U.S.S.R.® There were also reports that in-
creased trade was being considered with the U.S.S.R. and with
mainland China.

This alteration in emphasis does not imply any fundamental change
in policy towards mainland China. China is a threat, both because
of her possible expansionist ambitions and also because of her influ-
ence over the overseas Chinese, Trade relations with the U.S.S.R.
might lead to the establishment of diplomatic relations later, but,
where China is concerned, establishing diplomatic relations would
open up too many possibilities of subversion in Malaysia. Conse-
quently the evolution in Malaysian foreign policy which seems to
have begun recently is least evident towards China and towards those
arcas of Southeast Asia, such as Viet Nam, where Chinese expan-
sionist pressures are strongest. Indeed it is possible to view the

agreement to end Confrontation, arrived at between Indonesia and
Malaysia on August 12, 1966, as the prelude to a regional bloc
against Chinese expansion in Southeast Asia, If the proposed associa-
tion, consisting of these two countries, the Philippines, Thailand and
others, took a military form, the arguments for stationing troops from
‘Western nations in the arca would be weakened. The case for quickly
scaling down, and later eliminating, the British base in Singapore would
be strengthened.
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Singapore, In and Out
of Malaysia

k Singapore Parties: The 1962 Referendum
| and the 1963 Election

Until the 1963 election in Singapore each successive party elected to
form a government was more radical than the last. It appeared that
the electorate was behaving as if there were indeed “no enemies on
the left.” Among the reasons for this behavior were the increasingly
large numbers of Chinese-educated electors who voted at successive
elections, and the ease with which a largely rootless urban population

- could be made to applaud anticolonial and pro-socialist slogans. After
the Barisan Sosialis split off from the PAP government in 1961, it
was the task of the government to try to stop this trend to the left.
Its tactics were hased on emphasizing the Malaysia issue. It was
essential for the PAP that Malaysia should be brought about and also
that the Singapore electors should be convinced that it was desirable.
The government decided to hold a referendum on merger with Ma-
laya, in September, 1962, although there was no legal obligation to do
this.

The voters were not given the opportunity to vote against merger
. with Malaya; the PAP claimed that all the Singapore parties, even at
one time the Barisan, had gone on record as supporting merger in
principle.! So the voters could choose only which type of merger
they preferred, or disliked least. They could choose: type A, based on
the PAP government’s negotiations with Malaya as set out in a

1But the Barisan wanted “genuine merger,” with all Singapore citizens
automatically becoming federal citizens on merger (S. T. Bani, Singapore
Legislative Agsembly Debates, X1X, No. 1, July 11, 1962, col. 276.)
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White Paper;® type B, on the same terms as Penang and Malacca;
type C, on terms no less favorable than those on which the Bornco
territories would be admitted. Voting is compulsory in Singapore, so
the only way of indicating disapproval of all three types of merger
was to cast a blank vote. The Barisan accordingly asked opponents
of merger on any of these terms to express their opposition by casting
blank votes. All the government’s propaganda resources, including
slogans and songs on the radio and illuminated signs on the streets,
were used to promote the idea of Malaysia. Of the votes cast 71
per cent were for type A, while 25 per cent were blank. The blank
vote figure gave the government valuable information. Probably not
all the Barisan supporters followed the confused dispute between the
government and the Barisan about blank votes, and some may have
treated Malaysia as a non-party issue. So the blank vote total prob-
ably represented the minimum Barisan support at a future election,
Moreover, the government had access to, although it did not publish,
the distribution of referendum votes in the various areas of Singapore.
The blank vote proportion was greatest in the rural areas (it was
as high as 45 per cent in some constituencies), which led to the
government's stepping up its program for providing community cen-
ters and other benefits for these areas.®

It had originally been the PAP's intention to hold an election in
1963 for the fifteen seats allocated to Singapore in the Malaysian
federal Parliament, and later to hold an election for the fifty-one
seats in the Singapore Legislative Assembly. But it lacked the
majority to pass through the Singapore Legislative Assembly its Elec-
tion Bill to create fifteen parliamentary seats. So it was decided to
hold the elections for the fifty-one Assembly seats first, in September,
1963, and then to choose the fifteen federal representatives from
Singapore indirectly, the members from each party to be proportional
to the members in the Singapore Legislative Assembly. At the Septem-
ber, 1963, election the PAP had many advantages. It benefited from
the i which had ied the ion of Malaysia
only a few days before. The election campaign period was very short,
and opposition parties did not obtain permission to hold some rallies
before nomination day. Some Barisan leaders, including Lim Chin
Siong, the strong man of the party, and party workers had been
removed from political activity in the arrests of February, 1963, The

2See p. 65, above, fn. 29.

3Lee Kuan Yew, reported in Straits Times, October 7, 1962; The
Plebeian (Barisan newspaper), January 23, 1963,

#The voting on the motion was 23-23 (Singapore Legislative Assembly
Debates, XXI, No. 1, July 25, 1963, cols. 181-182).
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Prime Minister, Lee Kuan Yew, on the other hand, undertook an
extensive program on constituency tours for months before the
election.

The PAP made full use of radio and television, although in strictly
party political programs the opposition was given a reasonable share
of the time. The Barisan had the largest attendance at its mass meet-
ings. The PAP also used, as an ultimate deterrent, the argument that,
even if the Barisan won, the federal government would not allow
them to take over power in Singapore. The main danger to the PAP
was that the right-wing Singapore Alliance coalition would split the
vote, but in fact the previous right-wing vote rallied to the PAP.

Table 3

Singapore elections: Percentage of total vote
by Party, 1959 and 1963

1959 1963
Singapore People's Alliance (SPA) 20 —
Liberal-Socialists 8 —_
UMNO-MCA 6 -
Singapore Alliance — 8
PAP 53 47
Barisan Sosialis (including its
ally, Party Ra'ayat) — 33
United People’s Party? s 8
Others 13 4
Totals 100 100

It is doubtful how the UPP vote would have gone, if the party
had not existed; probably most of it would have been cast for the
Barisan. Because of changes in the composition of the electorate,
no exact comparisons can be made. But, if it is assumed that in 1963
the Barisan votes and the bulk of the UPP votes, say just under 40
per cent of the total vote, came from the PAP's 1959 vote, then most
of the 1963 PAP vote must have come from right-wing electors, most
of whom had previously voted SPA, Liberal-Socialist, or UMNO-
MCA. It is significant that all the seats lost by the PAP in 1959 were
won by it in 1963. Conversely, the seats lost by the PAP to the

5 The UPP was led by Ong Eng Guan, a previous mayor of Singapore,
who had been expelled from the PAP a fow years before. It ceased to exist
in 1965 afier Ong resigned his seat in the Assembly.



202 SINGAPORE, IN AND OUT OF MALAYSIA

Barisan in 1963 (most of them in rural areas) had all been won by it
in 1959, The PAP, having lost its left-wing support, had succeeded
in persuading most of the other voters that it, not the Alliance, was
the best defense against a pro-Communist government in Singapore.

The PAP won 37 seats, the Barisan 13, and the UPP | (Ong Eng
Guan himself). Of the 15 scals in the federal Parliament, 12 were
allocated to the PAP and 3 to the Barisan.

The PAP ideology is “socialist” in so far as one of the party's
long-term constitutional aims is to abolish unjust incqualities of wealth
and ity. But Si; 's on entrepdt trade and
its economic benefits from the existence of the British defense base sct
a limit to some of the steps towards socialism which have been
attempted in some other countries, such as government ownership of
business. The PAP’s “socialism” has taken the form of welfare
measures, notably in health, education, housing, and the promotion
of favorable conditions for labor. It is hoped that the relatively high
standard of living will make a peaceful transition to a socialist in-
dustrialist society possible. The PAP has been resolutely opposed to
both communalism and Communism. One reason for its desire that
independence should take the form of merger with Malaya was the
belief that an independent Singapore would succumb to Chinese
chauvinism.® This was why the PAP worked so hard to encourge a
national Malayan consciousness in Singapore — to reassure the gov-
ernment of Malaya that the Chinese would be “ready, willing and able
fo be absorbed as one Malayan people, all able to speak Malay, and

willing to work together for the and
of the Malays as equals of the other races.”” On the other hand, be-
cause the Chi ducat i a high ion of Si

voters, the PAP has had to go to great lengths to make a clear
distinction between the Communists and the non-Communists among
them; the PAP believes that the Lim Yew Hock government failed
to do this.® The desire to show the Chinese-educated that the PAP
was their government explains the PAP's early voluntary labor schemes
to beautify the Singapore sea front and also its original toughness with
English-educated civil servants, described later in this chapter,
Economic prosperity and a more equal distribution of wealth are
the PAP's long-term weapons against communism. But, in the short

8Lee Kuan Yew, The Battle for Merger (Singapore: Government Print-
ing Office, 1961), Appx. 6, pp. 169-170, quoting a PAP policy statement
of 1960

7PAP 4th Anniversary Ce ion Souvenir (Si Petir Editorial
Board, 1958), p.

8Lee Kuan Yew, pp. S7-58.
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term, it has had to work directly against Communists and pro-Com-
munists, both by fighting them at the 1962 referendum and the 1963
clection, and also by trying to prevent them from dominating politi-
cally important organizations, Most important, the non-Communist
leadership has had to fight to retain control over the PAP organization
itself. Control was lost temporarily in 1957, and when the Barisan
split off in 1961, capturing about thirty-seven out of the fifty-one
branches. The need to keep Communist elements from capturing the
leadership accounts for the PAP’s extreme concern with its choice
of “cadres,” activists with a special standing in the party, including
the power to elect the central executive committee.%

The other Singapore parties also had their weak points and schisms.
The UPP was essentially a one-man party. The Singapore Alliance,
consisting of the Singapore UMNO, MCA, and MIC and the Singa-
pore People’s Alliance, was founded in 1963 after long negotiations.
But there were tensions between the partners, and also at one time,
between the Singapore MCA and the Federation MCA. After the
Alliance defeat in the 1963 election, the leader of the SPA, Tun Lim
Yew Hock, who did not himself contest a seat at the election, re-
signed. None of the constituent parties in the Alliance, with the
possible exception of the Singapore UMNO, had so far developed an
organization which functions effectively between elections. The Bari-
san, weakened by its election defeat and by further arrests, split
temporarily in May, 1964, The split was not the result of ideological
differences, but of divergence in the strategy to be followed by the
party when manpower registration for defense was introduced. The
chairman, Dr. Lee Siew Choh, himself almost certainly not a Com-
munist, wished to oppose registration openly. A group consisting
mainly of young Nanyang University intellectuals thought that a
showdown would not command popular support and would merely
result in further arrests of key party members over an issue which
was not vital. Dr. Lee and a small number of others then resigned,
leaving the Barisan under the control of extremists who had tempo-
rarily adopted a “soft,” non-extremist line. Nine months later Dr. Lee
and his companions returned to the party, following an “admission of
mistakes by the then party leadership.”'® Early in 1966 Dr. Lee’s
leadership of the party was again challenged, partly on the ground

#See “On the Question of the Selection of Cadres” and “Statement by
the Central Executive Committee of the PAP in reply to the 16 Resolutions
raised by Mr. Ong Eng Guan,” Petir (PAP newspaper), July 14, 1960;
Lee Kuan Yew, pp. 20-22.

10 Straits Times, May 6. 1964: Sunday Times, May 10, 1964; Straits
Times. March 9, 1965: Statement by Dr. Lee Siew Choh and Others on
Returni 1o the Barisun Sosialis (March 9, 1965).




204 SINGAPORE, IN AND OUT OF MALAYSIA

that his strategy was ineffective, partly because he was allegedly
placing his own men in various party positions. There were important
defections from the party and friction with the trade unions which
had previously supported it.

Interest Groups

In Singapore the role of groups in the political process has been
dominated by the struggle between Communist and non-Communist
groups for control. The most obvious battleground has been the trade
unions. The PAP leaders who were released when the PAP came into
office in 1959 were mostly trade union leaders, although, both

i and i ically, they were politicians first and union
leaders second. When the Barisan split came in 1961 the majority
of these leaders identificd themselves with the Barisan. The PAP
therefore had to meet the industrial challenge made by the Barisan-
controlled unions, in particular by means of the attempted mass strike
of October, 1963. At the same time it had to try to break the hold
of the pro-Barisan Singapore Association of Trade Unions (SATU)
by inducing unions to leave it and join the rival National Trades
Union Congress (NTUC) under Devan Nair.'! Weapons used by the
government included the arrest of pro-Barisan trade union leaders,
notably in February, 1963, soon after the Azahari revolt in Brunei,
and by government refusal to register SATU (November, 1963) on
the grounds that it was being used for unlawful purposes.

An obvious problem of the leaders of the non-Communist unions
has been to prevent themselves from being identified as “stooges” of
the PAP government. When Singapore was part of Malaysia, Devan
Nair, himself the PAP member for a Kuala Lumpur constituency
of the federal Parliament, attempted to do this on occasion by attack-
ing Singapore government officials.’? The NTUC, however, was
happy to join the Singapore government in protesting against the
Malaysian federal government. In order to demonstrate against the
1964 federal budget taxes, the NTUC wished to hold a rally in
Singapore. The police authorities refused permission, a decision which
apparently originated in Kuala Lumpur. So the protest took the form
of an indoor meeting.'s In revenge, the PAP tried to gain support
in trade unions in Malaya and to forge links between the MTUC
and the NTUC.

11 Milton E. Osborne, Singapore and Malaysia (Ithaca: Cornell Univer-
sity Press, 1964), pp. 4-5 and 72; Straits Times, October 9 and 11, 1963;
The Plebeian, October 15, 1962,

12 Sunday Times, March 29, 1964; Strairs Times, November 13. 1964.

13 Sunday Times, December 13, 1964; Straits Times, December 15, 1964,
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The PAP has tried to eradicate Communist influence in other
organizations, including Chinese Middle Schools and Nanyang Uni-
versity, Nanyang was opened in 1956, and the teaching in it was
largely in Chinese. It therefore attracted Chinese-educated students,
and soon had the same problem as the Chinese Middle Schools of
how to deal with an appreciable number of left-wing students who
were thought to have been Communist-infiltrated. It also came under
the control of Tan Lark Sye, the chairman of its University Council,
a millionaire who heavily backed the Barisan to win the Singapore
elections of 1963. Because the PAP government disliked Tan's in-
fluence and knew the left-wing inclinations of the student body, it
was unwilling to support the university financially without being
assured of having control over it. And without adequate financial
support standards of instruction in some subjects were low. After the
1963 elections the government attempted to reorganize Nanyang.
Mr. Tan was deprived of his Singapore citizenship, and left-wing
students were arrested and detained in September, 1963, and June,
1964. Reorganization was agreed upon hetween the university author-
ities and the Singapore government. In September, 1965, a Nanyang
University “curriculum review committee” recommended, among other
things, that the students should no longer come overwhelmingly from
Chinese-medium schools; that all students should be at least bilingual,
if not trilingual; that a new department of Malay studies should be
established; that new salary scales should be introduced to attract and
retain good staff.'* In spite of opposition from left-wing students,
implementation of these reforms was begun.

After the Barisan split away from it the PAP government also had
to fight to relmn control of the “People's Association,” an authority
for ion, which it had previ set up.
The 1963 Singapore election showed that the Barisan was strong in
the rural areas of Singapore, and in Ocmher 1963, two rural asso-
ciations (the Singap Rural i fation and the Si
Country Residents Association) were dissolved on the ground that
they had become political organizations operating on behalf of the
Communists. As a positive measure of community development it was
announced in January, 1964, that the Singapore government would
set up “grass roots committees” throughout the state, which would
be anti-Communist but not identified with any political party. In the
same year the Singapore government began a massive program (o
train youth leaders, aimed at meeting the temptations to youth to
join secret societies or support disloyal causes, A more limited proj-
ect had been in existence since 1960, when a “Work Brigade" was

14 Straits Times, September 13, 1965.
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a planned strength of 5,000, to harness the energy of
younp unch,\oycd persons fo the cause of nalicnal.conslruclion.
W:ﬂe Singapqre was a part of Mulayslf\ the Chmc§c Chamber of
Oomminesed in Sx}]gapore was clea_:]y sul.!qccl to political cross-pres-
sures, Som® of its mlemb'ers' dealings with “government” were with
the PAP E‘,‘,ernmam in Smgnpo_re, but others Wcre with the Alliance
federal gD‘,ﬂnmem. In supparlu?g the formation of Malaysia there
was no pmb]em, because the Allmn_ce and the PAP were ranged on
the same SI0E- But, later, on other issues they were opposed. When
the Singap©™® Chufesc Ch:m.\her of Commerce opposed the turnover
and ayn?“ (axes imposed in the federal bud.gel of 1964, i( found
ilsclfppmlesling to the federal government in company with the
Singapore overnment. 3 :
In the course of its ﬁgl\( to deny control of interest groups in
(o pro-Communist elements, the PAP has been led into a
here it tends to try to control the groups themselves. In
February 1965, Tan Siew Sin charged the PAP with turning Singa-
Pore into onc-[‘mrty state. Without commenting on the correctness
of the charE®: this was really only one aspect of the growing quarrel
federal government and the Singapore government, which

b the :
rg:;c:'; maift theme of this chapter.

Singapore
situation ¥

The Formal Structure of Government

its proad outlines the structure of government in Singapore re-
sembles (hit of government in Mnlnyn (or Malaysia), except that it
& not fedcﬂ‘l-_ Some  constitutional vch.anges were made after the
separation of Singapore frf)m Mfuaysxa in 1965, 'ljhe Head of State
was to be known as President msu:_ml of Yang di-Pertuan Negara,
g s, 0 be clec_(ed' by the Iegnsl_amre, and not appointed, as
vl A Consm‘uuonnl C9n1m»sslou was set up 1o draft a new
Consmut-iﬂ“' The active ex:cu_mvc. the Cabinet, is responsible to the
gisl the gar Legislati ibly, which

tradition of popular election than the federal Parliament
pumpur. Its debates have combined sophistication with

:anc Ku r:: They were of exceptional interest during the period when
!h::“;?ﬂ; overnment’s majority was minimal, 1961-1963. Since the

ons the Assembly has been much more tame. The principal
oppositio? party, the Bari.s:m. won only thirteen seats to the PAP's
(hi':;,_s eyen, and some of its members have been absent from Assem-
bly P because they were under arrest or in hiding. The Barisan
boyeot od 1he session of the Assembly which began in December,

1965.
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The Cabinet is headed by a “Prime Minister,” since 1959 Lee Kuan
Yew. The Cabinet members are the political heads of various min-
istries. Assisting them, but not actually in the Cabinet, are other
members of the Assembly who have been appointed Ministers or
Parliamentary Secretaries. Most of the left-wing detainees who were
released when the PAP came into power in 1959 were made “Political
Secretaries,” a way of keeping them employed without giving them
responsibility. Even after they left the party in 1961 when the Barisan
was formed, the device of using Political Secretaries was continued.

There is no separate local government body in Singapore. The
People’s Action Party won control of the Singapore City Council two
years before it gained a majority in the Singapore Legislative Assem-
bly. However, on coming to power after their victory at the Assembly
elections in 1959, they abolished the City Council. Some of the
Council’s functions, such as providing gas, water, and electricity, were
given to a Public Utilities Board and others were given to ministries
of the state government. At one time there were three Rural District
Councils in Singapore island, but these have also been abolished. Con-
sequently, no elected Jocal government authorities remain in Singa-
pore.

The Civil Service

The civil service in Singapore is worth examining, because it illus-
trates an important aspect of the PAP government's political style.
The PAP is an “ideological” party, which has certain explicitly for-
mulated beliefs which guide its actions. As was seen in the section
on Singapore interest groups, it is unwilling to tolerate any important
groups in Singapore coming under the control of a rival party or
ideology. When the PAP first came to power it was particularly
concerned to eradicate “the colonial mentality” among Singapore's
higher civil servants.

In some respects, particularly in structure and remuneration, the
civil service in Singapore strongly resembles that of Malaya. This
is not surprising, considering that Singapore was one of the Straits
Settlements, and it was not until 1954 that the civil services of
Malaya and Singapore were separated. Like the federal civil service
in Malaysia, the Singapore civil service has four divisions; it has the
equivalent of an MCS, the Singapore Administrative Service; it was
even carlier than Malaya m introducing an executive service (1954).
There was also a ion program in Si which en-
visaged “rather more drastic steps” than its counterpart in Malaya.
For instance, all the posts of permanent secretary of a ministry were
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filled by local officers by early in 1957.'% On the other hand, there
are certain differences which follow from the preponderance of Chi-
nese in the population of Singapore. There is no Malay Administra-
tive Service and there is no “quota” for particular ethnic groups in
any part of the civil service.

The Singapore civil service is cfficient and relatively free from
procedural delays. To some extent, as in Malaya, this could be
attributed to a need to be efficient in order to prosper or even to
survive. Singapore's success as a free port depended parly on the
services she provided, including governmental services. The civil ser-
vice under the PAP has the reputation of being notoriously incorrupt,
although it has been alleged that, when city government existed in
Singapore, the former mayor, Ong Eng Guan, appointed friends to
jobs for which they were unqualified.

There is an unemployment problem of a particular kind in Singa-
pore, which hardly exists in Malaya, It is relatively casy for grad-
uates from both English-speaking universities, the University of
Malaya (Kuala Lumpur) and the University of Singapore, to find
employment. But this is not so where Nuanyang University is con-
cerned. Quite apart from Nanyang's previous standards of academic
achievement, or previous standards of subversion, there is a language
problem, which affects employment prospects for Nanyang graduates.
Most of the instruction in Nanyang has been in Chinese, and few
of its graduates know sufficient English to be easily placed in the
Singapore public service, which operates mainly in that language.
The Singapore government was alert to the dangers of the volcanic
eruptions which would come from a Chinese-educated élite which had
been denied a share of power. The Singapore Prime Minister, speak-
ing of the necessity of attracting talent into the civil service, said that,
if the Chinese-educated were not absorbed, “then I say you are going
to build up an élite that will challenge you."'® The Singapore govern-
ment promised that it would absorb about seventy of the first four
hundred or more students to graduate early in 1960; about fifty would
be absorbed in the education service and twenty in the other depart-
ments of the public service.!”

The Singapore government's whole policy towards the civil service,
and especially toward top civil servants, has been calculated and so-

15T, E. Smith, The Background to Mulaysia (London: Oxford University
Press, 1963), p. 269. See also Malayanization Commission, Interint Report
(Singapore: Government Press, 1956).

16 Straits Times, November 22, 1962

17 Ibid,, October 29, 1959,
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phisticated. Before it came to power in 1959 the People’s Action
Party was regarded as belonging to the left. In turn, it regarded the
top civil service as having been conditioned to work in colonial ways
and at a colonial tempo. As the Finance Minister said in 1962, as a
result of past training and the traditions of the British system, particu-
larly the colonial systems, “the local civil service, through no fault
of their own, have not been made aware of the importance of their
keeping in touch with the masses, to understand their attitudes, hopes
and aspirations. Civil servants, however, have not been equipped with
an understanding of the political movements and the philosophies
which inspire these movements. The present government believes
that the civil service, although it must maintain its political neutrality,
must be able to judge and assess any problem in the context of the
political consequences of their actions. Only by heing able to see
their actions in the political context of our society will civil servants
be able to implement government’s policy properly.™®

The point was put a little more forcefully in the Government
party's newspaper. Some local officials who had benefited by Malay-
anization “saw themselves as the new privileged caste entitled to all
the favours and courtesies enjoyed by their white superiors.” Unless
local officers “prepare themselves psychologically for the new de-
mands that are likely to be made on them they may find the future
full of frustrations and conflicts.”® However, according to the Prime
Minister, after the 1959 election the political leaders had an alterna-
tive to blaming the admini every time hing went wrong
and so causing the morale of the civil service to suffer — namely to
make the civil service understand the government’s difficulties and
ask it to work harder and root out corruption and slackness. To bring
this about, the government set up a Political Study Centre, directed
by an able expatriate already in government service, which has at-
tempted “to telescope into a study course the main elements of the
political forces which caused the post-war revolutions in Asia."™® The
courses, which have lasted for several days, have included such topics
as: the civil service in the new Singapore, economic problems of Sing-
apore, political movements in Malaya, the basic ideas of democracy,
the challenge of communism, the Indian national movement, the
Chinese national movement, and communism in China.

At the same time —the reason being given as economy — the
variable allowances of civil servants were cut by the government. This

18 Ibid., July 29, 1959,

1 “A Democratic Civil Service” by “a PAP Member,” Perir, April, 1959,

20 Singapore Government Press Statement, 1959.
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meant a drop of M$400 a month for the highest paid civil servants.
Opposition critics alleged that this measure was designed to demon-
strate the government’s intention to keep the civil service firmly under
control, or that it was designed to show Chinese-educated voters that
the government was capable of “getting tough” with the English-
educated. The Prime Minister pointed out that the ministers had
reduced their own salaries by a larger figure than the cut in the top
civil servants’ salaries. The pay cuts were restored, in stages, during
1961. After the 1963 general election, when the government party
was returned to power, an “ex-gratia” payment was made to civil
servants “in appreciation of the integrity and loyalty which they had
displayed during the past four years under the PAP Government.”?!

The question of civil service “neutrality” has obviously been more
delicate in Singapore than in Malaya (or Malaysia) where the federal
government has not yet changed, and where it has not seemed likely
to change. In Singapore the morale of higher civil servants was
affected, temporarily, by the coming to power of the PAP, which had
a much more radical program than the government it replaced. By
1963 they no longer feared the PAP, However, after the left-wing
Barisan Sosialis split from the PAP government in 1961, civil ser-
vants were warned by a member of the new party that the PAP would
not be in power forever, a warning, which, according to the Minister
of Culture, amounted 1o an attempt to frighten civil servants.

Because it believed that it had radically different policy from its
predecessors, the PAP government was desirous of finding able men,
either inside or outside the existing civil service, who sufficiently
shared its ideals to work well in the top ranks of the service, along
with Ministers, The government has not in fact brought in any such
people from outside (except, from 1965 onwards, into its new diplo-
matic service), but has been able to promote rapidly some people
who have been judged exceptionally meritorious from the lower ranks
of the service to higher positions. It should be remarked that Minis-
ters in Singapore do not confine themselves to policy questions, but
often go into the details of administration. This may be a conse-
quence of their desire to ensure that the civil service, which it origi-
nally thought had been “colonially” conditioned, would really carry
out their policy. It may result partly from the smallness of Singapore,
which encourages Ministers to believe that it is feasible to concern
themselves with some individual cases. Whatever the reason, it places
a premium on the government's finding higher civil servants who are
committed to its own broad values.

21 Singapore G Press Stat 1, 25, 1963.
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Frictions between Singapore and the
Federal Government inside Malaysia

While Singapore was in Malaysia, from September, 1963, until
August, 1965, many points of friction developed between the Singa-
pore state government and the federal government in Kuala Lumpur.
These points of friction interacted, and in the end make it impossibie
for Singapore to remain inside Malaysia without violence erupting.
However, for the purpose of analysis, it is possible to classify the
contentious issues under four headings: constitutional, party, racial,
and personal.

Many of the constitutional points were on economic and financial
issues. Singapore is the biggest port in Southeast Asia, and in the
past profited greatly by being a “free port,” where customs duties
did not apply. Tourists also profited by buying watches, cameras,
and other equipment at bargain prices. But, although the revenues
from this source have been considerable, even before Malaysia was
proposed the Singapore government had decided that they were not
enough to support Singapore's increasing population and growing eco-
nomic expectations. So the decision was made before 1963, to indus-
trialize Singapore, even though the need to protect some of the
new local products by tariffs would injure Singapore’s revenue from
trade, With the formation of Malaysia the problem became more
complex. Malaya had also started to industrialize, notably in the
area of Petaling Jaya, a suburb of Kuala Lumpur. Mast of the prod-
ucts to be in Malaya or Singapore were intended for
internal consumption, not for export. It was desirable, therefore, to
take advantage of the economies offered by the whole internal market
in Malaya, Singapore, Sarawuk, and Sabah and not have wasteful
competition between factories in Singapore and Malaya which pro-
duced almost identical products,® This implied that industrial expan-
sion in Singapore and Malaya had to be coordinated. At the same
time the free port status of Singapore, and of other free ports in
Malaysia, Penang and Labuan, could not be ended too abruptly, or
dislocation and suffering would result. However, after Malaysia was
formed little progress was made in setting up a common market.

By the Malaysia Agreement, until December, 1968 the federal gov-
ernment had to obtain the consent of the Singapore government to the
imposition of new import duties: this consent could have been with-
held if it appeared that a duty might significantly prejudice the

22 Report on the Economic Aspects of Malaysia, by a Mission of the
International Bank for Reconstruction and Development (Kuala Lumpur:
Government Press, 1963), chs. III, 1V, and V.
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Singapore entrepét trade. Effectively the Singapore government was
given a delaying power of twelve months.** When the federal budget
for 1965 imposed a range of new duties and taxes, there were com-
plaints from Singapore that there had not been the necessary consui-
tation. The argument which followed showed that the terms of the
Agreement had cither not been clearly understood or had been found
difficult to observe by some of those concerned.®* A further reminder
of the new federal powers over Singapore was given in February,
1965, when Tan Siew Sin reminded Singapore industrialists that
before opening any factories they should consult the central govern-
ment on tariff protection and the grant of preferential treatment
through being given pioneer status® Competition in manufacturing
and exporting between Singapore and Malaya did not cease with the
formation of Malaysia. In some respects it became fiercer, and cer-
tainly more publicized, because of the political overtones which
existed. Some time after Britain imposed a quota on her imports of
textiles there was a furious controversy between the Singapore and
federal governments on the percentage of the quota which Singapore
should fill.*

By the Malaysia Agreement (Annex J, 6) power was delegated to
the Singapore government to collect customs and excise duties and
income tax in Singapore. With some exceptions all revenues thus
collected were to he paid into a special fund to be divided in the
proportion of 60 per cent to the Singapore government and 40 per
cent to the federal government. At first sight this scems to have been
a generous arrangement for Singapore, but it must be remembered
that Singapore had also been given a wide range of functions, and
that these had to be paid for. However, this arrangement provided
another source of friction between the two governments. At the end
of 1964 Tan Siew Sin said that Singapore tax burdens were the
lightest in Malaysia and that ils revenue was far in excess of require-
ments. In the light of Malaysia's increasing defense costs, he pro-
posed that the financial arrangements should be reviewed and that
Singapore should hand over 60 per cent of the revenue it collected,
not 40 per cent.*”

23 Annex J, 3(3).

2 Dr, Goh Keng Swee, Straits Times, December 2, 1964; Tan Siew Sin.
ibid., December 3, 1964.

25 [hid., February 17, 1965.

20 The main debate began with a statement by Dr. Goh Keng Swee
(ihv‘d.‘:‘ March 22, 1965). It continued in the headlines for about the next
month.

*7 Ibid,, December 3, 1964, July 19, 20, 22, and 26, 1965. The issue of
July 22 reproduced a letter written by Mr. Tan to Dr. Goh, the Singapore
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There were also disputes between the two governments on the
continued existence of the Bank of China in Singapore, The bank.
directed from mainland China, had already been forced to give up
business in Malaya, and in 1965 the federal government ruled that it
would have to cease operations in Singapore as well.2®

Political dilferences between the Alliance and the PAP developed
rapidly during 1964, After the PAP victory at the Singapore elections
of 1963, the PAP wooed the UMNO by inviting the Tengku to
nominate one of the two federal senators from Singapore, which
he agreed to do. At this time the strategy of the PAP secems to have
been to try to divide the UMNO and the MCA by showing the
worthlessness of the MCA as a partner in the Alliance and by re-
placing it inside the Alliance. This was the line pursued by the PAP
during the 1964 elections in Malaya when it fought only seats which
the MCA, as opposed to the UMNO, was contesting. But the attempt
to separate the UMNO from the MCA failed, Once the Tengku and
other UMNO members had come to the support of the MCA, then
any PAP attack on the MCA was also in effect an attack on
UMNO.*

Relations between the UMNO and the PAP also deteriorated as a
result of events in Singapore. An Alliance explanation was that after
Malaysia the Malays in Si “felt th | 1 d and de-
spised. They expected the government to improve their lot but the
State government of Singapore made no provision for special treat-
ment of any one particular race or community. They therefore felt
aggrieved.™™ It might be added that, after Malaysia, the Singapore
Malays, although isolated locally, were perhaps emboldened by the
thought that, in a wider sense, they were now no longer isolated,
because they were inside a federation in which political power was
wielded mainly by Malays. The Singapore UMNO was also anxious
to revenge itself on the PAP which had defeated it in the three mainly
Malay seats at the 1963 clections for the Singapore Legislative
Assembly. Malay discontent over a Singapore urban development
scheme, which would have forced some Malays to leave their homes,
led to an invitation by the Singapore government to over a hundred

Finance Minister, November 20, 1964, in which reference was also made
1o agreement not having heen reached on the payment of Singapore’s loan
to the Borneo states (p. 72, above).

28 Tan Sicw Sin, Malaysian Government Press Statement, June 18, 1965,
The bank was repricved by the separation of Singapore from Malaysia.

2 See p. 99, above.

30 Speech by Tengku Abdul Rahman, 17th General Assembly of UMNO
(Kuala Lumpur: Dewan Bahusa dan Pustaka, September 6, 1964), p. 12.
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Malay organizations to meet the Prime Minister and discuss with
him problems affecting the Malays. But an UMNO-sponsored con-
vention decided to boycott the meeting and appointed an “action
committee” to speak for all the Malays in their future dealings with
the Singapore government3! On this occasion Dato Syed Ja'afar
Albar, the national secretary-general of UMNO, made a highly pro-
vocative speech, accusing Mr. Lee, among other things, of trying to
break the backbone of the Malay community in Singapore. Soon
afterwards riots occurred in Singapore and a “curfew” had to be
imposed twice, in July and September, for periods of several days,
during which nonessential workers were confined to their homes. The
rioting was intensified by the activities of gangsters and pro-Indo-
nesian agents. But its basis was so clearly communal that politicians
from both Singapore and Malaya were worried, made numerous state-
ments on the importance of communal harmony, and drew up plans
to raise the standard of living of the Singapore Malays. It was even
said that a “truce” had been agreed on hetween the Alliance and the
PAP, although there seemed to be considerable doubt about its terms.
As a consequence of the riots the PAP's long-term prospects in Ma-
laya were certainly harmed; the troubles in Singapore damaged its
image in Malaya by ing that it was an “anti-Malay” party.
Looking back on the period of nearly two years when Singapore
was part of Malaysia, it would seem that the Alliance leadership had
not expected the PAP to compete so aggressively in politics inside
Malaya. It was surprised that something like “free trade in politics™
was developing, and viewed the PAP's activities as a breach of an
unspoken agreement that even inside Malaysia Singapore would be to
some extent politically insulated3 The PAP government, however,
did not relish the Tengku's advice that it should concentrate less on
politics and more on making Singapore “the New York of Malay-
sia.”® It did indeed want to do more than just to run Singapore as a

3 Straits Times, July 13, 1964. See also ibid., July 20 and 21, 1964.
The conflicts in Singapore in the second half of 1964 are well covered in
Michael Leifer, “Singapore in Malaysia: the Politics of Federation," Journal
of Southeast Asian History, V1, No. 2 (1965), 63-69.

%2 Cf. the Tengku's statement that Lee's persistent incursions into Malay-
sian politics were tantamount to broken pledges (The Times [London],
August 17, 1965). The limitation of ingapore representation in the
Malaysian House of Representatives to 15 seats and the Singapore citizen-
ship provisions, described in Chapter 4, above, may be regarded as devices
for insulating Singapore politically from Malaya.

# Cf. Lee Kuan Yew, quoted in Malaysian Mirror, March 6, 1965, The
Malaysian Mirror (after Singapore left Malaysia, the Mirror) is published
by the Singapore Ministry of Culture.
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state and as an important business center of Malaysia™ The gulf
between the PAP and Alliance concepts of just how competitive poli-
tics in Malaysia should be is clearly seen by comparing their ideas
on the political use of the mass media. In the Malaysian Constitu-
tion these powers were allocated to the central government, To be sure,
the Malaysian Agreement (Annex K) said that, although the power
over radio and (elevnslon was fedenl. the Singapore government
should be for ini and day-to-day
within Singapore and that the federal government should delegate to
Singapore the necessary powers for this to be carried out. However,
among other things, the federal government should have the right to
issue to the Singapore government any directions necessary to “ensure
the implementation of the overall policy of the Federal Government.”

In fact radio and television in Singapore have been used to propa-
gate the views of the Government party, the People’s Action Party.
Before Malaysia, at the Singapore referendum of 1962, and imme-
diately after Malaysia, at the Singapore Legislative Assembly elec-
tions of 1963, the PAP used these media to put its case to the voters.
Obviously, in view of the political competition between the People’s
Action Party and the Alliance, control of broadcasting and television
in Singapore became highly important. If the federal government
could use them for political purposes, it would deny to the PAP the
use of one of the main channels for advocating its policies, If the
PAP could continue to use these media, its plans to penetrate into
politics in Malaya would be greatly helped. Singapore radio could
be heard in most parts of Malaya, and Singapore television could be
seen in Johore and even as fur north as Malacca.® In 1965 the PAP
hﬂd that a Tel Malaysia transmitter be set up in

gap in h for a Singap: television tra i being
set up inside Malaysia. The Alliance government discouragingly re-
plied that they were seriously thinking of haying “only one voice” in
the mass media in Malaysia,’®

There was a siriking difference of approach between the responsi-
ble leadership of the PAP and the Alliance, respectively, to the prob-
lem of communalism in Malaysia. The PAP believed in drawing
attention to the existence of communal problems, analyzing them and
stressing the necessity of overcoming them if Malaysia were to sur-
vive. The Alliance, while believing that it was necessary to make

34 As suggested by the Tengku, Straits Times, April 18, 1965.

%K. J. Ratnam and R. S. Milne, The Malayan Parliamentary Election
of 1964 (Kuala Lumpur: University of Malaya Press, forthcoming),
chapters on the press and radio, and on the Singapore elections of 1963,

% Straits Times, May 28, 1965.
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general pronouncements on the desirability of racial harmony, feared
that any extensive open ination of 1 at, say,
university forums on politics would only stir up trouble. The dif-
ference in approach was perhaps traceable to a difference in tempera-
ment. The PAP was a theoretical, calculating party, while the Alli-
ance distrusted ideology, But the difference in approach could also
have rested on an estimate of the consequences. The PAP, as a non-
communal socialist democratic party, could believe that a rational
examination of communal issues would lead to their becoming recog-
nized as a less important factor in politics, so laying the foundation
for a non-racial appeal along lines of class differences. The Alliance,
on the other hand, as an intercommunal party subject to internal
stresses, might think that its own cohesion could be imperiled by
discussions on communal issues which might become hard to control.
The resulting paradox was that the Alliance was a party with a com-
munal structure, which believed that too frequent open discussion of
the problems of communalism is itsell “communal™; the PAP was a
party with a noncommunal structure, which nevertheless believed that
communal problems should be subjected to perpetual serutiny.

In practice communal tension was stepped up in several ways.
Singapore leaders repeatedly attacked what they called the “ultras’
in the federal government, notably Dato Syed Ja'afar Albar, whose
intervention in Singapore they held mainly responsible for the riots
of 1964, and what they regarded as racially inflammatory articles in
the Malay newspaper, Utusan Melayu. They built up the sinister
image of the paper by repeatedly mentioning that it was printed in
Jawi (Arabic) script. On the other hand, when Mr. Lee laid stress
on the ethnic composition of Malaysia as being approximately 40 per
cent Chinese and 20 per cent others, UMNO leaders treated this, not
as an academic argument for a multi-racial approach but as an attempt
to show up the Malays as a minority in “their own” country. Mr. Lee
in & number of speeches, became more and more explicit in putting
his version of the case for a noncommunal approach, on the basis of
the “racial arithmetic” of Malaysia, as indicated in the titles of his
specches, Towards a Malaysian Malaysia, Are There Enough Malay-
sians 1o Save Malaysia? and The Battle for a Malaysian Malaysia

The “Malaysian Malaysia” approach was taken up in May, 1965,
when the PAP joined with two parties in Malaya, the UDP and the
PPP, and two in Sarawak, the SUPP and MACHINDA, to form the
Malaysian Solidarity Convention.®® Even after the departure of

37 Three booklets with these titles were published by the Singapore Minis-
try of Culture in 1965.
a8 See p. 108, above.
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Singapore from Malaysia, the formation of the convention continued
to have obvious implications for the future of Malaysian politics.
Here two aspects of the situation may be noted that had a bearing on
communal tensions and on the viability of Singapore as a member
state of Mala; First, most of the leaders of the convention, and
certainly the PAP leaders, made no attack on Malay “privileges” or
on the Malay language® yet this could not obscure the fact that they
were making an attack on the political predominance of the Malays.
Second, although the members of the convention had founded it as a
protest against Malay “communalism,” all the protesting parties, ex-
cept MACHINDA, which was a new party, were dependent mainly
on Chinese votes. So, although the convention was a protest against
communalism, in a sense it was necessarily itself a “communal”
protest. There was un added nnphcu threat when Mr. Lee said that,
if the ion behaved i y and yet did not receive fair
treatment, there would be reverberations in Britain, Australia, and
New Zealand (on whom Malaysia was dependent for defense).40
As well as the itutional, party, and factors, there
was also a personal element involved. Among the PAP there was real
hatred of the “ultras,” particularly of Dato Syed Ja'afar Albar. Among
the UMNO Mr, Lee was generally distrusted, and it was alleged that
it was his burning ambition to be the Prime Minister of Malaysia one
day: he had obliquely commented on this by saying on various occa-
sions that “for a generation” the federal Prime Minister must be a
Malay** The Tengku later commented that there had been a “certain
inclination on the part of some countries to look upon the Prime
Minister of Singapore as an equal partner in the Government of
Malaysia . and this has made the situation rather awkward for
us™ This inclination must have been stimulated by Lee’s frequent
tours of Asia, Africa, Australia, and New Zealand. The Tengku did
not relish the suggestions of foreign journalists that Mr, Lee’s talents
should be made use of by his being appointed to a federal government
post, for instance in the Cabinet. Resentment against foreign (mostly
British) journalists who appeared to favor Singapore and Lee over
the federal government and the Tengku was symbolized by the expul-
sion from Malaysia of Alex. Josey in May, 1965. This was certainly

39 Lee Kuan Yew, The Bartle for a Malaysian Malavsia, p. 29.

W E.g at the Singapore meeting of the Convention, June 7, 1965.

41 Mr. Lee was born in 1923. More recently he was alleged to have
said that “a Malay should be Prime Minister for at least several more
vears” (Straits Times, March 24, 1965).

42 Text of the Tengku's speech in the House of Representatives, August 9,
1963, Am}:npuw Breakaway (Kuala Lumpur: Department of Information.
1965), p. 5.
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not a clear-cut case of interference with the freedom of the press;
Mr. Josey was personally very close to some of the PAP leaders and
had carried out paid assignments for the Singapore government.

The Expulsion of Singapore

By May, 1965, the cumulative effect of the tensions just described
was becoming almost intolerable. Almost every day the newspaper
headlines reflected another aspect of the quarrel between the federal
and Singapore governments. In May the formation of the Malaysia
Solidarity Convention was announced, And on May 27 Lee Kuan
Yew, in response to what he called the “outpourings in the Jawi
press,” made a stand in the House of Representatives by referring in
detail to the attacks made on him by the ultras and restating at length
the basic policies of the PAP and the convention.*

For some time there had been rumors that Singapore wished to
secede from Malaysia. However, apparently what Singapore wanted
was a looser form of federation with control of its own fiscal policy.
The federal government did not agree to this proposal.# What hap-
pened, in brief, was that in June, 1965, soon after Parliament had
finished sitting, the Tengku went to London for a Commonwealth
Prime Ministers’ Conference. At the end of June he entered a London
hospital to be treated for a minor complaint; while convalescing he
weighed up the situation in Malaysia and its increasing tensions and
came to the conclusion that Singapore should leave Malaysia. He
communicated this decision to a small number of his Cabinet col-
leagues, who then talked things over with government leaders from
Singapore. Preparations were begun for drawing up a separation
agreement and for amending the Constitution, After the Tengku
returned to Malaysia on August 5, Mr. Lee and other PAP leaders
went to Kuala Lumpur, and were reluctantly convinced that the
Tengku’s plan must go through. The whole proceedings were car-
ried out in great secrecy. The British High Commissioner and the
Mentri Besar and Chief Ministers of the states of Malaysia, including
Sarawak and Sabah, were informed only a day or so before the official
announcement was made by the Tengku in a speech in the House
of Representatives on August 9.

In his speech to the House the Tengku reviewed the course of re-
cent events, including the quarrels between the two governments and
the dangers of racial violence. When he thought over the problem

4 The Battle for a Malaysian Malaysia, pp. 5-52

44 Tan Siew Sin, Straits Times, August 16, 1965; Tcngku Abdul Rahman,
ibid., August 21, 1965.
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in London it “appeared that as soon as one issue was resolved,
another cropped up. When a patch was made here, a tear appeared
elsewhere, and where one hole was plugged, other leaks appeared.”’
Some of the blame for what had happened was laid on the “political
activities and enthusiasm of the various politicians in Singapore,”
although the Tengku also said that every day irresponsible utterances
were being made by both sides*? There were only two courses of
action open. “Number one is to take repressive measures against the
Singapore government for the behaviour of some of their leaders and
number two to sever all connections with the State government that
has ceased to give even a measure of loyalty 1o the Central govern-
ment.” The first of these courses was rejected, “as repulsive to our
concept of Parliamentary Democracy” and also because repressive
action would only intensify communal feeling.** The second solution
was therefore adopted, that Singapore should leave Malaysia.

It has been argued by some that the Tengku was under heavy
pressure from the ultras and the right wing of UMNO. But perhaps
100 much was read into a passage in his letter to Dr. Toh Chin Chye,
the Deputy Prime Minister of Singapore, “if I were strong enough
and able to exercise complete control of the situation I might perhaps
have delayed action, but T am not."* The reference here is surely
to the entire situation, of which the ultras were only a part, although
an important part. Certainly, to suppose that the crisis could have
been solved bloodlessly by “smacking down™ six ultras and forming
a looser federation,” would have been just as unrealistic as to
imagine that the arrest of half a dozen PAP leaders would have
produced a nonviolent solution. But Singapore’s expulsion did not
amount to a victory for the ultras. Significantly, Dato Syed Ja'afar
Albar resigned the post of secretary-general of UMNO only two days
after Singapore’s separation from Malay One of the reasons he
gave for his resi ion was that the aration left Si as a
very close neighbor, controlled by a party hostile to the central gov-
ernment, which might become a center of subversion.® The infer-
ence is that if he had been in control he would have been decidedly
tougher in his dealings with the Singapore leaders.

45 Singapore Breakaway, p. 1.
8 Ihid,, p. 5.
4 ibid., p. 8 (underlining supplied).
8 [bid,, p. 2.

49 Straits Times, August 11, 1965. The Tengku explained his use of the
phrase “strong enough” in the nexi day’s issuc.

50 Ibid., August 12, 1965 (Lee Kuan Yew).

51 Ibid.
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Singapore’s Future

Questions about Singapore’s future may be considered under a
number of headings. Will political tensions between Singapore and
Malaya really be reduced by Singapore’s exit? Can the PAP remain
in control of the government in Si ? Under what iti
can Singapore be economically viable and what are its probable eco-
nomic relations with Malaysia? What will be its defense arrangements
and foreign policy as an independent state? Now that Singapore is
independent, will there be any change in its relations with Indonesia?

Only a few weeks after the separation a Malaysian government
protest was handed to the Singapore government against “defamatory
as well as inflammatory” remarks made by Mr, Lee on television
about Malaysian domestic affairs.?* There was a further angry ex-
change between the Tengku and Mr. Lee at the end of October, 1965.
However, the controversy lacked the intensity of the previous similar
controversies which took place while Singapore was part of Malaysia.
Obviously, a good deal will depend on the future activities of the
Democratic Action Party (DAP), the Malaysian counterpart of the
PAP, set up after separation. If the new party became active and
attempted to put across a point of view strongly resembling that of
the PAP, making frequent reference to PAP policies in Singapore, the
Malaysian government would almost certainly react strongly, The
Tengku foresaw this possibility when planning the separation of
Singapore from Malaysia. “He said that when he was in London he
had given thought to what would happen if the PAP were to continue
to work in Malaysia. He feared that there would be acrimony,
charges and countercharges, ‘and this will start bad feelings all over
again.” "% It would seem that if the PAP still intends to spread its
ideas in Malaysia, even somewhat indirectly through the DAP, con-
siderable finesse may be needed to avoid a revival of political tensions.

Inside Singapore the PAP has probably gained strength, from both
former Alliance supporters and former Barisan supporters, through
being identified as fighting for the rights of Singapore against the fed-
eral government. A few weeks before separation the only United
People’s Party member in the Singapore Legislative Assembly, Ong
Eng Guan, resigned, and his party did not contest the by-election. In
spite of the fact that many of Ong's previous supporters might have
been expected to support the Barisan and in spite of Alliance hostility,
the PAP defeated the Barisan decisively by 6,398 votes to 4,346.
After the scparation of Singapore the Barisan did not increase its

92 Ibid., September 17, 1965.

9 Ibid., August 23, 1965,
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popularity by demanding that the British bases be withdrawn. If
implemented, this praposal would have cost many Barisan supporters
their jobs; almost one Singapore family in ten depends, directly or
indircctly, on the base for its livelihood. Superficially, it might seem
that after independence in 1965 the PAP government had been placed
in exactly the situation it had sought to avoid in 1961 when it pressed
the Tengku for merger. Tt was exposed to the competition of a deter-
mined very left-wing party in an independent Singapore. But its
position was stronger than this comparison would suggest. It had had
over four years in which to weaken the Barisan by repressive measures
and adroit use of the Barisan's mistakes. The main danger it is faced
with, electorally, is that economic distress and a high level of unemploy-
ment may lose it votes. During 1966 the PAP leaders increasingly
emphamed the need for r: <|nL. both the skills and the determination of

's small p The phasis was on an “organized"”

saciety.

Singapore’s essential economic problem has not been greatly
changed, although it has been intensified, by separation from Malay-
sia. In the period 1963-1965 her trade losses from Indonesian Con-
frontation had been largely made up by the opening of new factories
and by greater British defense expenditure in Singapore.™ But little
had been accomplished by the Singapore and federal governments to
bring about a Malaysian common market. Chinese businessmen in
Malaysia wanted protection, and lobbied against it. Singapore was the
more eager of the two parties concerned, and it blamed the federal
government for the delay. After Singapore left Malaysia the Tariff
Advisory Board which had been set up to work out common market
proposals was retained, and the Tengku announced that, although an
actual common market would not be set up, “in the course of time and
in the light of working experience, we will be able to work out a system
near enough to common market arrangements,” In principle, there-

5 In the first half of 1964 recorded import figures showed a decline of
23 per cent and export figures of 31 per cent; however, the number of
waorkers unemployed as a direct result of Confrontation never exceeded
4,000. From 1963 to 1964 Singapore’s national income rose by 12 per cent,
compared with between § and 10 per cent, a year during the previous four
vears (Dr. Goh Keng Swee, ibid., November 3, 1964; Malay Mail, March
1965.)

55 Straits Times, September 2, 1965. The Independence of Singapore
Agreement, 1965, reproduced as Appendix 1 to Malaysia (Kuala Lumpur:
Department of Information, Malaysia, August, 1965), Article VII, rescinded
Annex J of the Malaysia Agreement (1963) rufcmng to the common
market. But Article VI of the of
1965, laid down the principle of economic coopera
and Singapore.

Singapore
jon between Malnym
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fore, progress towards a common market need not be slower than it
was before. However, the bargaining over common market proposals
and over the location of new industrial enterprises will now be car-
ried on in a different context than before, one in which Singapore
is legally independent. In practice, of course, Singapore’s indepen-
dence is limited in many ways, particularly by the fact that, before
Confrontation, almost 30 per cent of her trade consisted of entrepdt
transactions to or from Malaysia. From 1961 to 1963 during the
negotiations on the formation of Malaysia there was a good deal of
discussion on whether Singapore “needed” Malaya more than Malaya
needed Singapore. In one sense each needed, and still needs, the
other, because a large port and its hinterland are complementary.
But in another sense Singapore needs Malaya more, because, while
Malaya could develop Port Swettenham or Penang, although at a
high cost, Singapore has no “alternative hinterland” to develop. Sig-
nificantly, only a few days after Singapore left Malaysia, demands
were voiced for more extensive development of the port of Penang.
It is quite possible that in discussions between the two governments
on a common market the Malaysian government could use as a bar-
gaining weapon the threat that it would step up the development of
ports in Malaya. The basic point about the common market, however.
is that Malaysia is unwilling to face too open competition from Singa-
pore.

1f Singapore does not obtain access to Malaysian markets through
common market arrangements, her industrialization program can suc-
ceed only if she can increase exports of her products to areas out-
side Malaysia. The obvious parallel example is Hong Kong, but
Singapore has the disadvantage that her wage structure is higher than
Hong Kong's.

The Agreement concluded between the two governments on the
separation of Singapore provided for a defense treaty between the
two countries. A joint defense council was to be set up; Malaysia was
to assist Singapore in external defense, and Singapore would “con-
tribute from its own armed forces such units thereof as may be con-
sonable and adequate for such defence™; Singapore would
ia the right to continue to maintain and use its bases and
other military facilities in Singapore for external defense; “each party
will undertake not to enter into any treaty or agreement with a foreign
country which may be detrimental to the independence and defence
of the territory of the other party.”™ These provisions underline the
essential interdependence between the defense of Malaysia and the
defense of Singapore. In practice it would seem to give Malaysia

L of Singapore , 1965, Article V.
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something like a veto over Singapore's defense palxcy This inter-
pretation is by Mr. Lee’s y after the
separation that Singapore would never do anything to endanger
Malaysia.% In any armed conflict between the two countries Malaysia
would be stronger; she alsa supplies most of Singapore’s water. By
August, 1966, the defense treaty had not been signed. Malaysian
officials believe that Singapore is reluctant to sign until Malaysia
takes steps to bring about a common market.

In addition to being involved with the Malaysian defense system,
Singapore is also linked with the British defense system, indirectly
through the British involvement in Malaysia but also directly through
the existence of the British base in Singapore, In the short term the
PAP government wants the British base to stay, in spite of its aware-
ness of the damage which the presence of white troops does to Singa-
pore's image in the eyes of Afro-Asians. It is quite possible that
Britain, in an effort to reduce her expensive overseas commitments,
might withdraw the base before this was desired by the PAP. An
alternative base is Perth in Western Australia, which is politically more
secure and which would probably be partly paid for by the Australian
government. During Confrontation the base was vital to Singapore,
because only through British pmtecuon could Singapore be defended
against ia. Severe it ion would also result in
Singapore if the base were abruptly removed. At the same time, pos-
sibly with Afro-Asian opinion in mind, Mr. Lee has emphasized that
at any time the Singapore government could tell the British to quit
the base. Lee also insisted that in the new agreement on the basc
to be signed by Britain and newly independent Singapore, it should be
laid dnwn that lhc base was to he used for defense, not aggression
(i on Indk ), and that the Singap govern-
ment should always be consulted when the base was put to use.

In August, 1965, Singapore became fully independent and responsi-
ble for her own foreign policy. She was obliged to set up a foreign
ministry and to find recruits to fill diplomatic posts abroad. Her for-
eign policy has been described as one of nonalignment in the power
struggle between the Communist and Western blocs.® This policy
has been spelled out in regard to Viet Nam, where the war is viewed
as being a reflection of the struggle between these two blocs. But

57 Press interview on Television Singapura, August 9, 1965. See the

“national security” argument for Singapore's joining Malaya, put forward
in 1961, see pp. 62-63, above,

8 Straits Times, September 1 and 2, 1965,

598, Rajaratnam, Foreign Minister of Singapore, ibid., August 11, 1965.

60 A, Rahim Ishak, “The Viemam Tangle,” The Mirror, September 18,
1965,




224 SINGAPORE, IN AND OUT OF MALAYSIA

Singapore’s freedom of mancuver is hindered by the limitation of its
ability to enter into agreements or treatics with a foreign country,
“which may be detrimental to the mdependgnce and defence” of
Malaysia.®  Singap: government therefore, with the
Agreement in mind, have been studiously noncommittal on the ques-
tion of possible diplomatic relations with mainland China. They have
hinted, however, at the possibility of establishing relations with Rus-
sia, although not in the near future. A trade and technical assistance
pact was signed with Russia in April, 1966, It would seem that
Malaysia, because of the close threat of mainland China, would be
much more strongly opposed to Singapore’s having relations with
China than with Russia, In the November, 1965, United Nations vote
on the admission of mainland China to the U.N., Singapore, who had
become a member two months carlier, demonstrated that she had a
different foreign policy from Malaysia; she voted for China's admis-
sion while Malaysia voted against it.

Soon after independence Mr. Lee made a violent attack on the
United States, saying that if the British base went it would not be
replaced by a United States base.” Lee made sensational disclosures
about earlier CIA activities in Singapore; he was also apparently
moved by personal considerations, but insofar as his attack was
caleulated, he possibly had several aims in view. The timing of the
attack suggests that he may have foreseen the decision reached al
the end of 1965 by the United States and Britain to cooperate more
closely in the defense of Southeast Asia. He may have been trying
to demonstrate to Afro-Asian countries that, although he was com-
mitted to the British base in the short run, he was also capable of taking
a strong “anticolonialist” stand on bases. Also, by rejecting the ides
of United States military support, he may have wished to distinguish
clearly hclween his own progressive regime and the sequence of “un-
progressive” regimes in South Viet Nam. On several occasions Lee
Kuan Yew has expressed admiration of the foreign policy of Prince
Sihanouk of Cambodia. The future course of Singapore’s foreign
policy might not be too different from the Prince’s, except that ob-
viously it would show fewer traces of direct pressures from mainland
China and more traces of il and ian i

During Confrontation Singapore’s relations with Indonesia were a
possible area of disagreement with Mdlaysla Thls was not bec'\usg
the Singapore government was espe
government policy, at any rate up to Oclobu. ‘)65 It did not

ot of Singapore A nt, 1965, Article V(4). The article
similarly limits Malaysia's power to make agreements or treaties.
52 Straits Times, September 1, 1965.
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share the Indonesian government's pro-Communist leanings and it
strongly disapproved of the harsh treatment of the Chinese in Indo-
nesia. But, in order to survive, Singapore is dependent on trade.
Even after Indonesia formally cut off trade with Malaysia as part of
its Confrontation policy in 1963, a “barter trade” with Singapore,
through the adjacent Riau Islands, went on until the Malaysian fed-
cral government stopped it in August, 1964, Immediately after
Singapore was separated from Malaysia the Tengku stated that he
would not allow Singapore 1o trade with Indonesia® The Indepen-
dence of Singapore Agreement made no mention of restrictions on
trade. But Malaysia had two powerful sanctions. She could claim
that Singapore-Indonesiun trude would in fact infringe the defense
provisions of the Agreement, because of the possibility that trading
would provide an opportunity for Indonesian saboteurs to infiltrate
Singapore and then Malaysia. Also, before Confrontation Indonesian
trade was valuable to Singapore, but trade with Malaya was even
more valuable.® So, during Confrontation, if Singapore traded with
Indonesia without Malaysia’s approval, Malaysia could force Singa-
pore to lose more trade than she gained. Consequently, although
Mr. Lee tentatively outlined plans for barter trading which would
rule out any possibility of sabotage," he was also aware that the con-
sequences had to be calculated. “It is not just trade with Indonesia
and Singapore’s little advantage which is at stake.”®

When Indonesia’s decision to recognize Singapore was followed in
Tune, 1966, by the announcement that Confrontation would end, the
role of Singapore changed. She was no longer an avenue through
which Indonesia could hope to outflank Malaysia, for instance by
indirectly trading with Malaysia while continuing to harrass her mili-
tarily. Instead, in the new framework of Malaysian-Indonesian friend-

93 Ihid., August 15, 1965. On Auj,ll\l 9. 1965, Lee Kuan Yew had men-
tioned the possibility of Singapore’s trading with Indonesia. although he
discussed the security risk involved, He suggested that if economic coopera-
ton between Singapore and Malaysia lagged. then any g rnment of
Singapore must seek a living by trading even with the devil in order to
survive (press interview on Television Sinzapura).

8% Malcolm I, Purvis, “The Economic Implications of an Independent
Singapore,” in Separation of Malavsia and Singapore: Implications for the
Future, M. Ladd Thomas, ed, (De Kalb: Northern Illinois University,
Center for Southeast Asinn Studies, forthcoming).

W The Mirror, October 16, 1965 (speech ut a meeting of the Chambers
of Commerce, October 5, 1965).

 Straits Times, August 27, 1965, Early in 1966 the Malaysian govern-
ment was tking the line that Singapore’s plans for trade with Indonesia
showed a Jack of cooperation, and that until more cooperation were shown,
negotiations for a common market could not proceed,
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ship, the question was how Singapore could fit into the pattern as a
trading center.5”

Singapore ls so closely tied to lhe mainland of Malaya by geog-
raphy, and personal ips that it is
expect that sometime the two countries will once again be umted
under a single government. But the bitterness aroused among politi-
cians during 1964 and 1965 was so great that reunion is probably
out of the question before another fifteen or twenty years have
elapsed. Until the territories are again united, objectively it might
seem that Singapore could not avoid being crushed by the weight and
complexity of problems. But any estimate of her future should also
take into account the determination and intelligence of her leaders
and the skill and resilience of her people.
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National Unity

Racial Di

Malaysia is not only a transitional society' which is attempting to
modernize itself; it is also a multi-racial society with the problem of
achicving national unity. This problem is especially prominent be-
cause Malaysia has a relatively high standard of living, which makes
her economic problems less acute and less noticeable. The racial
question has also been intensified because of the external attractions
on certain sections of the population from outside.

The racial divisions among the population have already been de-
scribed. Even within the three main groups — Malay, Chinese, and
Indians — further ivisions exist, and the i ic effect has
been heightened by the addition of the Borneo territories. Futher-
more, in many cases the ethnic cleavages coincide with religious and
linguistic cleavages and with differences in customs and way of life.
As a result, the ethnic ges are d and pened.* Be-
cause of the nature of these cleavages, Malaysia’s problems resemble

1 Cf. Daniel Lerner, The Passing of Traditional Society: Modernizing the
Middle Fast, 2nd impression (Glencoe: The Free Press, 1962); Lucian W.
Pye, Politics, Personality, and Nation Building: Burma's Search for Identity
(New Haven: Yale University Press, 1962); Fred W. Riggs, Administration
in Developing Countries: The Theory of Prismatic Society (Boston:
Houghton Mifflin, 1964); David E. Apter, The Politics of Modernization
(Chicago: University of Chicago Press, 1965).

2 The average income per head of Chinese is higher than the average
income per head of Malays (T. H. Silcock, “Communal and Party Struc-
ture” in The Political Economy -of Independent Malaya, T. H. Silcock and
E. K. Fisk, eds. (Singapore: Eastern Universities Press, 1963), pp. 1-3).
Yet it is not true that the cleavage, Malays-Chinese, corresponds to a eleav-
age between poor and rich. See James Puthucheary, Ownership and Control
in the Malayan Economy (Singapore: Eastern Universities Press, 1960),
pp. 123-124,
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those of Palestine or India before they were divided, or of Cyprus.
They have some similarity with those of Ceylon.? More optimistically,
they have been compared with those which have been successfully
overcome in Switzerland. In two important respects, however, Malay-
sia’s racial problem scems to be unique, in Asia at least: the two
major races are nearly equal in number, and both of them are subject
to ethnic influence by a more powerful Asian country. In view of
these cleavages, the disturbing aftereffects of the Second World War,
the Emergency, and the impact of Confrontation, it is perhaps a
miracle that Malaya and Malaysia have managed to survive so far.
In the circumstances perhaps the most that could be expected, until
now, is that the various groups would interact, for purposes of com-
merce or government, according to certain agreed rules, but that they
would continue to lead separate social lives*

Aspects of Communalism

In practice it is impossible to separate most issues from commu-
nalism, because nearly all issues have obvious communal implications.
If capitalism, in the sense of economic exploitation, is under attack,
then, outside the northeast coast, the landlords and middlemen who
are attacked are almost certain to be Chinese. If the matter of equal-
ity is under di i it is inevitable that a Malay will refer
to Article 153 of the Constitution, which provides for the “special
position” of the Malays. Although in general there is no desperate
shortage of land in Malaysia, the subject has several communal
angles. PMIP state governments have been unwilling to accept fed-
eral schemes which would give land to what they consider to be an
excessive number of Chinese. Furthermore, land development may
be opposed, even if it is Malays who are being settled, on the ground
that it is Chinese contractors who are engaged to clear the land and
who gain the immediate financial advantage. In Sarawak land reform
must take account of ethnic and political considerations, because in
the past it has been very difficult for Chinese to acquire land legally,
a fact which has probably driven many Chinese to support the SUPP.

Benefits conferred on one ethnic group may set off something like
a chain reaction. During the Emergency when the Chinese squatters
were resettled in New Villages they complained because they had been
uprooted. When the New Villages were made more comfortable to

3 William Howard Wriggins, Ceylon: Dilemmas of a New Nation (Prince-
ton: Princeton University Press, 1960).
4 William H. Newell, Treacherous River (Kuala Lumpur: University of
Malaya Press, 1962), pp. 34-40, describing the relations between a Malay
ity and a Teochiu i
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live in by the provision of certain services, such as schools and roads,
there were complaints from the Malays that they were being neglected
by comparison.” So there was a drive for largely Malay rural devel-
opment, symbolized in the issue of the famous “Red Book” for each
kampong (village), in which rural projects were listed for each area
and a record kept of what had been accomplished. By 1962 Chinese
complaints that they had been left out of the rural development
schemes had become so general that it was decided to extend the Red
Book to the New Villages.

Outside the New Villages in Malaya the bulk of the rural dwellers
are Malays. This fact explains some aspects of government policy,
which might be different if the ethnic proportions in the rural areas
were the same as in the urban areas. “For example, a greater rate of
growth could almost certainly be achieved by an allocation of govern-
ment resources very much more heavily in support of the backward
peasant sector.”® But such a policy would be ruled out by the Alli-
ance government's heavy dependence on the rural Malay vote. The
importance of this vote is underlined by the provision altering the
Constitution in 1962 when it was decided lhav the number of electors
in rural i ies might be ly fewer than in urban
constituencies.” It is therefore possible that a generation from now there
might be as many non-Malay electors as Malay electors in Malaya,
but that, unless the urban-rural distribution of the population had
radically changed, their voting power might be much less.

Certainly it is hard to avoid seeing signs of communalism in many
aspects of life in Malaysia. Some of the examples are relatively
trivial, such as the propensity of Malaysians of Chinese ethnic origin
to state “Chinese” as their “nationality” in hotel registers or the fact
that non-Malays sometimes cheer for visiting football teams of the
same ethnic origin as their own rather than for a Malaysian team.
Other signs are more serious. The PMIP has introduced motions into
Parliament to the effect that “Malaya belongs to the Malays,” which,
if accepted, would undermine the whole basis of communal coopera-
tion. Again, in 1962 when border fighting began between Indians and
Chinese, the Malayan government's “Save Democracy Fund” to help
India attracted very little Chinese support.® The most obvious illus-

5Gayl D. Ness, “Economic Development and the Goals of Government
in Malaya,” in Mnlayﬂa, a Survey, Wang Gungwu, ed. (New York:
Pracger, 1964), p. 312.
SE. K. Fisk, Frora Development Policy,” Silcock and Fisk, p. 194.
7By the Constitution (Amendment) Act of 1962.
8See p. 182, above,
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trations of communalism occur when there is actual fighting between
different racial groups, as in several areas soon after the war and in
Bukit Mertajam and Singapore in 1964,

The Economic Position of the Malays

To some extent the Singapore disturbances in 1964 constituted a
special case, because they arose partly from intense party rivalries
which reinforced and exacerbated communal differences, culminating
in the Separation of Singapore from Malaysia, But for a wider con-
sideration of the communal problem, it is necessary to go back to the
notion of a “bargain” between the Malays and the Chinese. On this
interpretation the UMNO and the MCA were able to come to an
agreement and find a basis for the successful Alliance Party, by
delimiting, as it were, certain spheres of influence to each major
community. The Malays were to keep their political ascendancy by
the retention of some of the traditional Malay features of govern-
ment, such as the Rulers, through advantages in the civil service, and
by their greater voting power. The Chinese were to have the citizen-
ship qualifications relaxed which would gradually increase their elec-
toral power and, tacitly, they were not to be interfered with in the
pursuit of business. But an important feature of the bargain was that
it was not “static.” Politically, the Chinese influence was to increase.
Similarly, the Malays, it was thought, would be encouraged to become
more active economically, Even before the formation of the Alliance
this had been an objective of the British. “The ideal of a united
Malayan nation does not involve the sacrifice by any community of
its traditional culture and customs, but before it can be fully realized
the Malays must be encouraged and assisted to play a full part in the
economic life of the country, so that the present uneven economic
balance may be redressed.”®

A few years ago one authority claimed that efforts to improve the
economic position of the Malays had not yet been very successful.!®

9 Directive from the British Government to General Templer on his
appointment as High Commissioner, February, 1952, quoted in J. B. Perry
Robinson, Transformation in Malaya (London: Secker and Warburg, 1956),
pp. 182-183. This quotation does not indicate the major role played by
foreign, mostly British, capital in the economy. It is still true that “the
Chinese are mainly middlemen and compradores of European capital.
Some have become partners and a few have become independent. The
capital that dominates Malaya's economy is European” (Puthucheary,
op. cit, p. Xix).

10T, H. Silcock, “General Review of Economic Policy,” Silcock and
Fisk, pp. 242 and 261-275.
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The government has attacked the problem of rural poverty by setting
up RIDA (Rural and Industrial Development).!! Some of the ven-
tures engaged in by RIDA came under criticism, and in 1965 it was
reorganized and renamed MARA (Majlis Amandh Ra'ayat). The
scope of MARA is indicated by the titles of its five divisions: trans-
port; commerce and industry; training; technical services; credit fi-
nance. Agriculture has been promoted in a number of ways. The
Federal Land Development Authority (FLDA)'™ was established in
1956. In 1965 it was announced that a Federal Agricultural Market-
ing Authority (FAMA) would be set up, that a new bank would be
created for giving out rural credit, and that the cooperative move-
ment would be revitalized.!® Plans have also been made to encourage
industrialization in the smaller towns. The various organizations just
mentioned are extending their activities in Sabah and Sarawak and arc
setting up branches there.

From another angle, the economic position of the Malays is inferior
because of the absence of a middle class of Malay entrepreneurs. To
create such a group would not of itself, apart from any trickle-down
effect, make the bulk of the Malays less poor. Nevertheless, it may be
argued that, without such a group, one avenue of opportunity is closed
to Malays and that they have therefore not achieved “equality” in
the particular sense of “equality of opportunity.” It is possible to
point to particular Malays who hold a large number of directorships,
for instance Dato Nik Ahmed Kamil, who previously had a career
as a diplomat, and Dato Dr. Haji Mustapha Albakri, the chairman of
the Election Commission and previously Keeper of the Rulers' Seal.
In 1963 these two eminent Malays held about one dozen and two
dozen directorships, respectively.'* But few other Malays of com-
parable caliber are available, which partly accounts for the concen-
tration of so many directorships in the hands of so few Malays. It is
also significant that both these persons had been government servants.
The tendency of nearly all educated Malays to join government service
has been cited as one main reason for the shortage of successful
Malays who are making their career in business. Other reasons which
have been advanced to explain the shortage are loss of faith in Malay
companies, because some (such as the Malay Shipping Company and

1 E, K. Fisk, “Rural Development Policy," ibid., pp. 175-176. On the
Rural and Industrial Development Authority see G. Krishnan Nair, “The
Rural and Industrial Development Authority,” Ekonomi, 1, No. 1 (1960),
57-60; Sunday Mail, March 26, 1961,

12 See pp. 80-82, above.

13 Tun Razak, Straits Times, August 20, 1965,

4 Sunday Times, September 22, 1963,
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the Malay Bank) have gone bankrupt, and lack of sufficient capital.!®
A radical approach to the problem would be to try to increase the
number of Malays in business by setting up more public enterprises
owned by the government, which among other things could train
Malay managers.® This kind of proposal, however, would probably
be blocked by the “free enterprise” philosophy of the Alliance and its
distrust of “socialism.” In any case, it is doubtful if the provision of
more Malay entrepreneurs and businessmen generally can be solved
purely by p ing instituti imp! 3 ial changes
in Malay attitudes would seem to be necessary as well!” The com-
position of élites in Malaysia has not yet been studied in depth. But,

whatever their exact nature, it is fairly clear that for some time to
come there will not be a middle-class Malay élite, based on business
as opposed to iti status or i in the b

Alliance efforts to improve the economic position of the Malays
have sometimes been criticized by socialists on the ground that they
are “capitalist” solutions. Professor Ungku Abdul Aziz has argued
that rural poverty cannot be cured unless exploitation of the rural
Malays is ended by setting up a hensive system of keti

izati either gover d, cooperative or joint.!¥ Rural
development was a prominent theme in the PAP campaign to estab-
lish itself in Malaya. Once the PAP had given up hope of forming
an alliance with UMNO, it was forthright in condemning Alliance
policies towards the rural Malays. According to the PAP, rural pov-
erty could not be solved by private enterprise, and the UMNO was
committed to the support of non-Malay private enterprise. “The
leadership of the Malay mass base is linked up with Chinese and

" Dr. Lim Swee Ann, Minister of Commerce and Industry, Dewan
Ra'ayat Debates, V, No. 3, May 28, 1963, cols. 451-458; Straits Times,
June 11, October 2 and December 31, 1963; Haji Khalid bin Awang Osman,
Assistant Minister of Commerce and Industry, ibid., April 4, 1963; Raja
Nasron bin Raja Ishak, former secrctary of the United Chamber of Com-
merce, ibid., January 2, 1964,

18E. L. Wheelwright, “Industrialization in Malaya,” Silcock and Fisk,
Pp. 236-237,

17 Cf. David Clarence McClelland, The Achieving Sociery (Princeton:
D. Van Nostrand, 1961); Tjoa Soei Hock, Institutional Background to
Modern Economic and Social Development in Malaya (Kuala Lumpur:
Liu and Liu, 1963), especially chs. VI and VIL Similarly, a letter to a
newspaper, apparently from a Malay, on the shortage of Malay university
eraduates has said that the deficiency does not lie in a lack of scholarships.
What is lacking is the “spirit and constitution for competition." (Strais
Times, December 17, 1964).

1% See his inaugural lecture, “Poverty and Rural Development in Malay-
sia,” Kajian Ekonomi Malaysia, I, No, 1 (1964), 70-75.
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Indian private enterprise at the top, so there is a contradiction which
cannot be resolved.™® In his last speech in the federal Parliament
Mr. Lee maintained that the question of rural poverty was being
confused by discussion of Malay rights or about how to create a few
indigenous entrepreneurs. “Instead of special rights, why not tax
the haves in order to uplift the have-nots including the many non-
Malays, the Chinese, the Indians, the Ceylonese and the Pakistanis?"2¢
The speech was based on the familiar PAP premise that political
dividing lines “ought” to be economic rather than racial; less than
three months later, Singapore had been expelled from Malaysia.

Nation-building

Even if the future course of the Malay-Chinese “bargain” were to
follow the form originally intended, this would do lite to promote
national unity. The bargain aimed to produce a contrived mechanical
balance between ethnic groups, not a fusion of attitudes or aspirations.
The subsequent bargaining which resulted in the formation of Malay-
sia created an even more intricate, and no less mechanical, balance.
What are the prospects for building a genuine sense of nationhood in
Malaysia?

Before looking more closely at the question of nation-building, it
should be repeated that one superficially attractive “solution™ is in
fact not practicable, although the PAP seems to have favored it.
Cleavages in a society’! can become serious when they occur along
the same dividing lines and so reinforce each other; thercfore some
writers have advocated the creation of new cleavages, which would
run along different dividing lines from the old ones. In particular, it
has been suggested that in Malaya, with its ethnic, linguistic, and
religious divisions, new economic alignments should be encouraged
for this reason. One such proposal, made before independence, was
as follows. “In Malaya, under the influence of free institutions, com-
munalism would quickly give way to natural class divisions. If the
hitherto despotically governed people of the Federation were th
fore given the opportunity to clect a national government, sensi
and responsive to public opinion and possessing the power 1o carry
through h-needed social and ic reforms, ic align-
ments cutting across communal divisions would quickly appear. This

19 Lee Kuan Yew, Some Problems in Malaysia (Singapore: Ministry of
Culture, 1964), p. 29.

20 The Battle for a Malaysian Malaysia (Singapore: Ministry of Culture,
1965), p. 44.

21Cf. Seymour Martin Lipset, Political Man (London: Heinemann,
1960).
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would create the climate of opinion essential to the working of par-
liamentary democracy in a plural society, and thereby rapidly crystal-
lize a Malayan consciousness.”22

In retrospect this assessment seems unduly optimistic, and possibly
to derive from a wish to see an approximation to a British two-party
system of government, in which the parties are divided by economic
differences which are perceptible but not irreconcilable. But, as has
been pointed out, it is difficult to replace communal divisions by eco-
nomic ones, bhecause so many of the obvious economic lines of divi-
sion are also communal. It is significant that, after almost a decade
of independence, the most successful parties in Malaya are still com-
munally based; this also applies to the Borneo territories. For some
years commentators who explicitly or implicitly subscribe to the view
that politics will be i i jomi by i i
tions, and that communal considerations are becoming politically
irrelevant, have been predicting the early demise of the Pan-Malayan
Islamic Party. In the long run they may be correct, In the short run
their predictions are not helpful. At the 1964 elections in Malaya,
although the PMIP lost suppart generally, it retained control of the
Kelantan state Assembly and hardly lost any strength in the northwest
states, Kedah and Perlis, Reports of its death have been greatly exag-
gerated, although after February, 1965, it suffered from the arrest
of some of its leaders for plotting with Indonesia. The racial incidents
of 1964, to say nothing of the manner of Singapore's departure from
Malaysia, also suggest that ethnic considerations may be assuming
more importance in politics, not less.

Before Singapore left Malaysia Lee Kuan Yew suggested that the
communal cleavages in Malaysia were saved from being more danger-
ous than they were by two considerations. The numbers of Malays
and Chinese were sufficiently nearly cqual to prevent one of these
groups from having serious ideas of permanently repressing the other.2*
Also the Indians, Pakistanis, Ceylonese, Eurasians, and others consti-
tuted a kind of third force, which could act as a moderating influence
on communalism. If either Malays or Chinese took too strong a com-
munal line, they would alienate these groups and find themselves faced
by a coalition of all the other communal groups. On this type of
reasoning, the inclusion of the Borneo territories in Malaysia should
have been ial, because it 4 the ing forces by
bringing in the natives of Sabah and Sarawak, although at the same
time it increased the external and indirectly the internal, tensions by

22 Francis G. Carnell. “Communalism and Communism in Malaya,"
Pacific Affairs, XXVI1, No. 2 (1953), 105.

25 Cf. Lee Kuan Yew, Strairs Times, July 16, 1964.
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provoking, or providing the occasion for, Confrontation. This line of
ing was not ily invalidated by the racial tensions which
developed in 1964 and 1965 and contributed to Singapore’s expulsion.
It can be argued that the decisive factor which produced the break
was not the attempt to create a “Malaysian Malaysia,” but rather the
pace at which the PAP tried to promote it24
ilation and A it

A sense of i although essentially subjective, has often
been said to be dependent on a history of shared experiences. But this
is not possible in Malaysia, because Malays and Chinese do pot share
“a heritage of common suffering and common rejoicing in the past.”™
Therefore, in order for a sense of nationhood to exist, which will help
to break down communal barriers and differences, the task of nation-
building must be deliberately undertaken. Given the present communal
situation, there would seem to be four main possibilities for the future:

imilation of the various iti ion of the various
communities on the basis of leaving things as they are, a laissez-faire
policy; partition of the country; chaos:*® Because of the ways in which
the various communities are distributed geographically, partition would
hardly be practicable, except in the limited sense in which a separated

Sabah or Sarawak would i partition, and a
constituted partition in August, 1965. Chaos is certainly possible, if
one of the other ibilities were tried lly. Complete as-

similation would be difficult, even if attempted by force. Tt might have
heen a possible policy if the proportion of Chinese had been smaller,
and if Chinese culture had been less venerable and less admired. Even
in Thailand, where the proportion of Chinese is lower, assimilation has
not been complete,” although cultural differences between the Thais
and Chinese are fewer than those between Malays and Chinese, and
although a major obstacle to assimilation, the barrier of Islam, is absent.
But in Malaysia total assimilation of the Chinese would be almost im-
possible except in the very long run. Chinese attachment to Chinese
traditon and culture and to China itself as a world power, irrespective
of whether or not it were Communist, would be too strong. It would

24 See pp. 246-247, below.

2 Tan Cheng Lock, Malayan Problems from a Chinese Point of View
(Singapore: Tannsco Publishers, 1947), p. 119.

20Cf, K. J. Ratnam, “Government and the Plural Society,” Journal of
Southeast Asian History, 11, No. 3 (1961), 1-10; Ian Morrison, “Aspects of
the Racial Problem in Malaya,” Pacific Affairs, XXI1, No. 3 (1949), 252,

27R. J. Coughlin, Double Identity: The Chinese in Modern Thailand
(Hong Kong: Hong Kong University Press, 1960), pp. 195-199.
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be very difficult even for the Indians, who form a much smaller propor-
tion of the population.

However, assimilation is a much more tempting solution where the
natives of Borneo are concerned. Their numbers are relatively small,
and their culture is less developed than that of the Malays. They have
been subject to Malay rule in the past, from Brunei, and are exposed
to the penetration of Islam. In these circumstances it is not remarkable
that the Malay members of the Alliance government in Malaya feel
they can provide friendly leadership for these territories. Before
Malaysia the Tengku referred to fears in the Borneo territories that the
Malays might not be able to serve the people there as well as the
British had done. “If they, who are people of a different race and
from a different world, can do much for the people of the Borneo ter~
ritories, sufficient to gain their confidence, how much more can we do
for those who belong to the same ethnic group whom we regard as
brothers in the same family.”*® Certainly the intricate ethnic divisions
in the Borneo territories can be exaggerated to a point where they
obscure the broad similarities. But, whatever the reason, whether
alleged reaction against Malay domination in the past, or alleged overt
or covert anti-Malay propaganda by the British, the fact remains that
many natives in Sarawak and Sabah do not regard the mainland Malays
as brothers to the same degree as some mainland Malays regard them
as brothers. The whole history of the Malaysia project, in which the
suspicions of political leaders in Sabah and Sarawak had to be over-
come by bargaining and the provision of guarantees, supports this point
of view. Indeed, one of the most prominent leaders in Sarawak, later
Chief Minister, was originally of the opinion that no constitutional
arrangements would be adequate to guarantee the safeguarding of the
country’s immigration laws, state sovereignty and other rights.?® It was
precisely to prevent rapid or thorough assimilation that so many safe-
guards to protect Sabah and Sarawak were in fact built into the revised
Constitution. Yet the relative defenselessness of the natives, which
made these guarantees necessary, could be at the same time a standing
temptation to a central government to pursue as assimilationist a policy
as was practicable.

Government policy, then, could not successfully be one of complete
assimilation because of the strength of Chinese and Indian numbers
and culture and because of the constitutional guarantees regarding the

28 Straits Times, August 31, 1962. See also pp. 67-68, above.

29 Dato Stephen Kalong Ningkan, Borneo Bulletin, October 28, 1961, Tt is
of interest that Dato Ningkan's clashes with the federal government were a
contributing factor to his losing office in June, 1966.
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= ‘as. But, in practice, neither could it be a policy of
sodation, of laissez faire. To do nothing would be to
munites go their separate ways, except for the casual
.ed by go or In ef-

.y 'has been a ination of dation and assi

_wever, the degree of assimilation is not the only important issue.
Lis also necessary to ask a question about the rature of assimilation —
assimilation o what? In other words, is assimilation to mean assimila-
tion to a purely Malay way of life or to a Malayan way (now Malay-
sian way) of life, to which other cultures and customs have contributed?
1t has been well said that “Malayan nationalism™ consists of two parts,
“a nucleus of Malay nationalism enclosed by the idea of Malay-
Chinese-Indian partnership.” Since the formation of Malaysia this
outer ring would also include contributions from the natives of Sabah
and Sarawak. The question is, what should be the relative importance
of the nucleus compared with the outer ring? Tt is possible to cite
radically contrasting views on this. The approach of the top Malay
politicians in the Alliance government is moderate. They “under-
emphasize Malay political demands which other races find difficulty in
accepting, such as Islam as the state religion or the use of Arabic
seript,” stressing only the Malay language and a limited amount of
royal ceremonial®' At the same time they attempt to take the edge
of PMIP criticisms by increasing the number of mosques and other
religious buildings and by extensive Koran-reading competitions. Ma-
laya’s independence was achieved after a struggle, but relations with
the former colonial power, Britain, were not permanently embittered.
Malay nationalism was not excited to the point where it became fanati-
cal. And the road to independence was by means of cooperation with
the Chincse, through the MCA, which paved the way for continued
cooperation with them in the future, But extreme Malay views still
exist, particularly in the PMIP, and find cxpression, for example, in
attempts to put it on record in the Constitution that Malaya belongs to
the Malays.?® Behind this is the conviction that the Malays are the
original inhabitants of Malaya, the “sons of the soil.” Non-Malays, if
they stay in Malaya must conform to Malay standards completely, that
is, they must be entirely assimilated. Alternatively (and this is the
solution preferred by some Malay extremists) they should be forced
to return to their original “homeland.” Similar attitudes are exempli-

30 Wang Gungwu, “Malayan Nﬂlmmlhsm," Royal Central Asian Journal,
July—Ocmber, 1962, Parts 3 and 4, p. 321,
SIT. H. Silcock, “Communal and ]"ar(v Structure,” Silcock and Fisk,

p. 12,
22 Straits Times, October 6 and 10, 1962.
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fied by the assumption that, by definition, a pro-Malay approach cannot
be “communal” but must be “national."® Such extreme opinions are
seldom voiced in public by top UMNO leaders. But some leading
members of the party, described by the PAP as the “ultras,” are re-
garded as giving more public emphasis to Malay demands than others,
notably Dato Syed Ja'afar Albar, until August, 1965, the secretary-
general of UMNO, and Tuan Syed Nasir, director of the Dewan Bahasa
dan Pustaka (Language and Literary Agency). An important effect of
Confrontation may have been to stimulate some Malays to imitate
Indonesian-type nationalism and to show that they were no longer
influenced by “colonialism,” for instance, on the language question.

L Education, and Assimilatis

The nature of the Alliance’s compromise on assimilation may be seen
in its policies on language and education. In general terms the policies
could be described as accommodation in the short term, accompanied
by a limited degree of assimilation, sufficient to enable persons of dif-
ferent communities to communicate and interact more freely, so laying
the foundations of national unity, but not sufficient to make non-
Malays drastically alter their way of life or abandon their cultural heri-
tage. The period of accommodation is to be longer, and the central
pressures for assimilution are intended to be weaker, for the Borneo
states. There was a similar intention as regards Singapore: but the
pressures for assimilation, in one sense from Singapore as well as from
the center, were so violent that they resulted in a breakdown.

The policy on the national language is that, unless Parliament decides
otherwise (which is very unlikely), only Malay may be used in Parlia-
ment, in the Legislative Assembly of each state, and for all other official
purposes from August, 1967, onwards.* The delay of ten years from
the time of independence was partly to allow the language itself to be
developed. But it was also an example of accommodation, to allow
time for people to learn the national language. The language drive
has been spearheaded by the Dewan Bahasa dan Pustaka, set up in
1959.% The functions of the Dewan Bahasa include not only the devel-
opment and standardization of the language, for instance through de-
vising new technical terms and preparing a national language dic-
tionary, but also printing and publishing books and other material in
the national language and ping literary talent, parti in the
national language. Every year the Dewan Bahasa sponsors a “national

8 See p. 124, above,

M The Borneo territories are exceptions to this. See pp. 68-69, above.

% Wan A. Hamid, “Religion and Culture of the Modern Malay,” Wang
Gungwu, pp. 187-188.
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language month” campaign (which in 1966 lasted for six months),
when the use of the language is encouraged, particularly in government
offices. The great importance attached to the work of the Dewan
Bahasa was indicated by the choice of Tuan Syed Nasir bin Ismail,
who was an old friend of the Tengku, to direct it. Tuan Syed has
taken a broad view of his functions; for instance, he issued a state-
ment opposing in Nanyang University the creation of “a sub-system
which is out of context and at variance with the whole of our edu-
cational system,” cven though at that time Singapore was a state in
Malaysia which had complete control over education. With the ap-
proach of 1967, when Malay was due to become the sole official
Janguage, agitation grew for Chinese also to be recognized as an
official language.?” Perhaps as a reaction against this, the activities of
the Dewan Bahasa became more intensive and its director became
outspoken. The Tengku, on the other hand, hinted at “concessions”
on language,® and deplored the attitudes of extremists in the Alliance,
who “will use violence and passion and will not care for their non-
Malay friends.”?

Even if there is agreement about the use of the national language,
it does not follow that there is also agreement on the nature of the
language itself. A great advantage of Malay over other languages is
that it is easy to learn. This point has been repeatedly emphasized by
the Tengku when urging that the national language should be studied
more and used more widely. To make the national language popular
“we must use terms best understood by the people and not find new
words to replace English ones — words unknown to us”¥ Yet a
non-Malay who has mastered the language has claimed that some
Malays have too possessive an attitude towards it, and has urged that
it must be made easy for non-Malays to learn and used!

A special and vital aspect of the language question concerns the
place of languages, and in particular the national language, in educa-
tion. In a multi-racial society, what languages are to be taught, and

98 Straits Times, December 1, 1964.

7 See pp. 90-91, above.

9 Siraits Times, September 28, 1965.

3 The Mirror, October 9, 1965, quoting Utusan Melayu, October 2,
1965. He also reassured non-Malays that the Chinese and Indian languages
will “continue fo enjoy @ place in the country™ after 1967 (Straits Times,
February 25, 1966).

40 hid,, December 10, 1964, See also ibid., June 15, 1962 (when he con-
trasted Malay government officers’ ignorance of the Malay language and
customs with their knowledge of Marilyn Monroe's vital statistics); ibid..
December 4, 1964; Sunday Times, June 14, 1964.

41 Goh Sin Tub, Straifs Times, July 20, 1964.
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in what Janguages is the teaching to be? In Malaya, after much dis-
cussion and a number of reports on education,® it was established
that Malay would be the main medium of instruction in all govern-
ment schools, except for the teaching of other languages. What has
actually happened so far is that Malay has been a compulsory subject
of study in all government schools. At present English is also com-
pulsory. In the primary schools the medium of instruction may be
any of the four main languages, but in secondary schools it is either
Malay or English.#? This scheme aroused much opposition from
Chinese educationists at the 1959 clection. But after a year or two
most of the opposition died down, partly because it was pointed out
that there would be ample time allowed in the curriculum for the
teaching of Mandarin and also because of the financial advantages of
cducating a child in a government-assisted secondary school com-
pared with a private school.#* Even when Malay has become the only
medium of instruction in schools, apart possibly for the teaching of
other languages, this would not amount to a policy of complete as-
similation. In 1959 a PMIP politician said: “If each community
insists on preserving its own language and education the people of
Malaya will continue to hold a conflicting views and way of life [sic].
- But it is not justified for non-Malays to insist on preserving their
culture through their own schools in this country,”* But the present
system of education enables the non-Malays to do just that, to pre-
serve their own culture (although preferably in government schools),
provided that they learn Malay and are exposed to Malay culture.
The dispute about the place of the Chinese language which became
prominent late in 1965 was partly a revival of the 1959 controversy.
Nominally the 1965 agitation was largely about the role of Chinese

42 Reference 10 the reports and a summary of education policy are given
in R. H. K. Wong, “Education and Problems of Nationhood,” Wang
Gungwu, ed., pp. 199-209,

43 In Smgxmorc there are both primary and secondary schools teaching in
one of four lnnguhg:s Malay, English, Mandarin, and Tamil. In Sabah
and Sarawak it is the intention to introduce Malay as the medium of in-
struction in secondary schools, when teachers are available. It should be
noted that the teaching of Mandarin in Chinese schools has the effect of
fostering unity among the Chinese while the older generations used to be
divided by the use of various dialects.

“4 In an “urgent open letter” to parents asking them to send their children
to government-assisted schools and to help persuade members of school
boards to accept government assistance, the difference in school fees per
month was stated to be M$5, government-assisted, compared with M$22.50,
private (Siraits Times, November 30, 1961),

45 Inche Zulkifiee bin Muhammad, broadcast August 5, 1959 (Radio
Malaya).
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as an official language, but in reality it was also a defensive operation
designed to protect Chinese inside the educational system. When
Lee San Choon threatened to resign as chairman of MCA Youth in
1965,48 one of his main concerns Was to make sure that pupils from
Chinese-medium primary schools would be able to continue studying
the language when they went (o secondary schools. The PAP inter-
vention in Malaya may also have contributed indirectly to the unrest
on the language issue among non-Malays. In campaigning in Malaya
the PAP had not advocated any radical change in the languages used
in education there. But to many non-Malays the PAP was identified
as the “Singapore government party,” and it was known that in Singa-
pore there werc many government secondary schools which taught
in Chinese and in Tamil as well as schools which taught in Malay and
in English.

National Unity

Some symbols of national unity are purely Malay, suggesting that
assimilation is to be a Malay norm. The Yang di-Pertuan Agong is
a potential focus for attracting national loyalties, although the title
may be held for only five years. But the office is restricted to the
Rulers of the nine states, which excludes Penang, Malacca and the
Borneo ferritories, and ensures that the person chosen must always
be a Malay. The national language could also be a Malay symbol,
with little appeal, except i to Mal if P
on “purist” lines without making use of words from other languages
where convenient, It has also been pointed out that in the flag and
arms of Malaya (and Malaysia) there is nothing to suggest the
existence of a Chinese or an Indian in the country.*” True, although
it might be difficult to devise symbols suggesting the presence of
Chinese and Indians, which did not, as it were, constitute an invita-
tion to such Malayans to look outwards to their original home. Other
symbols, existing or potential, are Malaysian. Foremost among them
s the Tengku himself, who by birth is partly Thai and has adopted
Chinese children. Another is the rural development program,*® which
no longer applied overwhelmingly to Malays after the New Villages
— mostly Chinese — were included in the scheme. The program had
symbolic and material attraction for Sabah and Sarawak when the
Malaysia proposals were being discussed, and is now being extended

46 See p. 90, above.

41 Victor Purcel, Malaya Communist or Free? (London: Gollancz, 1953,
p. 249.

4 Martin 1. Moynihan, “Ops. Room Technicue,” Public Administration
42, No. 4, (1964), 391-414.
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to these territorics. Another event, which had symbolic value in help-
ing create national unity, was the despatch of Malayan troops to the
Congo in 1960. It has also been suggested that in many sports the
teams, which are now often communal, should be more multi-racial.
Together with the emphasis on sport exemplified in the temporary ap-
pointment of the Tengku as Minister for Culture, Youth, and Sports,
in 1964, this could be a powerful means for helping to assimilate the
country’s youth.

Another less obvious, long-term possibility for the promotion of
national unity may be mentioned. Karl Deutsch has written at length
on “social mobilization,” defined as “an overall process of change,
which happens to substantial parts of the population in countries
which are moving from traditional to modern ways of life."s
Among these processes of change are “the need for new patterns of
group affiliation and new images of personal identity.” Obviously a
government which has control of the means of communication, such
as radio, television, and information services, can influence these
patterns and images. This is not to suggest that it should act in a
totalitarian manner, or that it should use such means to secure narrow
party advantages. But clearly there are great long-term opportunities
here for promoting national unity, for instance, in @ Malay television
program, by presenting the life of Malaysian Chinese in an interesting
and sympathetic manner and vice versa. Another useful device would
be to publish in newspapers written in one language, the often widely
different news appearing in newspapers written in other languages.5®

On balance the existence of Confrontation probably strengthened
nalmnal unity. To be sure, there are obvious recent examples of

who identified tk s with the ian side, notably
the subversives in Sarawak, mostly Chinese, and the Socialist Front
and PMIP leaders arrested in Malaya, mostly Malays. But, initially
at least, the general effect was to arouse loyalty and patriotism. This
was quite marked among non-Communist Chinese, who knew that
Indonesian treatment of Chinese was much less favorable than in
Malaya. While there are many examples of countries which have

4 Karl W. Deutsch, “Sacial Mobilization and Political Development,™
American Pnluuul Xru'nu' Review, LV, No. 3, S:plumhu 1961, 493. See
also Deutsch, and Social C nication (Cambridge, Mass.:
MIT Press, 1953). To use Deutsch’s terminology in this book (pp. 100

104), Malaysia contains a high proportion of persons who are “mobilized”
for relatively more intensive communication, but who are not “assimilated,”
in that they are not Malay-speakers. A high proportion of such persons

in the population, according to Deutsch, is the ﬁri' crude indicator of the
probable incidence and strength of national con
30 Sunday Times, August 16, 1964 (Tan Siew Smr




244 NATIONAL UNITY

sought to strengthen national unity by embarking on foreign adven-
tures, Malaysia probably became more united by having Confronta-
tion thrust upon it

However, the dispute between the Alliance, on the one hand, and
the PAP and the other members of the Solidarity Convention, on
the other, which resulted in Singapore’s leaving Malaysia, appreciably
damaged the prospects of achieving national unity. In conjunction
with the split in the Socialist Front it produced a cluster of opposition
parties which depended almost exclusively on non-Malay votes. 1If
the MCA were to lose much support on the language issue, the divi-
sion between the Alliance and opposition parties (excluding the
PMIP) would become decidely “racial,” and the prospects of achiev-
ing national unity would be even more seriously affected.

The end of Confrontation could conceivably endanger national
unity, if it were accompanied by a heavy emphasis on *Malay culture”
in the widest sense. If this were to happen, the leadership for such
“Malay nationalism” would probably come from Indonesia, and the
Chinese and other non-Malays in Malaysia would feel themselves
isolated.

The problem of national unity has been examined at length, because
in a multi-racial society such as Malaysia it is clearly of crucial im-
portance. But it should be remembered that it is only one of several
governmental goals, although a very important one. To pursue it at
all times may involve conflicts with policies designed to attain other
vital goals, such as modernization or economic development, to which
the government is also committed, For instance, the pursuit of sym-
bolic values, designed to promote national unity, might suggest on¢
type of policy on the national language; considerations of moderniza-
tion and efficiency might suggest alternative policies. Again, preserva-
tion of the powers and dignities of the Rulers may help to prevent
violent shocks to the Malay social structure: but the question might
be asked whether this preservation should continue indefinitely in its
existing form, irrespective of possible damage to the attainment of
other goals?

Legitimacy and Effectiveness — The Future
Plainly the road towards building a Malaysian nation will neces-
sarily be a long one. In the meantime, how is Malaysia to survive?
What basis exists for loyalty on the part of its inhabitants? The
answer is suggested by Lipset's hypothesis®! that effectiveness may be
a substitute for “legitimacy,” which is an essential constituent of

51 Lipset, pp. 77-83. See also Lee Kuan Yew, Some Problems in Malay-
sia, pp. 6-7.
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nationalism. There have been countries in the past which have sur-
vived, at least temporarily, although the majority of the inhabitants
have not felt any great emotional loyalty to them, simply because
the governments were effective in preserving order and providing de-
sired benefits. One example would be Austro-Hungary in the early
years of this century. It is not clear from the analysis how long such
@ situation could continue. Applying the reasoning to Malaysia,
Malaysia does enjoy a high level of effectiveness. The average income
per head is the highest in Southeast Asia, and, although there are
great variations in income, some redistribution takes place via taxa-
tion and the provision of social services. Bureaucratic performance
compares very favorably, in speed and lack of corruption, with sur-
rounding countries. Following the Lipset line of argument, Malaysia
could hope, so to speak, to “live" on her effectiveness until such time
as national unity were created. During that time some of the influence
of the attractions of Indonesia on Malays and of China on Chinese
might be moderated, because living conditions in these countries
would be much less pleasant than in Malaysia. By the time that liv-
ing conditions in these countries approximated to the level in Malay-
sia, then a Malaysian national consciousness could have been created.

Many things could go wrong with this calculation. If events in
Indonesia had led to her attacks on Malaysia being stepped up sub-
stantially above the level of mid-1965 (before the attempted Com-
munist coup in Indonesia), Malaysia's efforts to develop economically
might have been destroyed by armed force. Alternatively, her high
level of effectiveness might have been reduced by a decline in eco-
nomic prosperity resulting from the diversion of resources from
development to defense.”” Communist penetration into Thailand
might raise problems of subversion on the border of Thailand and
Malaya resembling those of the Emergency of 1948-1960. Quite
apart from the effects of armed attack, direct or indirect, the future
health of the economy is uncertain. Malaya achieved independence
at a time of unusual prcspenly, which enabled the government to
increase peci in rural areas. But this
scale of expenditure will be hard to maintain in view of the deteriora-
tion in the price of natural rubber, on which the economy so largely

52 However, average income per head in Malaya increased by about 15
per cent in the five years, 1961-1965 (Tun Razak, First Malaysia Plan,
speech delivered in the House of Representatives, December 15, 1965;
Kuala Lumpur: Federal Department of Information, 1965, p. 7). The
First Malaysia Plan aims at a smaller rise in average income per head,
1966-1970; its expenditure targets for Sarawak and Sabah are higher,
proportionally, than for Malaya. The plan depends on the availability of
substantial foreign loans.
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depends, during the last few years® If economic development can-
not be pushed forward quickly and rural poverty overcome, the appeal
of “effectiveness” will not be sufficiently strong to hold Malaysia
together while the process of nation-building is attempted. This ob-
servation may be particularly applicable to Sarawak and Sabah.
These states had their existing development plans integrated into the
First ian D P Plan, d in 1965 and intended
to operate for five years, 1966-1970. If expectations raised by the
plan in these states are not fulfilled, support for the federal govern-
ment and for the idea of Malaysia will suffer. Economically, Sabah
and Sarawak constitute a heavy burden on Malaya; but politically
she is committed to union with them.

Conclusion

«The Alliance is one of the most remarkable examples of the suc-
cessful practice of the art of the impossible in the whole sphere of
new-state politics—a federated noncommunal party of subparties
themselves frankly, explicitly, and on occasion enthusiastically com-
munal in appeal, set in a context of primordial suspicion and hostility
that would make the Habsburg Empire seem like Denmark or Aus-
{ralia. On the mere surface of things, it ought not to work."#* The
entry of Singapore, and the PAP, into Malaysia led to such acute
tensions that the old Alliance formula no longer applied. Two “rela-
tively different textures of saciety” confronted each other. “One was
a conservative, static society wanting to keep what was in the past,
wanting to reinforce the forces that kept society where it was. The
other was an innovating society, prepared to reach out for the stars,
prepared to try and experiment, pick the best that would suit us. And
if you had an admixture of these two suddenly, it might become quite
a traumatic experience,”® With the addition of Singapore, Sabah,
and Sarawak “Malaya became qualitatively a very different country.”™™®

Yet the difference between the PAP and the Alliance or at least the
moderate leadership of the Alliance, was essentially a difference not of

53 Thomas R. McHale, “Natural Rubber and Malaysian Economic De-
velopment,” Malayan Economic Review, X, No. 1 (1965), 16-42, This
article also contains projections indicating that a greatly increased share of
world matural rubber production will be absorbed by Communist countries
and suggesting possible political implications.

The First Malaysia Plan envisages a drop in the price of rubber from
about 70 cents a pound to about 55 cents a pound, 1965-1970.

5 Clifford Geertz, “The Integrative Revolution,” in Old Societies and
New States, Geeriz, ed., (Glencoe; Free Press, 1963), p. 134.

% Los Kuan Yew, re There Enough Malaysians to Save Malaysia?
(Singapore: Ministry of Culture, 1965), p. 2.

56 Ibid., p. 21.
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objectives but of pace. Prominent Alliance leaders, while deploring
Lee’s use of the term, “Malaysian Malaysia,” said that the Alliance
loo wanted a Malaysian Malaysia, although not on PAP terms5” In
his television interview on the day of the break between Malaysia and
Singapore (August 9, 1965) Lee Kuan Yew said that, without Singa-
pore, there might still be a Malaysian Malaysia, but that it would be
accomplished more gradually than the PAP had desired. It is signifi-
cant that in commenting on the break, one of the PMIP leaders stated
that Lee Kuan Yew's idea of a Malaysian Malaysia and the Alliance's
concept of Malaysia had no basic differences except that Lee had
given a new color to the concept.” Both the moderate Alliance and
the PAP approaches to the racial question are in striking contrast to
government policies in some nearby countries where the Chinese are
denied any effective political rights and where their economic activi-
ties are restricted and subjected to severe “squeeze.” Both approaches
look beyond narrow definitions and concepts of nationalism based on
race or religion.

Malaysia’s future in a predatory world is uncertain. But under its
present leadership, in the face of great odds, it has provided an out-
standing example of racial toleration and cooperation.

v
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