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Preface

Tuis book has grown out of a project sponsored by the Australian Institute
of International Affairs, with the aid of a grant from the Ford Foundation,
which was originally conceived as a study of the international relations
of the Indonesia-Malaysia-Philippines-Australia arca in the mid-1960s.
When T started work on it in 1964, Indonesia’s confrontation of Malaysia
had already begun to overshadow other aspects of the problem and it
soon became apparent that the problems of how to interpret Indonesia’s
actions in the dispute were of central importance to any such under-
taking. However, | have tried to preserve a balance between the
Indonesian and the Malaysian side of the story, tracing the interaction
of domestic and international developments in both countries. The full
history of the complex d ic politics of Ind. ia in those

years still has to be unravelled in far more detail than I have attempted
here.

I have put more is on the early of the conflict
rather than the later stages, mainly because the issues were more con-
troversial—and the choices made more fateful—at that period than later,
when the logic of events was more rigid. I was able to visit Indonesia,
Malaysia (including Sarawak and Sabah) and the Philippines at the end
of 1964 to make first-hand enquiries into the course of the conflict, but
have relied more on the writings of others for the later stages. While this
has resulted in some imbalance of narrative detail, I do not think the
central analytical purpose of the study has been weakened thereby.

It has unfortunately been necessary, for reasons of length, to exclude
or minimize discussion of several aspects of the problem which deserved
much closer attention, such as the role of the Philippines in the dispute
and the nuances of British, Australian, American and Russian policy.
Their importance is undeniable, but T have felt it more fruitful to stress
the domestic background on bolh sides rather than treat the conflict
merely as part of a larger i hess-g: with a ci ib
sct of rules and relationships. A striking feature of confrontation was
that the traditional rules and relationships simply were not applicable.
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In referring to the various parts of Borneo, 1 have used the familiar
anglicized form when referring to what was once called *British Borneo' —
i.e. Sarawak, North Borneo and Brunei, although the tiny Sultanate of
Brunei was strictly a protectorate, not a colony — North Borneo in
reference to the former colony of that name, now called Sabah, and the
latter name when referring to it as a state of Malaysia. The Indonesian
name, Kalimantan, has generally been retained when referring to the
Indonesian segment of the island, the provinces thereof being characterized
as West Kalimantan, East Kalimantan etc.

The spelling of Indonesian and Malaysian words and names in a book
such as this presents an almost i problem of dardizati
which has been complicated by the change to a common, standardized
spelling just as this book went to press. Because of the unfamiliarity of
the latter, it seemed preferable to retain the pre-1971 spelling of Indo-
nesian or Malay words or names in most cases. (A few exceptions such
as Java, Surabaya, Majapahit and Srivijaya have been accepted as beyond
standardization by now.) Proper names have been left as their owners
use them: thus, we have a Parry Rakyat in Malaya and a Parry Ra‘ayar
in Brunei, not to mention Harian Rakjat in Indonesia. Here, as clsewhere,
it scems preferable to respect the diversity of the region rather than to
try to impose an arbitrary unity upon it. Personal titles have been stan-
dardized, to the best of my knowledge, according to the form appropriate

%t the time to which reference is made.

I wish to acknowledge gratefully the assistance I have been given in
various ways by a large number of people during the writing of this book.
Some cannot be mentioned because of their official positions. I benefitted
greatly from discussions with Alex Alatas, Sir Garficld Barwick, Ganis
Harsono, the late Tun Ismail bin Abdul Rahman, Syed Jaffar Albaar,
Jek Yuen Thong, Ambassador Howard P. Jones, Lim Cheong Eu, A. M.
Mackenzie, Martono Kadri, Alex Marentek, Senator Manglapus, Vice-
President Pelaez, Tun Abdul Razak, S. Rajaratnam, Ambassador Narcisco
Reyes, Sir Robert Scott, Soedjatmoko, Suwito Kusumowidagdo and
Senator L. Sumulong.

For research assistance and secretarial help I wish to thank Michael
Leigh, Suzanne Nichterlein, Jane Pyke, Pam Sayers, Gwen Wheeler and
Diane Zijlstra. For other kinds of help T wish to thank Susan Osborne,
Creighton Burns, Lance Castles, Herbert Feith, Bruce Grant, John Hoff-
man, George Kahin, Daniel Lev, John Legge, Michael Leifer, Lee Kok
Liang, Colonel and Mrs. J. Mackay, Douglas Miles, Rex Mortimer,
Ruth McVey, Douglas Paauw, Frank Palmos, Peter Polomka, Bill and
Margaret Roff, J. P. Sarumpaet, Alan Smith, K. D. Thomas, R. K. Vasil,
Wang Gungwu, Col. Rais Abin, Frederick Bunnell and my wife, Onnie. Res-
ponsibility for the statements herein rests, of course, solely with the author.

Centre of Southeast Asian Studies, J.A.C. Mackis
Monash University,
January 1973
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Introduction

INDONESIA's confrontation of Malaysia during the years 1963 to 1966 was
an enigmatic affair, less than a war but something more than a merc
diplomatic dispute. It began, as it ended, 'cryptically, hesitantly and
shrouded in ambiguities/ Tn military terms, it was a miniscule conflict,
yet the political stakes at issue seemed important enough to influence the
destiny of the entire South-East Asian region. The whole campaign bore
the stamp of President Sockarno’s personality and political philosophy
so strongly that it is tempting to regard it, in retrospect, as essentially an
affair of his contriving. In fact, the term ‘confrontation” itself may almost
be regarded as one of Sockarno's distinctive contributions to the lexicon
of modern diplomacy.! The origins and character of the conflict were
inextricably bound up with the development of the doctrine of the New
Emerging Forces, which Sockarno was at that time elevating to the status
of a major pillar of Indonesia's foreign policy and domestic ideology:
its end came within a matter of wecks after Licutenant-General Suharto's
assumption of effective power from him in March 1966 — to be accepted
with surprisingly little protest by the politicians and public who had been
enthusiastically applauding the slogans of confrontation only a short
time before.

At the time, however, it seemed that confrontation was something more
than merely a campaign enginecred by Sockarno to serve his own poli-
tical purposes. Its dynamics were obviously far more complex than that,
for Soekarno was by no means an all-powerful autocrat, as he was some-
times depicted; other infl ial groups in the Ind ian political system
also played prominent parts in | hing and ining the i
against Malaysia, most notably the Indonesian Communist Party (PKI),
but also many of the foremost anti-Communists, including the Army
leaders and most of the other political parties — although nearly all of
them had reservations about the lengths to which the struggle should be.
pursued. In 1963-4 the most widely-accepted accounts of the conflict
depicted it as the expression of far more deep-seated forces than the mere
whims of an impulsive autocrat. Some saw it as a projection of under-
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lying (cnsmns and instability, nLhcrs as the manifestation of an inherent

or Pan-Mal; of the Indc ia Raja varicty.?
Thc most persuasive explanations were those which stressed the influence
of the ideological imperatives behind the actions of the major participants
in the Indonesian drama, both in its external and domestic aspects. Since
the ending of confrontation in 1965-6, it has been casicr to assess the
relative importance of these factors than it was while the conflict was still
in progress, although this creates some dangers of over-simplifying the
complexities and uncertainties of the moment. In the account which
follows, the strengths and weaknesses of the various explanatory hypo-
theses which have been put forward will be assessed against the evidence
we can derive from the historical record, but the explanation given will be
couched in terms of the interaction of many factors in a steadily unfolding
drama rather than of any overriding set of determinants.

To interpret what significance we should attach to confrontation is,
however, a more difficult exercise than merely accounting for why and how
it came about. Can it be regarded simply as an aberration into which
Sockarno led his country in his final frenetic years of power, a deviation
from Indonesia’s traditional foreign policy of non-alignment? Or should
it be seen as a manifestation of deep-rooted expansionist tendencies which
are likely to recur? How far should we regard it as a portent for the future,

.as an example of the regional instability and conflicts which are likely to
arise in South-East Asia in the aftermath of the withdrawal of the former
colonial powers and the transformation of the Western-based international
order they created in the region into hing new and isticall
Asian?

Certainly the previous half-century of relative international tranquillity
in this part of the world (prior to the Japanese occupation in 1941-5)
can be regarded as an aspect of what Harry J. Benda has called the
‘colonial deviation' in South-East Asian history, whilc the disputes be-
tween Malaya, Indonesia and the Philippines in 1962-3 were quite directly
connected with the processes of decolonization and the search for a new
pattern of international relations in the region.3 Those processes have by
no means completely worked themselves out and it will not be clear
whether a new regional balance of power has been established until the
withdrawal of British and American forces has been completed. Even then,
the assessment we make of the confrontation episode will not be a final one,
for writers in different times and circumstances will inevitably see it from
different angles, stressing whichever of the various causal factors seem
most significant to them at the time.

In 1963-4, explanations in terms of Indonesia’s self-aggrandizement
or her propensity towards foreign adventures for reasons of domestic
political instability had a strong prima facie appeal. By 1965, more stress
was being put on the role of the Communist Party and the Chinese govern-
ment's manipulation of Soekarno in their desire to draw him into conflict
with the Western powers over the Malaysia issue. Later, it was more
readily apparent that the causes of confrontation were complex and
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heterogeneous; one set of factors gave rise to the dispute, but a rather
different set kept the conflict simmering.4 Before we can explain confron-
tation, however, it is necessary to determine what it is we are trying
to explain, what confrontation entailed and how it should be described.
Some of the early inter ions in terms of Pan-Malay inism or an
inherent expansionism fell down on this score, partly because they ‘explain-
ed‘ more than the facts required, or else they failed to account for the

ic, hot-and-cold ¢ of Sock 's ition to Malaysia.®
It will help to define our problem, therefore, if we begin with a brief
characterization of the main stages of the conflict.

The Indonesia government began to express opposition to the Malaysia
scheme shortly after the Brunei revolt of December 1962, more than
cighteen months after the proposal by the Malaysia Prime Minister,
Tunku Abdul Rahman, to extend the Malayan Federation to embrace
Singapore, Sabah and Sarawak. From then until Malaysia came into being
on 16 September 1963, Indonesians criticized the scheme vehemently as a
British ‘neo-colonialist project’ and as a threat to their country's security.
But the proclamation of a ‘confrontation’ policy in January did not mean
immediate or open conflict. During this first stage, Sockarno’s objective
was apparently a very limited one, to forestall the creation of Malaysia if
possible, cither by encouraging further uprisings from within, like the
Brunei revolt, by means of a propaganda offensive and covert military aid
to the ‘freedom fighters’ of northern Borneo, or by a diplomatic strategy
aimed at delaying Malaysia's creation. The diplomatic strand of Sockarno’s
policy seemed to be assuming greater importance than the more radically
confrontative aspects n the middle of the year, when the series of Manila
Conferences held out hopes of an amicable compromise which would
reconcile some of Indonesia’s bhjaclions to the Malaysia scheme with
Tunku Abdul Rahman's insistence on pressing ahead with it as planned.
But these hopes were dashed in September after a series of pin-pricking
incidents which led Indonesia to charge Malaysia with a ‘breach of the
Manila Agreements’ and to refuse to recognize the new Federation when it
was formed. Attacks on the Malayan and British embassics in Djakarta,
followed by the cutting of all ial tics between Indonesia and
Malaysia, sharply intensified the quarrel between the two countries.

While the events of September 1963 marked a major watershed in the
development of Indonesia’s struggle to ‘crush Malaysia’, the next phase
was still characterized by the singular ambiguity of President Sockarno’s
aims and methods. He did not dramatically increase the degree of military
activity on the land I'ronucr in Borneo, nor did he abandon the diplomatic
strand of confr A pts were made to redi the basis for a
‘return to the Manila Agreements’ in conferences at Bangkok (February-
March 1964) and Tokyo (Junc 1964), but without success. Yet this second
period of the conflict was of crucial importance, for it was marked by a
major shift in the domestic balance of power within Indonesia to the dis-
advantage of the right-wing elements whose hopes had been pinned largely
on the success of a US-backed economic stabilization programme in 1963;
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but that p had been undermined almost ir bly by the

i to ion in ber 1963, however i
Soekarno and his senior ministers may have been about that commitment.
By March 1964, it was becoming clear that there was no hope of obtaining
further US aid, which was an essential condition of any effective attack on
Indonesia’s almost endemic inflation. Soon afterwards, as America's
capacity to restrain Indonesia diminished in effectiveness, the campaign
against Malaysia was stepped up to a new level. Sockarno’s proclamation
of the ‘People’s Twofold Command’ ( Dwikora) and summonsto a nation-
wide mobilization of ‘volunteers’ to fight Malaysia in May, followed by
the failure of the TokyoCuufcrcncc in June, may be taken as symbolic of
the hardening of I s ition to Malaysia, though these sym-
bols made little difference to the course of events.

The third phase of confrontation, between July and December 1964,
was marked by an intensification of the military conflict. Two attempted
landings by small Indonesian forces on the Malayan peninsula itself,
which coincided with race riots in Malaysia, posed a much more serious
threat than the earlier ineffective border raids in the Borneo jungles. In
September, a sharp crisis was precipitated, with Malaysia appcaling to the
UN Security Councll against *blatant Indonesian aggression' and British
forces tl ga ter-strike against Ind ian naval and air bases.
Indonesia’s vulncmbxh(y to any such attack made it necessary for her to
avoid any further escalation of the military conflict, although she con-
tinued to send occasional raiding parties across the Malacca Straits from
time to time. A military stalemate pcrsmed from thcn onwards, with no
major new devel But ion d a serious threat to
Malaysia because of mounting racial tensions between the Malays and the
Chinese, which could easily have burst into a conflagration. Indonesia was
also attempting to put diplomatic pressure on Malaysia to negotiate a
return to the Manila Agreements (on terms favourable to Indonesia, of
course) by manocuvring to have her excluded from the Afro-Asian family
of nations at the 2nd Afro-Asian Conference in 1965.

A rather different phase of confrontation may be discerned from
January 1965, when Sockarno abruptly withdrew Indonesia from the UN
and moved towards a much closer association than hitherto with China,
straining Indonesia's relations with USA almost to breaking point in the
process. During the next nine months, more energy was devoted to verbal
confrontation of the Nekolim (‘neo-colonialists and imperialists’) in terms
of a vast world-wide dialectical process of struggle between the New
Emerging Forces and the Old Established Forces than to any specific
action to crush Malaysia. Paradoxically, it was just at this stage that the
separation of Singapore from Malaysia in August 1965 seemed likely to
give Indonesia much opportunity to exploit the rifts in the Federation.
But by then, however, political tensions were mounting to a crisis point in
Indonesia as well as Malaysia, partly because of the accelerating price
inflation and associated social tensions, partly because the steady increase
of PKI influence over the previous year had greatly alarmed the anti-




)

INTRODUCTION 5

communists. Sockarno now seemed to be inclining the weight of his great
influence more and more to the left, with the ‘Djakarta-Peking axis’
symbolizing the trend and adding greatly to the apprehensions of the anti-
Communists. The explosion of violence that burst out after the coup
attempt of 1 October 1965, which resulted in the destruction of the
PKI and the eventual collapse of Sockarno’s system of Guided Democracy,
marked the culmination of this mounting tension —and changed the
course of Indonesian history.

The coup also brought about the gradual ending of the Malaysia conflict.
Thereafter, the Indonesian Army was too preoccupied with domestic
problems to pose any serious military threat to Malaysia. Even before the
destruction of the PKI and Lt.-Gen. Suharto’s takeover of power from
Soekarno, in March 1966, the new military leaders of Indonesia had
started to make covert moves to restore peace with Malaysia, although
confrontation was not formally ended until August 1966.

The proximate causes of these developments will become clearer, even if
not always fully explicable, as the story unfolds. But it is well to remember
that, as with icebergs, we sec only a small part of the whole. We still know
very little about the importance of the underlying dispositions and motiva-
tions of individuals, such as the intensity of /ndonesia Raja chauvinism or
anti-colonialist sentiments, or even of the effectiveness of the ubiquitous
ideological indoctrination which so pervaded the political climate of the
late Soekarno era. We cannot gauge how far Indonesia’s leaders believed
the i specious they ad against the Malaysians
and British whom they angrily blamed for the conflict, or how far their
views of the outside world had been coloured by the ideological filter of the
doctrine of New Emerging Forces through which they saw it.

For the Malaysians, one of the problems created by this strongly
ideological cast of thought was that of identifying just what the aims of
Indonesia’s leaders really were in their conflict with Malaysia. It was never
at all clear from Soekarno’s cryptic utterances what his ultimate objectives
were in the various negotiations that took place, while the stated aims of
the PKI and Army leaders were frequently quite different from his and
sometimes incompatible with each others’. This obscurity of purpose was
made even more confusing by the fact that Indonesia’s conduct of the
struggle against Malaysia often seemed surprisingly half-hearted and in-
cffective, a matter of threats and bluster rather than real military pressure.
There were political and military reasons why that was so, which were not
fully apparent at the time; yet it would be utterly misleading to infer that
the whole conflict was just a storm in a teacup or a sandiwara, a piece of
play-acting. The outcome might easily have been very different if, for
example, racial conflict had broken out in Malaysia, or if the Indonesian
coup attempt of 30 September 1965 had not occurred for another twelve
months and a more serious trial of military strength had developed in
Sarawak. In reconstructing what happened, it is necessary to take account
of the uncertainties of the time and to remember that while we now know
the outcome of the struggle — and see it in the light of that knowledge —
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the participants in thn drama did not. ‘History is lived forwards, but is
written in pect’, C. V. Wedg d.® ‘We know the end
before we consider the beginning and we can uc\ er wholly recapture what
it was to know the beginning only". In interpreting the motives and strat-
egies of the principal actors in this drama, it is vitally important to remem-
ber this, for our perspective on the struggle has been drastically altered by
the downfall of Sockarno and the destruction of the PKI in 1965-6.

In the account of confrontation that follows, the main political develop-
ments within both Malaysia and Indonesia will be sketched in as a back-
yound to the conflict between thcm The emphasis will fall mainly on the

ip between Indonesia’s d ic politics and her foreign
policics during this period; but while it is hoped that this will clarify some
of the problems of explaining or interpreting Sockarno’s policies in these
crucial years, a more comprehensive and detailed study of Indonesia's
domcsuc politics at that time is still badly needed. Without question, the
ility of her politi ic system after 1961 was an important
factor prcdlsposmg Indonesia towards an assertive, adventurous foreign
policy. But this does not mean that the development of confrontation was
in any way prcdct:rmmcd at least in its carly stages. The conflict with
Malaysia d I ly and 8| 1963 as a
series of ad hoc responses to a most delicately polscd domestic balance of
power and an unusually fluid international situation. Chance, accident
and fortuitous coincidences of timing—what H.A.L. Fisher called ‘the
contingent and the unforeseen' — also played an important part, partic-
ularly at the time of the open break between Indonesia and Malaysia in
September 1963, when Sockarno’s government was carried by events over
which it had imperfect control to a more extreme position than it initially
intended to assume. One could also argue that it was simply an ill-starred
coincidence of timing that the British withdrawal from South-East Asia
happened to be entering its final phase in 1962-3 just when Sockarno’s
regime was at the peak of its power and self-confidence after the West Irian
campaign, flushed by victory and the recent acquisition of great quantities
of arms from the Soviet bloc. At just that time, too, the Brunei revolt
provided a providential opportunity and inducement for Soekarno to
assert the applicability of his recently developed doctrine of the New
Emerging Forces, no doubt with the hope of hastening the departure of
the British by either frustrating or wrecking the Malaysia experiment, The
doctrine, too, seemed more plausible in the international environment of
the years 1963-5 than it did cither before or un:r If Malaysia had been
brought into exi without any i before the end of
the West Irian campaign (when Indonesia could not afford to express any
opposition to it), events might have turned out very differently in both
countries.

Some attention must be given to the Malaysian side of the story before
we proceed further with the reasons for Indonesia's hostility to the new
federation. The central purpose behind the creation of Malaysia was to
make possible the merger of Singapore and the Malayan Federation, with-
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out creating a Chinese majority which would have endangered the existing
political primacy of the Malays in an enlarged state. A closer association
between the two was becoming essential, said the Tunku, since a develop-
ing split between the non-Communist and pro-Communist wings of
Singapore's ruling party, the People’s Action Party (PAP), was raising the
spectre of a Communist accession to power there. Singapore was due to
obtain full independence from the British in 1963 and that would have
meant the end of the Internal Security Council through which the British
and Malayan governments had previously been able to keep the Communist
activities there under tight control during and after the ‘Emergency’ of
1948-60. Hence the Tunku’s proposal to incorporate Singapore within an
expanded federation of Malaysia which would include also the two Borneo
colonies and the Brunei for it was assumed in
early discussions of the political arithmetic of this exercise in nation-
building that the indigenous people of Borneo would act as a counter-
balance to the Chinese of Singapore and thus help to preserve the dominant
position of the Malays within the new federation.

This assumption has turned out, in fact, to be an extremely dubious
onc, like several other of the initial assumptions made about Malaysia. It
is certainly true that the politics of Malaysia have essentially been com-
munal politics: its main political conflicts since 1963 have centred round the

p of I; d ion and special rights for ‘natives’,
epitomized in the broader question of whether the new state should be an
essentially ‘Malay Malaysia’ or a ‘Malaysian Malaysia’ —a somewhat
pejorative phrasing of the issues whose significance we will examine more
fully in due course. But the non-Malay indigenes of Borneo have no: for
the most part sided with the Malays in the post-1963 disputes: if anything
rather the reverse. In fact, the political alignments there have by no means
been straightforward cleavages between two racial groups. They have
been much more tangled than that, even though the basis of political
organization and party support has remained very largely communal. The
cause of tensions within Malaysia since 1963 has not been the crude
arithmetic of ethnic populations, but differences of opinion within the
various states of the new federation about the appropriate pattern of party

ization and social i ioninad crati Iti-racial Malaysia.
It is easy to be wise after the event about the Malaysia experiment by
pointing to its subsequent troubles, such as the exclusion of Singapore,
the several race riots and the ion of parli; y d in
1969-70. In the circumstances that prevailed in 1961-2, however, no other
realistic formula for achicving the decolonization of Si and the
Borneo territories was foreseeable, so the Tunku's plan seemed the most
effective way of achicving what then d to be the th ghly logical
step of merging Singapore and Malaya. (Some might argue that a pre-
ferable solution would have been for left-wing Chinese elements to have
taken over in Singapore and the Borneo territories, looking towards Peking
for economic and political support 1ather than Kuala Lumpur; but such a
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solution would have aroused wid d 1 ism among
the non-Chinese and was out of the question in 1961.)

Historians will probably argue for years whether the former British
colonies could have become independent on different terms which might
have produced fewer tensions. But it is not easy to visualize better arrange-
ments which would have been politically practicable at the time. A British
proposal in 1958 for a united and ultimately independent British North
Borneo had failed to generate much response. By 1961, however, a degree
of urgency was created by the very logic of the political situation; many
peopleaccepted theargument that unlessthe Borneo territories united with
Malaysia then and there, they might not get another opportunity to do so
because of the rising tide of *Chinese chauvinism’, as it was then called.
(Indonesia was only a peripheral worry.) In Singapore, Lee Kuan Yew's
PAP had long been committed to the goal of ‘independence through merger
with Malaysia’, but after the emergence of the Barisan Sosialis in June-July
1961 as the most formidable force opposed to the Tunku's concept of
Malaysia in any of the territories concerned, it became politically essential
to Lee (and important to the Tunku also) to achieve merger by 1963. The
two chief difficulties in the way were to win acceptance for the proposal in
Singapore and to devise a means of bringing the Borneo territories rapidly
towards self-government within an enlarged federation. In Malaya itself
the Tunku faced no significant obstacles, for the Alliance government had

% substantial majority over the opposition partics, so long as the main
Malay party, UMNO, was prepared to back the scheme. (Even UMNO
had misgivings, however, and the Tunku had to play his cards more care-
fully than has been generally recognized.) It did not take much persuasion
to overcome some initial British rescrvations about the Tunku’s plan; in
fact, Malaysia suited the British government very well, both as an oppor-
tunity for withdrawing from its Borneo commitments with a minimum
of difficulty and because Britain might have been saddled with the choice
between accepting a left-wing government in Singapore, with incalculable
results, or ding the constitution and re-i ing colonial rule, if the
Malaysia plan had been forestalled after Lee Kuan Yew had committed his
political life to it in 1961. In the background, too, was the possibility that
the Malayan Communist Party might re-kindle the embers of the 1948-60
Emergency in order to frustrate its opponents. Communal tensions always
provided highly combustible fuel for such a holocaust. So Malaysia was
certainly the easiest way out for all concerned. Perhaps in their anxiety to
achieve it, its advocates gave too little thought to what would follow.

The course of devel within the 3s parts of Malaysia in
in the years 1961-5 will later be sketched out more fully for two reasons.
In the first place, the belief that Malaysia was merely a ramshackle neo-
colonialist creation of the British and that it would fall apart under the
strain of confrontation played an important part in Indonesian thinking,
so we need to realize why Sockarno’s analysis of Malaysia’s internal
dynamics proved to be so wildly wrong. Secondly, because the Indonesians
regarded Malaysia as a neo-colonialist puppet regime imposed upon the
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people against their will, their strategy was largely based on an assumption
that there would be substantial domestic opposition to Tunku Abdul
Rahman's government. But their assessments of the Malaysian situation
were sometimes weirdly distorted by the ideological lens through which
they saw it. The two governments had such very different socio-political
perspectives that they were talking at -purp And
because their political and moral frames of reference were so different,
misunderstanding and mistrust were casily compounded. Each felt a high
degree of moral indignation against the other which frustrated efforts to
reach a negotiated settlement of the conflict. Consequently, their views
about the rights and wrongs of the dispute that developed in 19634 also
have to be taken into account as factors which influenced the actions of
both governments to a considerable extent, no less than the political and
military considerations which swayed them.

There was no particular reasons to expect Indonesian hostility to the
Malaysia notion when it was first mooted. In fact, the scheme was well
under way before any criticism of it was expressed in Djakarta. Indo-
nesia’s preoccupation with her own struggle for West Irian was initially a
major reason for not advancing any objection to Malaysia. Her opposition
to Malaysia, first aroused by the Brunei revolt of December 1962, develop-
ed gradually and to some extent capriciously into Soekarno’s commitment
to ‘crush Malaysia® after the open breach in September 1963, Paradoxi-
cally, this decision was made just after the series of Manila Conferences
which brought forth the vision of Malay brotherhood, or Maphilindo,
embracing the three nations of Malay stock, Malaya, the Philippines and
Indonesia. The story of the Manila Agreements and the collapse of the
Maphilindo ideal, which bricfly seemed to offer the basis for a solution to
the quarrel between Ind ia and Malaya, i one of the most
important and controversial chapters in the whole affairs. Arguments in
19634 about the question of who was responsible for the breach of the
Manila Agreements and the wrecking of the Maphilindo venture were not
mere diplomatic hair-splitting. They aroused strong passions on either
side and were crucial to the negotiating positions of cach, hence not casily
susceptible to compromise without cntailing fundamental concessions on
matters of principle by one side or other.

While the aim of this book will be primarily to explain why and how
the conflict between Indonesia and Malaysia developed, it will be impossi-
ble to avoid some assessment of the rights and wrongs of the case. In
particular, the negotiations leading up to the Manila Agreements are of
peculiar importance in this story because of the light they throw on the
intentions of the signatories to those Agreements.? Subsequent differences
of interpretation about what was meant by several ambiguous clauses of
the Manila Agreements added greatly to the difficulties of reaching a
negotiated settlement of the dispute in 1964. The period between the
Manila Summit meeting of July-August 1963 and the open break between
Indonesia and Malaysia six weeks later may be regarded as an equivalent
to the peripeteia of classical Greek tragedies, ‘the sudden reversal of
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circumstances on which the plot of a tragedy hinges’. Just at a stage when
conflict between Indonesia and Malaysia seemed likely to be averted by the
vision splendid of ilindo and Pan-Malay brotherhood, which might
have transformed the political relationship between the three nations
mvolved the affair took a very different turn. Misunderstandings, mutual

and recriminati as well as deli attempts to sabotage
the Maphilindo policy by vari 1 onbothsides, broughtabout the
dramatic bouleversement which brought Indonesia and Malaysia into an
open conflict. And the events of September 1963 had far-reaching con-

in Ind ian politics, which proved to be irrever-
sible until the coup of October 1965.

In the debates which ensued about who was responsnbl: for the breach
of the Manila A and dissipation of the *M i spirit” at
that time, each side argued vehemently that the other was in the wrong, for
each interpreted the agreement within a very different ideological frame
of reference from the other. The intensity of this conviction on both sides,
Malaysian and British as well as Indonesian and Filipino, was a major
obstacle to compromise during the search for a negotiated settlement in
late 1963 and carly 1964. Differing accounts about the precise nature and
intent of the Manila Agreements made it difficult at the time even for a
relatively impartial outsider to discover the truth about what happened
at Manila and immediately afterwards. In Chapter VII an attempt is made
to reconstruct the course of events in those two crucial months and to
assess the validity of the differing interpretations. This seems to establish
beyond reasonable doubt that the Malaysian interpretation of what was
intended by the controversial paragraph 4 of the Manila Joint Statement
(regarding the United Nations Mission of Enquiry into opinion in the
Borneo territories about Malaysia) comes much closer to the truth than the
Indonesian-Filipino versions, which were in some cases quite deliberately
distorted. But it is almost impossible to discuss these tangled events with
complete impartiality or in a manner that will be considered satisfactory
on both sides. All we can try to do is to achieve a sufficient degree of
empathy with the various participants to be able to see the situation as it
appeared to them, before we resort to critical judgements of their motives.
The judgements have to be made at some point, of course, and they un-
doubtedly colour our views about the affair. My own sympathies for the
Malaysian case throughout this dispute will be apparent in the account that
follows, but I have tried to do justice to the Indonesian side of the story and
to comprehend the motives for Indonesian actions.

But to understand is not always to excuse, although it may temper
ion. Many of Ind ia’s actions in the Malaysia disp
i unless one ically accepts k ’s inter ion of
world politics on the basis of the doctrine of the New Emerging Forces
and agrees with the conclusions he drew from it. Unfortunately, brilliant
though his political and ideological talents may have been, Sockarno’s
methods were often opportunistic, cynical, inconsistent with each other
— and, in the final test, disastrous for Indonesia, for the course on which

L
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he steered Ind ia after S ber 1963 led i towards the
upheavals of October 1965. Although Sockarno’s leadership could, until
then, be extolled for his contributions towards Indonesia’s national unity
and the avoidance of religious conflict, or even admired for sheer political
virtuosity, his style of leadership in the later years brought out many of the
most disturbing features of Indonesian political life at that time. His
ideological doctrines provided Indonesia with an ingenious mélange of
half-truths which seemed to provide them with a coherent picture of their
place in the world, but failed to help them rcsolvc their most basic socio-

and made Ind ia into a dang unstable force
in South- Ensl Asia, perilously isolated from most of the international
community except Communist China and her closest allies. There can be
little doubt that Indonesia needed an ideology, but the ideology Sockarno
gave her served his own immediate political purposes, external as well as
internal, better than it met Indonesia’s need for guidance towards a way
out of her difficulties.

1The word konfrontasi had been in general currency in Indonesia for many years,
generally to refer to the contrast between traditional and modern modes of thought and
cultural expression. The eternal conflict between two parties in the wayang drama was
depicted very literally as a ‘confronting' of one by the other, the characters being
grouped opposite cach other on stage in highly formalized array and engaging either in
verbal debate or physical battle in which their supernatural power was the decisive
weapon. In 1960, during the struggle to regain West Irian, Sockarno had threatened to
‘confront’ the Dutch with whatcver means they employed — military force if they chose
military force (for the Dutch had just sent out the aircraft carrier Kanl Daarman to
reinforce their defences), or political or economic measures, as necessary. was
bafflingly ambiguous to foreigners, but an Indonesian would have found it quue l’amllur

*See the answers given to the qur.sllon *What really were the mainsprings of Indo-
nesia’s opposition to Malaysia? in Arnold C. Brackman, Southeast Asia’s Second
Front, The Power Struggle in the Malay Archipelago (Frederick A. Pracger, 1966), pp.
1504 and passim. The ‘expansionist’ theory is most bluntly stated by Bernard K.
Gordon in “The Potential for Indonesian Expansionism’, Pacific Affairs, vol. XXXVI,
no. 4, Winter 1963-4, pp. 378-93 and in The Dimensions of Confiict in Southeast Asia
(Prentice Hall Inc., 1966), ch. 3. Both writers are inclined to overstrain their central
hypotheses and ignore the domestic political dynamics (or clse, in Brackman's case,
treat the latter so obsessively in terms of a Communist drive for power that other im-
portant factors are seriously neglected). Former US Ambassador Howard P. Jones
puts the stress primarily on Sockurno and his ‘emotionalism’ in Indonesia: the Possible
Dream (Harcourt, Brace, Jovanovich, New York, 1971), pp. 271-2. For a more subtle
interpretation by the former Assistant Secretary of State for Far Eastern Affairs in the
State Department, couched in terms of *the new nationalism® of the Afro-Asian world,
the need for national identity and the focusing of power at the centre in loosely articula-
ted nations, sec Roger Hilsman, To Move a Nation, The Politics of Foreign Policy in
the Administration of John F. Kennedy (Doubleday & Co., New York, 1967), ch. 25-7.

The notion that South-East Asia’s history may now be returning to its natural course
after the ‘colonial deviation® is an extension of Harry J. Benda's ideas on this subject:
see his *Decolonisation in Indonesia: the Problem of Continuity and Change', American
Historical Review, vol. LX, no. 4, July 1965, pp. 1058-73.

“One of the best early accounts of how the conflict came about, giving the Indonesian
side of the story more sympathetically than most, was that by George McT. Kahin,
Malaysia and Indonesia’, Pacific Affairs, vol. XXXVII, no. 3, Fall 1964, pp. 253-70.
A useful analysis of the influence of Indonesian domestic politics on the early develop-
meat of confrontation was given by Donald Hindley, ‘Indonesia's Confrontation of
Malaysia: the Search for Motives', Asian Survey, vol. IV, no. 6, June 1964, pp. 904-13.
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ively but somewhat tendentious account, sec Robert Curtis, ‘Malaysia and
Indonesia®, New Left Review, no. 28, November-December 1964, pp. 5-32.

*This is an obvious weakness of Bernard Gordon's writings on the dispute and, toa
lesser extent, of the Robert Curtis article. Even Hindley's article can give rise to a
similar mwaono:plmn that the support for confrontation was more widespread and
more intense in Indonesia, particularly in the Army, than it was in the later stages.

. V. Wedgwood, William the Silent (Jonathan Cape, London, 1967), pp. 35, 212 14,

See Appendix 1 for the text of the Manila Agrecments. According to Kahin (who
was at the Manila Summit and incl with the inn delega-
tion) the Joint Statement was intended to provide a ‘face-saving formula’ for a UN
Mission of Enquiry in Borneo to enable Soekarno to acquiesce in the formation of
Malaysia and abandon confrontation without loss of face, This scems to have been only
part of the story. The Philippines Ambassador to Djakarta, Narcisco Reyes, insisted
during the course of an interview he kindly gave me in December 1964 that Paragraph 4
of the Joint Statement was intended to imply a very different kind of UN enquiry, but

it hard to reconcile this claim with the available evidence of the Manila Conference
for reasons sct out below (pp. 157-65).




11
Indonesians and Malays:
the Legacy of the Past

RaciALLY, the inhabitants of Malaysia, Indonesia and the Philippines have
close affinities — they are ‘blood brothers’ in the language of platform
orators — although within all three countries ethnic and linguistic differ-
ences still create serious communal problems amongst the indigenous
peoples, as well as between them and the immigrant Chinese, Indians and
Europeans. Historically, they have been exposed to broadly similar in-
fluences from outside the region, cultural, political and economic. Yetthe
past has left a legacy of diversity rather than unity. And the idea of the
solidarity of the Malay peoples, towards which the concept of ‘Maphilindo’
raised such high hopes in mid-1963, has had a slender basis in the actual
history of the past 1,500 years, despite the claims of the ‘Indonesia Raja’
myth-makers. The i and the i have

divergent politico-economic interests, as also have their various component
parts. Neither regional unity nor national integration have been inevitable
or historically necessary, highly desirable though they may be today.
Unifying and disintegrating forces have waxed and waned in strength
during recent years, as through the centuries preceding, in accordance with
changes in the political and economic circumstances of the region.

The political unity of the three nations resulted from the consolidation
of the Dutch, British and Spanish colonies during the nineteenth century,
when colonial rivalries led to the delineation of the international bound-
aries which still exist. While there is a certain logic in these boundaries
(the Malacca Straits, the main north-south watershed in Borneo, the Sulu
Sea) which makes them as sensible as any others, they do not coincide
neatly with cthnic divisions. Malays have long lived on both sides of the
Malacca Straits which, until 1870, had rarely been a clear-cut dividing line
between the principalities of Sumatra and the peninsula; the sea was an
casy means of communication as well as a barrier. The Dayak peoples of
Borneo's interior straddled the present-day frontier and some groups have
long been moving to and fro across it. The Sultans of the Sulu archipelago
formerly asserted sovereignty over north-east Borneo, and on this basis
the Philippines laid claim on Sabah in 1962 — a reminder that national-
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ists do not regard colonial agreements about frontiers as sacrosanct.}

For centuries before the international boundaries were settled in the last
decades of the nincteenth century, seafaring Malays, Buginese, Sumatrans
and Javancse roamed and settled at will throughout the archipelago. They
had little regard for frontiers in the modern sense, although some might
have had to swear personal allegiance to a ruler who was strong enough to
insist on it. Land was plentiful and population scanty, so additions to the
labour force were welcomed rather than excluded until well into the
twenticth century. Political boundaries have not been a very substantial
barrier to the movement of the various peoples throughout the region even
during the last one hundred years —and have probably never been,
except where they have coincided with other barriers, geographical,
linguistic, religious or racial.? Much of the appeal of Pan-Malay sentiment
and the short-lived Maphilindo concept of 19634 was based on the feeling
that the unifying pull of ethnic affinity could and should offset the division
of the region into national states with divergent interests. These notions
also underlay the latent antagonism towards the Chinese and China among
the Malays and the Indonesians. We therefore need to begin by looking
briefly at the ethnic background in order to set the problems of unity and
diversity in the region in perspective, then at the course of historical
relationships between the various peoples of Indonesia and Malaysia and
their attitudes towards each other.

HISTORICAL RELATIONS

Relations between the various states of the peninsula and the archipelago
have rarely been stable or clearcut throughout the 1,500 years or so for
which we have some reliable knowledge, except in the last half-century or
so of the colonial era. Perhaps if we were to trace the waxing and the
waning of the old kingdoms, sultanates and harbour principalities and
analyse their links with their vassals, tributaries and rivals we might find
that these kaleidoscopic relationships should be regarded as the traditional
or natural pattern of South-East Asian history towards which the Indo-
nesia-Malaysia conflict marked a return after the abnormal circumstances
of the ‘colonial deviation’. But this would take us too far from our story
here. Three aspects of the story deserve some attention, however.

The first is that the very mixed feelings which Indonesians and Malays
have shown towards each other in the last decade — pride in their common
Malay cultural heritage, yet at the same time mutual suspicions: admira-
tion tinged with apprehension on the Malay side, disdain spiced with both
envy and contempt on the Indonesian — are a complex amalgam derived
from both recent experience and folk-memories of the past which we find
embodied in their myths and legends. To characterize these tangled
sentiments baldly would, of course, be as perilous as it would be to sum-
marize French and British attitudes to each other in a few words: but to
disregard the ambivalence they signify would be just as misleading.

Second, the notion of unity of the Malay-Indonesian peoples, which
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some mythologists have sought to invoke as a political symbol, is no better
supported by the historical record than the idea of European unity under
the Holy Roman Empm: Itis more nccuratc m dcscnbc lhcxr pasl wnhm a

pattern of intri unstable rel.
from conflict to complementarity between two major polmco—cconomlc
systems, one based on Javanese ol and agricultu d

the other based on the maritime network of trading ports around the
Malacca Straits, on the Sumatran side as well as on the peninsula.?

Third, the very striking differences of outlook and values which charac-
terized the modern Indonesian and Malaysian elites in the carly 1960s
and which contributed significantly to their mutual misunderstandings
and suspicions at the time of coufronmunn result in large part from their
very different historical i ly in late colonial times.
There are also, of course, many |mponnnt differences amongst the several
clite groups in cach of the two nations. Some of the internal instability
in cach country, which is itself a contributing factor behind the instability
of the international order, derives from the fissures and tensions within
these clites.é

Pride in the greatness of the ancient Malay-Indonesian kingdoms is
taught in the schoolrooms of both nations without much concern about the
boundaries created by the colonial powers— pride in Srivijaya and
Majapahit, in the Sultanates of Malacca, Brunei, Atjch and Mataram, to
mention only the most eminent. But there are differences of emphasis from
place to place, of course, as in any part of the world: Malays are more
likely to look back to Malacca Sultanate or even Srivijaya as the golden
age, Javanese to Majapahit or Mataram, the great centres of the high
courtly civilization they have inherited. The Malay chronicles attest the
magnificence of the fourteenth century Javanese kingdom of Majapahit,
which seems to have experienced an ‘empire-building’ phase for a brief
period under the great minister Gadjah Mada, though its power was
probably based not on military and political prowess so much as on
superior religious and cultural achievements.® Majapahit seems not to
have exercised cffective control over the Straits of Malacca, where piracy
was becoming a problem in the late fourteenth century: nor did it prevent
the rise of the Malacca Sultanate in the carly fifteenth century, However,
the Malacca view of the relationship between them, as depicted in their
legends, indicates ambiguities and ambivalences which are remarkably
similar to present-day attitudes.
Thc Malacca Sultans seem to have acknowledged a younger-brother
ip, but not subordination. In the Malay chronicle, Sejnmh
Melayu, the pomp and of the Maj it court are
with admiration. It was not beneath the dignity of the Sultan to send
envoys there or even to pay a visit personally in the hope of marrying the
Maharaja’s beautiful daughters, although we do not hear of such visits
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being reciprocated. Yet in the Malay accounts, the hero, Hang Tuah,
always contrives to outwit and outfight his Javanese adversaries (just as
the deer outwits the tiger in the kanchil storics), despite the advantages the
latter enjoy on their home ground: he even foils the devious plots laid by
the crafty Gadjah Mada, whose reputation in the Malay stories is perhaps
characteristic of a more general Malay attitude toward the Javanese —
there are elements of admiration and awe, but little warmth or trust,

After Majapahit's decline, the founding of the Portuguese, Spanish
and Dutch colonial empires in the sixteenth and seventeenth centuries
(later, also the British) led any further devel of an archi-
pelago-wide empire within the Malay world. This is not the place to look
into the tangled history of power relationships within the region since
that time, but it is worth noticing briefly two significant canscqucnccs cf
colonial rule which have a direct rel to the Mal I
conflict of 1963-5.

The consoclidation of the Dutch and British colonial empires during
the last century or so before their collapse in World War II accentuated
several of the striking differences which are today discernible between
the societies and cultures of Indonesia and Malaya. At the same time,
they fused these two regions into distinct political entities with an un-
precedented degree of political cohesiveness. The mechanics of this
process of political integration have a bearing upon the arguments which
later developed about whether Indonesia and Malaysia constituted
‘natural’ or cohesive nation-states. Singapore's peculiar position as a
thorn in the side of both countries also needs to be scen in the same con-
text of the unfolding politico-cconomic trends of the past hundred years.

Djakarta (then Batavia) became the economic and political focal point
of the Dutch colony, binding together the many discrete parts of the outer
islands within a network of commercial interdependence based on trade
routes, shipping lines, telegraph links and credit scrvices, a partially
unified legal and administration system, and, in the last resort, military
control. Singapore likewise became the cconomic focal point of the
British colony, although Kuala Lumpur was a rival political centre. The
incorporation of Sumatra within the Dutch economic system based on
Java, after the 1870 Treaty of London delincated the boundary between
the two colonial spheres of influence, is a matter of particular interest,
for most of Sumatra had previously had closer commercial links with
Singapore than Batavia. In 1888, the Dutch government set up its own
inter-island shipping line, KPM in nrdcr to break the British dominance
in shipping services throughout the 1 By ishing a network
of small feeder services to the ports from which the main Dutch lines plicd
to Europe, notably Batavia, and providing also credit facilities and other
ancillary services needed by the small traders of the islands, the Dutch

ded in gradually redi g the trade of much of the archipelago
away from Singapore and British ships towards Batavia and Dutch ships.
This process involved a bitter and expensive struggle between Dutch and
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British commercial interests, but by the 1930s the Dutch had won and
Singapore’s role as the entrepot of the entire archipelago was seriously
threatened in the long term.®

Fortunately for her, however, and disastrously for Indonesia, Singapore
received a new lease of life after the Second World ‘War, when a great
deal of Indonesian export trade was channelled out through Singapore,
including the lucrative ‘smuggling’ or *barter trade’ which resulted from

’s administrati

the breakd of Indonesi and ial services.

ia’s di ies were by both the nati ization of
KPM in 1958 and the ic disi i ing the in-
flation of the following decade, which have th di d

one of the most important integrating forces in Indonesia. Hence smug-
gling became a very real threat to the country’s strength and unity — and
insofar as the mere existence of Singapore constituted a veritable haven for
smugglers in the midst of Indonesia’s territory, it aggravated that threat,
The Indonesians would have liked to be able to divert their trade away from
Singapore and the Chinese merchants there, many of them related to the
Chinese in Indonesia, for whom they felt no great love in any case; but
all their efforts to achieve this objective prior to confrontation had failed.
Yet the belief persisted that somehow or other the Singapore problem
could be solved and the grip of her ‘capitalistic Chinese blood-suckers’
on Indonesia’s trade broken once and for all if only Indonesia could
summon up enough will-power and drive. This belief was a very potent
factor i ing many Ind ians to support ion in 1963.
The colonial era brought rapid economic development to the two
colonies, but at very uneven rates within different parts of them. The
pattern of development was determined mainly by the interests of the
colonizers, not by needs of the local societies. One result of this has been
that the social systems which were moulded by the powerful new influences
of the late colonial era have not been well adjusted to the maintenance
of the economic and political institutions inherited with ind
hence the ruling elites which took over the reins of government from
their former masters have held their power uncasily as they have striven
to legitimize and buttress their authority in new ways more appropriate
to the post-colonial circumstances. This underlying instability has
obviously been a far more serious problem in Indonesia than in Malaya
—hence the restless, ‘revolutionary’ aspect of her political and social
life over the past two decades, the shaky authority of her ruling elite, and
the superheated ideological controversies there, which were deflected by
Sockarno towards external enemies in order to restore national unity.
The ruling elite in Malaya, by contrast, has so far been conservative in
its i ic p and ively secure from any serious
challenge from below, although that tranquillity could at any time be
shattered if anything should happen to upset the precarious racial balance
there.? Malaya’s cconomic and political problems were generally manage-
able (until 1969, at least) and her relative prosperity took the edge off
social discontents. On the other hand, Indonesia’s problems have proved
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peculiarly intractable for a varicty ol' reasons, not least among them being
the peculiar i of and between Java and
the rest of Indonesia, which is a legacy of the distorted pattern of eco-
nomic and social development in the late colonial era. These difficultics
were later aggravated greatly by the administrative incompetence and
financial irresponsibility of the Soekarno regime; but it must be admitted
that there are no easy soluti to the most d d of her i
and political problems, which tend to interact upon each other in a scries
of vicious circles. It was largely because no other solutions appeared
to be available that Sockarno's millenarian fantasies made the appeal
they did.

PAN-INDONESIAN INCLINATIONS, 1945-1957

Indonesia’s struggle for national independence made a powerful appeal
1o restless young Malays in the last decade before the Second World War
and in the years of her revolutionary conflict against the Dutch between
1945-9. An organized nationalist movement had barcly emerged in
Malaya before 1941, although the doctrines of nationalism and Islamic
modernism emanating from the Dutch colony were beginning to send
ripples across the calm surfacc of Malayan life.® But the proclamation
of Indonesian independence in August 1945 coincided with traumatic
political changes within Malaya in the wake of the Japanese collapse to
bring about a quickening of political consciousness among both the
Malays and Chinese of the peninsula. Indonesia’s example of determined
struggle and sacrifices for independence during the following years has
frequently been acknowledged by Malays (but more ambivalently by
Malayan Chinese) as an inspiration to them in their own efforts to achicve
their freedom from colonial rule.® Sockarno and Hatta were regarded
as national heroes in Malaya as well as in Indonesia, and it has often
been reported that their photos were hung in many Malay and Bornean
houscholds in the years before independence.

How far all this was pride of race at a time of national awakening, or
solidarity in the shared struggles to end colonial rule (not a very important
factor in Borneo, apparently), or a yearning for the unity of the Malay-
Indonesian people it would be perilous to guess. The idea of Indonesia
Raja (or, in Malay terminology, Melayu Raya) did arouse some interest
in 1945 when it was not at all clear whether the authority of the colonial
powers would be re-established or how the political boundaries of South-
East Asia would be redrawn after the collapse of the Japanese Greater
East Asia Co-prosperity Sphere. Yet it is easy to exaggerate its subsequent
importance to both countries.

It is appropriate lu give some attention to the strength and significance
of this Pan-Ind i since some inferred that
Indonesians harboured irredentist and expansionist ambitions, mainly on
the basis of one particular episode in 1945, which the Malaysian government
used later as propaganda for the view that Soekarno and other Indonesian
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polmcmns belicved that Malaya and nonhcm Borneo should form part
of ia. During confr i hasis was put on this
episode, the debate on the t:mlory of the futun: nnlmn in the Investi-
gating C ittce for P of Ind On the
other hand, there seems to be no doubt that the sense of brotherhood
between the Indonesian and Malayan nationalists was stronger during
the years of anti-colonial struggle in and after 1945 than at any other
riod.

pEWe should remember that during the first decade after the end of the
war, anti-British and anti-colonial sentiment waxed strong among all
the Malays, aristocrats as well as low born radicals. Even the Sultans
had cause to distrust the British after the attempt in 1945 to impose the
Malayan Union upon them (which would have relegated the Malays
virtually to a position of political inferiority in what they considered their
own land), although therevised Federation arrangements of 1948 favoured
the ‘feudal’ elements among the Malays at the expense of the other com-
munities.)® British colonial rule seemed likely to last at least until a stable
political basis for representative government could be devised — some-
thing which still seemed a long way off during the crisis years of the
Emergency when communal antagonisms were running high. It is hardly
surprising that some young Malays were impatient to throw off the
colonial yoke and seize power for themselves, throwing in their lot with
the Indonesians in their struggle for independence, which seemed much
closer to success in the early post- war years whcn Malayan independence
was not yet within sight. Pro-Ind was amongst
those who had least to lose and most to gain from a revolutionary up-
heaval, whereas the Sultans and their dependants must have been alarmed
by the radicali by the ian struggle for ind ds
Many had family ties with the aristocracies of East Sumatra and Atjeh
which were destroyed in the bloody jacqueries of 1945-6.11 InJava, the
revolutionaries deposed the Sunan of Surakarta and rejected the feudal
claims of the old prijaji aristocracy in the name of revolutionary egali-
tarianism. The progressive Marxist element that was such a prominent
feature of the Indonesian revolution could hardly make the same appeal
to peninsular Malays, to whom it raised the spectre of Chinese domina-
tion. Ideological radicalism has generally been a Chinese rallying point
in Malaya since 1945, whereas the Malays have been more responsive
to appeals to ethnic solidarity.

Nevertheless, it was among a small group of radical, ideologically-
inclined, anti-colonialist Malays that pro-Indonesian sentiment was
suongcsl The leaders of this group, Ibrahim Ya'acob, Ishz\k bm Haji

and Ahmad B play a parti part
in our story, which goes back well before 1945 and cxﬁcnds right through
to 1965 when two of them ended up in detention for alleged involvement in
pro-Indonesian subversion. They were strongly attracted by Pan-Malay
or Pan-Indonesian doctrines, yet they ultimately became associated with
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parties (Partindo in Indonesia and the Socialist Front in Malaya) on an
ostensibly multi-racial appeal and a Marxist ideology, which brought
them into political alliance with Chinese radicals and Communists in
both countrics.

Tbrahim Ya'’acob and Ishak bin Haji Mohammed had been prominent
in the establishment of the Kesatuan Melayu Muda (Union of Malay
Youths — KMM) in 1937, a radical nationalist and anti-British organi-
zation, described by a historian of Malay nationalism as a counterpart
of such movements as Jong Java, Jong Sumatra ctc.in Indonesia,12 They

were in touch with exiled Ind, ists who, like
were mostly journalists or school teachers of relatively low social origin,
whose prospects of employ or political ad under the colo-

nial regimes were extremely limited. Both men were arrested by the
British when the war broke out, along with many other members of KMM.
They collaborated with the Japanese but at the same time maintained
links with the Communist-led Malayan People's Anti-Japanese Army,
Tbrahim Ya'acob became commander of the PETA, the Japanese-created
Malay militia: thus he had strong reasons for wanting to forestall a
restoration of British rulc at the end of the war. He therefore endeavoured
to link Malaya's future with Indonesia’s and in July 1945 played a prom-
inent part in the blish of a new organization called the Union
of Peninsular Malays or KRIS (Kesatuan Ra‘ayat Indonesia Semenanjong).
It was a short-lived body, whose main claim to fame is that on 12 August
1945, when Sockarno and Hatta were returning to Djakarta after talks
with the Japanese regional about i di; Ind it

ind they di d the inclusion of Malaya in an Indonesian
declaration of independence with the KRIS leaders. At a brief meeting
in Taiping with Sockarno and Hatta, Ibrahim Ya'acob declared that
KRIS was preparing to send a delegation to Djakarta for the independ-
ence ceremony and to take part in the formation of the Republic of
Indonesia. In Ya'acob’s account of the meeting, Sockarno shook hands
with him and said ‘Let us form one single Motherland for all the sons of
Indonesia’, to which he replied that ‘we, the Malays in Malaya are with
loyalty in full support of the idea of a single Motherland, with Malaya
as part of Free Indonesia’.!3 Nothing came of all this, however, because
the Japancese surrender followed too suddenly and the Indonesians went
ahead with their Proclamation of Independence without bothering about
Malaya. (Sockarno does not even refer to the incident in his ‘autobio-
graphy'.) But it is interesting to note that the delegation which was to
have gone to Djakarta would have included four Sultans as well as the
radicals from KRIS. Conceivably a broadly-based Pan-Indonesian
movement might have developed at that critical juncture if the Japanese
collapse had not occurred so quickly. There was certainly support for
it on the Indonesian side, as we shall see. But KRIS collapsed along with
the plans for obtaining independence from the Japanese. Ibrahim Ya'acob
fled to Indonesia to continue the struggle from there. Soon afterwards a
new party appeared, the Malayan Nationalist Party (MNP), which had
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many of the same characteristics and personnel as lhc nld KMM—
radical anti-colonialism, strongly p:

links with the Communists and a desire to unite the left-wing groups of
all races. We shall return shortly to its relations with Indonesia during
the turbulent years 1945-9 after turning bricfly to the Indonesian side
of the story.

After the Japanese had offered Indonesia the prospect of carly independ-
ence in mid-1945 and work on the political and constitutional structure
of the new state came under discussion, the question of whether Malaya
and the British Borneo colonies should be included in the national terri-
tory of Indonesia was debated in the Investigating Committee for Prep-
aration of Indonesia’s Independence (Badan Penjelidik Kemerdekaan
Indonesia, or BPKT) on 11 July 1945.¢ By a vote of 39 out of 66, the
Committee accepted the arguments for their inclusion put forward by
Mr. Mohammed Yamin and Ir. Sockarno. The debate has a certain
historical interest as an expression of the views which influenced Indo-
nesians on this matter, although it had no practical significance, since
the decision rested at that time in the hands of the Japanese authorities:
the final preparations for independence went ahead under the auspices
of a different committee in such great haste that no formal consideration
was given to the question of Indonesia’s boundaries. It was tacitly assumed
that they were the b ies of the former Netherl: Indies — the
view of the minority in the BPKI — but the 1945 Constitution did not
even define this point.

The debate was |nlcreslmg mnmly for the fact that Sockarno sided with
Yamin in his and geo-political to the
problem against the more cautious arguments of Hatta, who advocated
that the matter be determined by international law, i.c. that Indonesia
be confined to the territory of the Netherlands Indies. Yamin's basic
principle was simple —*... that the arcas which should be included in
Indonesian territory are those which have given birth to Indonesian
people: the motherland of a people will be transformed into the territory
of a State’. The areas he listed as inhabited by Indonesians were the
islands of the Netherlands Indics (including West New Guinea), Timor,
North Borneo and Malaya. In addition to this ethnic criterion, he also
advanced an argument based on the earlier unity of the archipelago under
Majapahit, as revealed in the Nagarakrtagama, and the will to unity felt
by the Indonesian people since pre-historic times. By restoring the four
northern states of Malaya (which Japan had transferred to Thailand,
from which they are ‘as different as night is from day, whereas they are
no different from Indonesia®) to their motherland, Indonesia would be
righting a wrong. Yamin felt no doubts that ‘the whole population of
Malaya wants to join with us' — although his concern with this point
seemed to be secondary to his emphasis on the geopolitical necessity of

iting the archi and the peninsula. Soekarno, in his brief en-
dorsement of Yamin’s arguments, put a little more weight on the wishes
of the Malayans, referring not only to scores of letters and telegrams he

e
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had received from Malays asking that Malaya be included in Indonesia,
but also to a visit several days carlier (9 July) by three young men from
Singapore, including ‘Lt.-Col. Abdullah Ibrahim’ (presumably Ibrahim
Ya'acob) conveying the same request on behalf of the youth of Malaya.
Apart from that, he went on, ‘I am convinced that the people of Malaya
feel themselves as Ind i belonging to Ind ia and as one of us’.

Sockarno's case rested squarely on anti-imperialism, not Pan-Indo-
nesianism: he admitted that he had once dreamt of a ‘Pan-Indonesia’
embracing the Philippines as well as Malaya, *but the Philippines is now
independent, 5o we must respect the sovereignty of the Philippine nation,
so we need no longer talk of a Pan-Indonesia’. He also briefly mentioned
the need to control both sides of the Straits of Malacca if Indonesia were
to become strong and secure. There was no need to be confined to the
former territory of the Dutch, he said, because ‘we are not having talks
with the Dutch or the British, but we are having talks with the Imperial
Japanese Government, and the hands of the Japanese government will
decide what shall form the future State of Indonesia’. Hatta also regarded
the question as one for the Japanese to determine, but took his stand on
the former territory of the Dutch, preferring to see Malaya an indepen-
dent state within Greater East Asia — though he went on to add that
‘if the people of Malaya themselves desire to join with us, I shall have no
objection to that. Another moderate leader, Hadji Agus Salim, also

.urgcd that the decision be made ‘not on the basis of the desire expressed
by only two or three emissaries who happen to come, but on the basis of
the desire expressed by the general population in those territorics’. This
view did not prevail, however, against the more appealing doctrines of
Yamin and Soekarno, which played upon the notions of Muslim and
Malay unity, as well as historical greatness.

The existence of these sentiments should not be ignored, but the extent
of their political significance is quite another matter. When it came to
the point, they had little infl on political behaviour. The procl
tion of independence did not mention the inclusion of Malaya, while the
Taiping plan to include a Malayan delegation in the ceremony was

b: In the i of August 1945 it could
hardly have been otherwise. But there is no indication that the idea of
merging the Indonesian and Malayan struggles for independence was
ever again considered seriously by the Indonesian leaders. They had
problems enough in fighting the Dutch and no desire to add the British
as their adversaries. Hatta's view that the national territory should
embrace the former Netherlands Indies simply came to be accepted
tacitly. During the later dispute with the Dutch over West Irian, the
Indonesian government argued its case solely on this basis and repeatedly
denied any wider claims (although several embarrassing statements were
made by individuals, which the government had to repudiate subsequent-
1y).1% The claim to West Irian was generally notargued on the basis that
Ind, ia was the state to Maj it or even, as could have
been argued, of the Sultanate of Tidore. Perhaps this was merely a tactical
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precaution, however, an claborate diplomatic facade behind which the
ideal of Indonesia Raja still aroused powerful irredentist feclings. But if
that were the case, it is extraordinary that no Indonesian political party
or individual political leader, with the solitary exception of Mohammed
Yamin, to capitalize on such i Nor was any serious
cffort made in later years to intervene in Malayan politics or draw Malaya
into a union with Indonesia, although contact seems to have been main-
tained with a few individuals in Malaya and Borneo who harboured
Pan-Indonesian visions (such as Azahari, Ibrahim Ya'acob and Zaidi)
or who had participated in the ian struggle for ind

with the aim, no doubt, of utilizing them or encouraging them if the
circumstances were propitious.

Yamin was unique among the major Indonesian politicians in his
eagerness to seize every opportunity to extol the historic greatness of the
Indonesian people. He wrote copiously on their past glories and his books
were widely circulated to schools, although they can be classed as poctic
fantasies rather than serious historics. He was something of a rogue
clephant in Indonesian politics, deriving his influence more from his
association with Sockarno than from any party or personal following,
for his romantic view of Ristory and sweepingly geo-political, historicist
view of Indonesia’s place in the world was very similar to the President’s;
in fact, he played a role somewhat similar to that of a traditional pudjangga
or court historian-chronicler who contributed to the creation of the state-
myth.

But no other politician of note attempted to take up Yamin's themes
and after he died in 1962 no one emerged to assume his mantle as the
great pudjangga at Sockarno’s court. Even Sockarno, who frequently
larded his speeches with references to the historic glories of Indonesia in
an attempt to conjure up the spirit of national greatness, never made the
same use of the Indonesia Raja theme as Yamin. His nationalism sprang
more from other sources, anti-colonialism and an ideology of revolution.
It was eclectic and diffuse, however, and Sockarno could doubtless have
incorporated irredentist clements into it if he had needed to. But the
significant point is that he did not need to stimulate sentiments of this
kind, as Hitler and Mussolini did, and that the diffuse feeling that North
Borneo ‘naturally belonged® to Indonesia in much the same way as Malaya
and Indonesia ‘naturally' shared one motherland was never exploited
politically, simply because it was not necessary or expedient at any point
between 1945 and 1965.

Since there were many Sumatrans, Boyanese and even Javanese in
Malaya and Si the 1 ian go d to
contact them, organize them and utilize their aid during the Indonesian
struggle for independence against the Dutch (1945-9). Various Indo-

nesian were in S p and Malaya to act
as trading and arms-buying agencies and establish contact with outside
sources of support. If the Malaysian government's White Paper can be

believed, some of these activities veered in the direction of intelligence
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work on the one hand and, on the other, of spreading the appeal of Indo-
nesia Raja and urging Indonesian residents in Malaya to look upon
Indonesia still as their homeland.!® The evidence presented in the White
Paper is hardly sufficient to warrant the conclusion that there was any
overriding government policy to subvert Malaya and draw it into Indo-
nesia’s embrace, however. During the period when the Indonesians were
fighting colonialism and Malaya was still under colonial rule, the activities
of Indonesia’s representatives there were bound to be unorthodox and
must often have had a sinister and conspiratorial quality. Their most
fruitful contacts were almost inevitably with left-wing groups in bad odour
with the colonial authorities. That some of these men were encouraged
and even financed by the Indonesian consulates is neither surprising nor
particularly shocking, for most countries seem to engage in similar pur-
suits and they do not necessarily imply expansionist aims. The peculiar
ical and d ic cil of Malaya created unusual
opportunities for Ind. infl and pr of course, and
it would be naive to assume that these were not exploited to some extent
by zealous officials fishing in troubled waters. There is probably a great
deal yet to be revealed about this subterranean aspect of Indonesian-
Malayan relations in the turbulent post-war years, but it seems that in
the calmer decade after 1950 the Indonesian government itself did not
gpursue any very specific policies towards Malaya, except insofar as it
may have continued to assist opponents of colonial rule and kept in touch
with dissident pro-Indonesian Malays.

In 1947 the Sjahrir government appointed Dr. Octojo, former Secretary-
General of the Foreign Ministry, to be the first official diplomatic repre-
sentative in Singapore (not recognized as such by the British government,
of course) to coordinate the activities of the various Indonesian Asso-
ciations in Malaya. According to the later Malaysian White Paper on
the subject,” he was also engaged in intelligence activities in order

-.t0 penctrate Malay and Indonesian organizations with the object of
spreading the doctrine of Greater Indonesia within which Malaya would find its
‘freedom’.... The direction of intelligence activities was to change with the needs
of the Indonesian Republican leaders. At first when Indonesia was struggling
for survival, action was defensive. Intelligence was sought on the activities
(political, diplomatic, economic and military) of dissident Indonesian groups,
and on black market and smuggling activitics which drained the economic energy
from the new Republic. Once the Republic became strong, intelligence was
sought about political activities within the Malaysia-to-be territorics, cither of
groups of Indonesians, which were not amenable to Indonesian pressure or
blandishments or, on the other hand, groups in which Indonesian officials could
play the role of back-seat driver to Indonesia's interest.

No less important was the aim to turn public opinion in Malaya in an Indo-
nesian direction. Attention was concentrated on the fringe of Malay extremist
youths on racial grounds: on youth groups whose enthusiasm and frustrations
could be worked on, who could be mobilized for training, and who would take
the risks of subversive action; on Communist groups because of their anti-
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colonial policy, and on groups of Indonesian-born, or Malayan-born groups of
Indonesian origin, who, like the Boyanese, kept close links with their island of
origin, who could be brought to respond to the appeal of Indonesia Raya,
and who could influence local-born Malays by the appeal of identity of culture,
race and religion. The argument was at times anti-colonial and anti-European,
at others anti-Chinese, always with the suggestion that Indonesia had shown the
way to power and wealth for the Malays.

The political situation was very confused on both sxdcs of the Malacca
Straits in the years 1945-8. In Indi ia the R 8o of
the time were having difficulty enough, apart from their struggles with
the Dutch, in ishing their authority over rival aspi; for power,
particularly over the followers of Tan Malaka, with whom some of the
Malay radical nationalists were in contact.1® Singapore was at that time
a veritable hotbed of political intrigue by politicians from both sides of
the Straits.

In Malaya, a storm of protest which stirred Malay nationalism into
vigorous life for the first time was aroused by the British attempt in 1945-6
to impose the Malayan Union constitution in place of the former ram-
shackle sct of separate administrative arrangements for the Straits Settle-
ments, the Federated Malay States and the Unfederated Malay States.
(Neither Sarawak, Brunei nor British North Borneo was formally a colony
until 1946, it should be by ) These old had
persisted down to the Second World War in spite of occasional efforts
by empire-building pro-consuls to weld the region into a single colony
under centralized control. Although British rule had for over half a
century been binding the various pnns of the pcmnsula togcthcr relent-
lessly in a web of legal, administrative and the
fiction of indirect rule through the Sultans who were merely ‘advised’ by
British Residents was still preserved in the Malay states, largely because
of the political inconvenience of antagonizing the leaders of Malay socicty.
After the War, however, the old policy was abruptly reversed by the
Labour government in its attempt to create a Malay Union, under which
the residual sovereignty of the conservative Sultans would simply have
been abolished and the structure of government unified under direct
Colonial Office rule.

Thc Malayan Umon schzme provided for a common cmzenstup in zhe

(but not in Singap whose political devel,
diverged from Malaya's in various respects) and a common citizenship. It
aroused vehement Malay opposition, partly because of the abrasive
manner of its introduction, but also because ‘the whole conception of the
Malay Rulers as the embodiment of sovereignty and the Malays as a
privileged indigenous community was to be replaced by a system of equal
rights for all under a colonial regime heading for democratic self-govern-
ment’. To justify the abrogation of Malay rights it was argued that the
Malays were now a minority community in Malaya.1® In the storm of
controversy aroused by the proposal, the United Malay Nationalist
Organization (UMNO) emerged as the major exponent of a new Malay
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nationalism. At the same time several other political organizations arose
in opposition to UMNO, notably the Malayan Nationalist Party as the
voice of radicalism among the Malays and the Malayan Democratic
Union among the non-Malays, recruited largely from the Western-
educated middle classes of Singapore and the major towns. These groups
opposed the Malayan Union scheme as a continuation of colonial rule,
but they did not carry much weight against the colonial authorities (as
UMNO now began to do) and did not long survive the chilly political
winds of 1948. In that year the British dropped the Union scheme in
favour of a Federation Agreement negotiated with the Sultans, who were
left a greater degree of sovereignty in their states in return for their willing-
ness to accept a strong federal government in Kuala Lumpur and a com-
promise formula for ding Malayan citizenship to those Malays
who had made their homes there. The left wing denounced the Federation
Agreement as a reactionary step and soon afterwards the Malayan Com-
munist Party (MCP) embarked upon the armed revolt which came to be
known as ‘The Emergency’.

During the fighting which continuced throughout the next twelve years,
the Communists failed, however, to divert the British from their course of
gradual political advance towards independence on a basis which virtually
took the primacy of the Malays for granted. The Emergency retarded the
pace of that advance and worked to the serious disadvantage of the

.Mulayan Chinese, since they came under suspicion of sympathy with
the Malayan Communist Party which was largely Chinese in its member-
ship and leadership and drew its support from the rest of the Chinese

ity, partly out of sympathy, partly out of sheer blackmail.

In the storm over the Malayan Union in 1945-6, a prominent part was
played by the radicals of the Malay Nationalist Party (MNP), Ahmad
Boestamam and Ishak bin Haji Mohammed, who were the most strongly
inclined to merge their struggle against colonial rule with Indonesia’s on
political, ideological and racial grounds. They found themselves making
common cause with the Malayan Communist Party and the Malayan
Democratic Union in the struggle over the Malayan Union scheme in

1946-7. Strange bedfell, though C and ad of Pan-
Malay solidarity were to seem later, they would not have been so far apartin
their aims at that time when anti-colonialism was the i theme of
both ideologics. Even the relatively di Ind ian governments of

1946-7 would have felt themselves to have more in common with these
groups than with the Sultans and UMNO conservatives. The MNP
allegedly went so far in its anti-colonial stand that it identified itsclf entirely
with the Ind, ian struggle for i and ‘accepted the necessity
for a period of outright rule by Indonesia’.2® Boestamam and Ibrahim
Ya'acob (the latter safely ensconced in Indonesia after 1945) had close
contacts with Tan Malaka, the Indonesian Trotskyist or national-com-
munist leader, in 1945-6 (until he was gaoled in June 1946), while other
MNP members who were Communists were in contact with the PKI
leader of that time, Alimin. The PKI was in a state of disarray in the first
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momhs of Indoncsmn mdepmdencc still taking the Moscow line of

to ists’ such as Sockarno and Hatta, but
Tnn Malaka’s stature as an old time Comintern agent for South-East Asia
made him one of the most prominent Indonesian leaders after Soekarno;
50 he would have been a natural ally for radical young Malay revolution-
aries. Probably neither he nor they felt much concern about national
boundaries established by the colonial powers. Their primary concern was
to mobilize revolutionary forces in both colonies to overthrow colonial
rule: national boundaries would be determined thereafter according to the
real will of the people.

After 1948, the situation was considerably changed by the Communist
insurgency in Malaya and the abortive Communist revolt in Indonesia at
Madiun in September 1948. The parties which came to power in Indonesia
after the confusion of 1948-9 (the second Dutch ‘military action® following
close behind the Communist revolt) were strongly anti-Communist in
outlook during the first years of the 1950s. And on the Malayan sidc, the
MNP disappeared in 1950 (Boestamam and Ishak having been arrested
since 1948); the old left-wing coalition of 1946-7 disintegrated and by 1952
political leadership in the Malayan struggle for independence was taken
over by UMNO under the new leadership of Tunku Abdul Rahman 2
Both the radical nationalists and the more conservative Malay politicians
who looked towards Dato Onn bin Ja‘afar or the Sultans for leadership
were shouldered aside as the UMNO-MCA Alliance cstablished a firm
basis of electoral support in 1952-5. Although both the Tunku and the
Alliance have later been characterized as politically conservative it is worth
recalling that the Tunku himself was regarded by the British at that time
as too brash and impatient in his anti-colonialism and political stratcgy.
The British looked on communal parties like UMNO with disfavour,
preferring Dato Onn and his multi-racial IMP as the potential vehicle of
Malayan nationalism — until his political prospects were dashed in the
elections of July 1955, at which the Alliance swept the poll and the Tunku
became Chief Minister. The Tunku was still shackled by the limitations
of a colonial constitution, but it was certain by then that Malaya (though
not Singapore) would achieve independence in 1957.22

Shortly after the 1955 elections in Malaya and Indonesia, the Tunku was
invited to pay an official visit to Indonesia by the Burhannuddin Harahap
government, a Masjumi-led, strongly anti-Communist ‘caretaker’ govern-
ment which welcomed the opportunity to make this gesture of solidarity
with a fellow-Malay leader who was opposing colonial rule. Otherwise
there were few notable landmarks in Indonesian-Malayan relations during
the early 19505, about which little has been written. Malaya was not
officially at the Bandung Afro-Asian C in April 1955,
just before the Malayan clections, although an UMNO member who
happened to be in Indonesia at the time attended in a private capacity.??
Dr. Burhanuddin al-Helmy, Ibrahim Ya'acob and others were there,
lobbymg ly for official ition as the true voice of Malayan

ism, but the Ali S idjojo government appears to have been
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reluctant to commit itself on this mattcr, although Burh:muddm s cxpenses
were allegedly paid by the Ind in Si 24 While in
Indonesia, he discussed his political plans with Ibrahim Ya'acob, who had
now been in Indonesia for ten years and had close links with certain radical
nationalist clements there. On his return to Malaya Burhanuddin parti-
cipated in the founding of the Party Ra‘ayat, but withdrew in 1956 to
become leader of the Pan-Malayan Islamic Party (PMIP) after Boestamam,
newly released from detention, was elected chairman of the former.

The PMIP was often categorized as a ‘right-wing’ party, because of its
Islamic ideological base and its strength among the more conservative
Malay communities of the east coast where UMNO was relatively weak,
but Burhanuddin’s career shows lhat such labels are not very meaningful
in a society where politics is rather than ideological
Later the PMIP became virtually a pmty of the poorer Malays alienated
by UMNO's establishment character. Even when Soekarno's flirtation
with the Communists was provoking cries of alarm from UMNO politi-
cians at the time of confrontation, the PMIP clung to the ideal of Malay

solidarity as the basis for i ( Itation) with Ind ia. Seen
in a broader pcrspccuvc there was a thread of consistency in the attitudes
of these Malays t these two decades.

UNEASY NEIGHBOURS, 1957-1962

When Malaya became independent in August 1957, its new govern-
ment’s relations with the Indonesian government were outwardly cordial,
although somewhat clouded by doubts on both sides about the political
complexion of the other. Very quickly, however, these doubts began to
harden into mistrust and positive suspicion. Within a few months, the
Tunku's government had to make decisions on a number of issues which,
although not in themselves sufficient to create open enmity, were bound to
confirm each government’s ype of the other as p ially unfriendly.
Thesc issues were Malaya's attitude to the PRRI-Permesta rebellion which
broke out in February 1958, the smuggling problem, the West Irian dispute
between Indonesia and Holland and the two governments’ very different
policies on matters of regional security and Communism.25

The political conflict between certain outer island dissidents and the
Djakarta government, which grew into overt rebellion in February 1958,
had been developing for more than six months at the time when Malaya
received her independence. The Tunku was immediately faced with the
disagreeable necessity of making a long-term assessment about the future
stability and political lexion of Soek 's new Guided D
It was not an easy guess to make, for Soekarno's position seemed to be
very shaky in the middle of 1957. Few impartial observers would have
found it credible at the time that, if a showdown developed between the
central government and the regionalists, the latter would utterly fail or
that Soekarno would succeed as quickly and completely as he did in re-
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establishing the authority of the central government and concentrating
political power in his own hands as a result. The balance of advantages
seemed to favour the regionalists in too many respects.

There were many signs that the Malayan government (like that of
Britain, Australia and the USA) simply backed the wrong horse at this
stage.?® Sockarno was regarded in Kuala Lumpur as dangerously sym-
pathetic to the PKI and politically beholden to it. Because the long
struggle against the Communists in Malaya was not yet over, Communism
loomed large in the thinking of the Tunku and his colleagucs, to an extent
which Sockarno later described as ‘Communist-phobia’. The activities of
the Indonesian rebels in Malaya and Singapore in 1958 and the Malayan
government's attitude towards them greatly irritated the Indonesian govern-
ment. In March, the Malayan government formally proclaimed a policy
of non-involvement in the PRRI affair, which it said was an internal matter
for the Indonesian government.2? But it gave a considerable measure of
sympathy and assistance to the rebels, many of whom passed in and out of
Singapore and Malaya freely during 1957-8. The Malayan government
argued that so long as these men held valid Indonesian travel documents
‘the Federal government was bound to honour them’ — though it was

imull ly Tudi Ind i carrying similar
‘When the Ind. ian government d the of
persons known to be actively engaged in the rebellion, the Malayan
government finally refused further entry to them: but it did not take any
action to expel those who were already in the country and it granted asylum
to a number of rebels and rebel sympathizers who had defected from
Indonesian embassies abroad, merely demanding assurances from them
that they would not engage in activities against the Indonesian government
while residing in Malaya. While the lack of an extradition treaty absolved
the Malayan government from any legal obligation to hand over the rebels,
there was no doubt where its sympathies lay and it is hardly surprising that
Indonesians regarded the Mal, as hyj itical in their pr i
of non-involvement. They could have made life much more difficult for
the rebels and given far more assistance to the Indonesian government if
they had chosen to do so and as the latter felt they should have done.

On the other hand, some of the Ind ian d ds for an iti
treaty were unrealistic and abrasive. Aflter the signing of a Treaty of
Friendship in 1959, in which provision had been made for the signing of an
extradition agreement, Subandrio wrote to the Malayan Minister for
External Affairs in January 1960 proposing such a treaty; but he evidently
envisaged that political refugees should be covered, not just criminal
offenders, as is normal under international law, for his proposal was linked
to the case of thirty rebels who had fled to Penang shortly before. Malaya
proposed a regular treaty covering only criminal offenders, but the Indo-
nesian government did not respond to this. Malaya's refusal of the broader
request was regarded by the Indonesian press, however, as further evidence
that she was simply giving aid and encouragement to the rebels.2s

S —————
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Both sides went on behaving in ways which increased the other’s sus-

picions about its motives. The app of Brig.-Gen. Djatil as
Indonesian Consul-General in Smgaporc late in 1958 gave rise to alarm on
several counts. He was undipl blunt and forthright in his

utterances against the rebels and their sympathizers in Malaya and
Singapore: he also made vigorous efforts to contact ]ndoncsmn groups
there and allegedly laid the basis of an
which continued to function actively under his successor, Colonel Soegih
Arto, until 1963. According to the Malaysian White Paper on Indonesian
subversive activities during these years, they carried out military espionage
(but on a rather trivial scale, unless there was far more to it than the White
Paper revealed), made contact with pro-Indonesian groups among the
Malayan government's political opponents and utilized the West Irian
issuc as an opportunity to recruit Malayan volunteers for the struggle
against colonialism who were later indoctrinated in Indonesia for use
against Malaysia.2? It could hardly be claimed that these activities amount-
ed to any very sinister design before 1962, although they seem to have
been intensified in 1962-3, to the discomfort of the Malaysian government.

Another source of friction which was aggravated by the rebellion was
the smuggling problem. The dissident provinces of Indonesia engaged in
‘barter trade’ with Smgapon and Ma]aya very extensively in 1957-8, to
the great profit of Singapore’s ship and
continued to cause a serious loss of foreign exchange even after the central
government restored its control over the dissident provinces, for it was
never able to suppress it forcibly by naval patrols or to check it at the
source through its own officials, many of whom were underpaid and easily
corrupted by illegal traders, many cf them Chinese with business contacts
in Singapore. According to a very common Djakarta opinion, the Singa-
pun: and Malayan authorities ought to have been cooperating with the
I ian government to apprehend the law-breakers; even though there
was no obligation in international law for them to do so, it was frequently
argued in Indonesia that cconomic pressure could be brought to bear on
Singapore to make her do so. Singapore merchants were anxious to in-
crease their entrepot trade by shipping more manufactured goods into
Indonesia and the appropriate licences were controlled by Djakarta.
Officials in Singap reacted y to such crude pressures;
it was no concern of theirs to cut the throats of their own hard-working
traders by acting as Indonesia's customs officials, they would say, and even
if they did, the illegal export of Indonesia's rubber would merely be de-
flected to Malaya and elsewhere. They tended to despise the Indonesians
for their inability to manage their own affairs better and for their corrupti-
bility, while Indonesians waxed morally indignant that Singapore mer-
chants were growing fat at their expense on the basis of illegal trading and
mere ‘middleman’ activities.

The tragedy of the smuggling problcm was that each country had a degree
of right on its side. It was i ible to check ing from
the Indonesian side so long as lhe :conumy was in such disorder and
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Singapore-Malaya provided such an easy haven for smugglers, Only
superhuman government officials in Indonesia could have been expected
to resist the temptations to corruption created by the large profits of illegal
trade. Even the high patriotic fervour and intensified suppression of
‘barter trade’ after the trade break with Malaysia in September 1963
caused only a brief cessation of smuggling. By mid-1964, ‘barter trade’
was back to its old levels, until it was stopped, ironically, by a ban from
the Malaysian side, imposed simply to keep out subversives.

The West Irian issue, on which the two nations might have been drawn
together in common opposition to colonialism, also aroused resentments
on both sides. In September 1957, Malaya abstained in a vote at the UN
on an Indonesian motion to inscribe the West Irian issue on the agenda for
that session: the government said it was too preoccupied by domestic
problems arising from its newly-won independence and would vote only
on issues directly affecting Malaya, remaining neutral on all others. The
Indonesian government took a very poor view of this, since it desperately
needed every vote it could muster. When the next vote was taken in Novem-
ber, Malaya supported the Indonesian cause and her government con-
tinued to do so in public statements throughout the next five years until
the West Irian question was settled. Morcover, the Tunku made several
personal attempts to bring about a peaceful settlement, partly because the
dispute was y creating emb: for the Malayan govern-
ment by facing it with invidious decisions on various minor matters, about
which it could not afford to antagonize Indonesia.® The dispute was also
working to the domestic advantage of the PKI at the expense of the
moderates in Indonesian politics, like Hatta and Djuanda, with whom the
Malayan leaders felt the strongest sympathy.! There was little prospect
of normalizing relations with Ind ia until this p i plosi
problem was settled. But Malaya's efforts to mediate aroused more ire in
Djakarta than gratitude.

The Tunku’s most important attempt to act as a mediator between the
Indonesians and the Dutch occurred towards the end of 1960, evidently
with the encouragement of Nasution and Djuanda, as well as the Indo-
nesian press. But in the middle of his ‘sacred mission’ to bring the two
sides closer together, he was bitterly attacked by Subandrio for exceeding
his mandate as a negotiator; this torpedoed the entire operation. The
vehemence of Subandrio’s outburst seemed quite disproportionate to the
alleged transgression, however, and it is hard to avoid the conclusion that
the Tunku was an unwitting victim of Indonesian factional in-fighting
between *hawks’ and *doves’ on the Irian issue. In any case, the episode
rankled on both sides for a long time.32 Malaya continued to support the
Indonesians in their struggle with the Dutch, denying the latter transit
facilities and backing Indonesia in UN votes on the issue, for her leaders
were still anxious to sce the dispute scttled as soon as possible. No objec-
tion was raised to Indonesia’s recruitment of volunteers for West Irian in
Singapore and Malaya, who were taken to Indonesia for military training
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and indoctrination, although these wlummrs, who would lmv: been
motivated by either strongly pr or anti

were likely to be highly ptive to Ind ian indoctrination about the
neo-colonialist nature of Malaysia and the Alliance government.

Sockarno and the Tunku also held radically different views of Com-
munism and colonialism as factors affecting the security of South-East
Asia. Sockarno regarded colonialism and neco-colonialism as a more

i and immil threat to Indonesia's i than Com-
munism. To the Tunku, Communism had been the great threat to
Malaya between 1948 and 1957, while in the subsequent years his most
serious problems were posed by Peking-oriented Chinese and the opponents
of his Malaysia scheme whom he regarded as Communist agents or dupes.
He was very much 2 Muslim insofar as his thinking embodied a sharp
dichotomy between wicked Communists and virtuous anti-Communists,
in contrast to Sockarno's very Javanese syncretism in such matters.
Colonialism scemed a far less sinister threat to the Tunku, for he had
experienced it in its most benign form and had never had to generate the
intensity of passion to fight against it that Sockarno had. Both experience
and ideology inclined the two men to opposing views on the two most
sensitive issues involving the security of the region.

Among the nations of the Afro-Asian world, Malaya belonged for
reasons of both policy and ideology to the right wing, while Indonesia was
moving steadily towards the extreme left. Indonesia had the prestige of
having been host to the Bandung conference and one of the oldest non-
aligned nations. Malaya sought to prove herself a good Afro-Asian by her
zeal on issues like opposition to apartheid in South Africa and contributing
to the UN Congo force. The Tunku sided firmly with India against
China in the border war of October 1962. Malayan foreign policies fre-
quently diverged from Indonesia’s even on questions like the Congo while
on matters of more direct importance to them involving security and Cold
War problems they were generally opposed.

Malaya did not join SEATO when she became independent in 1957 and
her leaders always took care not to be direetly associated with it, although
probably not so much out of conviction as to avoid affronting other Afro-
Asians. But she depended almost entirely for the military underpinnings
of her security on the Anglo-Malayan defence agreement of October 1957
and the related arrangements with Australia and New Zealand.33 Her
ministers ritually scoffed at SEATO from time to time and they took care
not to be too closely identified with American policies on Cold War issues,
but despite their claims to have an independent foreign policy, and to be
no more ‘aligned’ by their defence treaty than Cuba, she was not invited
to the Belgrade or Cairo Conferences of Non-Aligned Nations in 1961 or
1964.

Indonesia raised no objection to the Anglo-Malayan defence agreement
in 1957. The Malayan Ambassador took pains to forestall any criticism
there by stressing that it would not involve Malaya in any commitments
contrary to her national interests or inimical to Indonesia, nor draw her
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into SEATO. But in Indonesian cyes Malaya was not really independent
so long as she was militarily dependent on another power. However, it was
generally expected that British forces would sooner or later be withdrawing
from the region, so the Indonesians were not deeply concerned by the
Anglo-Malayan defence agreement at a time when the West Irian issuc was
still dominating their horizons. SEATO and the American presence in
South-East Asia g y far more ion in the years up to
1962. One reason for Tnd ia's eleventh-h ition to the British
presence in 1963-4 was the reali that ion of the 1957

to cover Malaysia might entail an indefinite prolongation of the British
military arrangements there.

Another symbol of the differences between the two governments was the
contrast between the Tunku's husi; for regional ion, as
embodied in the Association of South-East Asian States (ASA) and
Sockarno's disdain for it. The Tunku favoured it asa pragmaticassociation
for specific economic purposes, but he also saw that no regional grouping
made much sense unless Indonesia was included and he hoped that she
would eventually join. Soekarno refused to participate because he regard-
ed it as virtually an extension of SEATO and a veiled threat to non-
alignment, since Malaya, Thailand and the Philippines all had close ties
with the Western powers.3¢ The latter consideration did not inhibit
Sockarno from participating in Maphilindo in 1963, however, when he
could see some political advantage in doing so. Malay brotherhood was
to him an instrument of political manipulation rather than of deep
conviction.

*The diplomatic rivalries and negotiations which led up to the definition of these
frontiers are outlined, in the case of the Malacca Straits, in Nicholas Tarling, *British
Policy in the Malay Peninsula and Archipelago, 1824-71", Journal of the Malayan
Branch, Royal Asiatic Society, vol. XXX, part 3, 1957; in the case of the Borneo frontier
in Graham Irwin, ‘Nincteenth Century Bornco. A Study in Diplomatic Rivalry’,
Verhandelingen van het Koninklijk Instituut voor Tual-, Land- en Volkenkunde, deel XV,
1955: and in regard to the North Borneo-Sulu region Leigh R. Wright, *Historical Notes
on the North Borneo Dispute’, Journal of Asian Studies, vol. XXV, no.3, May 1966,
Pp. 471-84,

?For a traditional account of the various *waves of migration' into the archipelago,
see Fay Cooper-Cole, The Peoples of Malaysia (van Nostrand, 1945); a stimulating new
approach to the matter is suggested by Felix Keesing, ‘Some Notes on Early Migrations
in the Southwest Pacific Arca’, Southwestern Journal of Anthropology, vol. X1, no. 2,
Summer 1950, pp. 101-19: an excellent summary of his argument, clarifying the concept
of ‘race’ is given by Clark Cunningham, The Postwar Migration of the Toba-Bataks to
East Sumatra (Yale Southeast Asia Studies, Cultural Report Series, 1958), Appendix 1.

This pattern of i ips has b lled out by CD. Cowanin

‘Continuity and Change in the International History of South-East Asia", Journal of

Southeast Asian History, vol. IX, no. 1, March 1968, pp. I-11. For a fuller history of
the various states of South-East Asia, see D. G. E. Hall, A History of Southeast Asia,
(Macmillan, 2nd ed., 1964).

“There tends to be a correlation between international instability and the domestic
insecurity of elites’ concludes Richard Rosecranz from a study of the roots of inter-
national conflict in Europe over the last two centurics; Action and Reaction in World
Politics: International Systems in Perspective (Boston, Houghton Mifflin, 1963).
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#The extent of Majapahit’s political power has been challenged by the Dutch his-
torian, C. C. Berg, who attributes the ‘empire-building’ phase of Javanese power in the
thirtcenth and fourteenth centuries more to magico-spiritual strength based on Tantric
rituals rather than military might: his theory is summarized in Hall, op. cit. pp. 77-89.

*The role of KPM in the economic unification of the Netherlands Indies is in
G. C. Allen and Audrey Donnithorne, Western Enterprise in Malaya and Indonesia.
A Study in Economic Development (Allen and Unwin, 1957), ch. 12, For Sumatra's
earlier links with Singapore, see Tarling, op. cit.

7An excellent picture of the development of the Malayan elite under colonial rule is
given in W. R. Roff, The Origins of Malay Nationalism (Yale University Press, 1967).
On the Indonesian elite, see Robert van Nicl, The Emergence of the Modern Indonesian
Elite (The Hague, van Hoeve, 1960) and Hildred Geertz, ‘Indonesian Cultures and
Communities’ in Ruth McVey (ed.), Indonesia (New Haven, Human Relations Area Files
Press, 1963), ch. 2.

*Roff, op. cit. passim; Radin Soenarno, ‘Malay Nationalism, 1900-45", Journal of
Southeast Asian History, vol.1, no. 1, March 1960, pp. 1-28.

*Tunku Abdul Rahman acknowledged the point frankly to President Sockarno even
at the height of confrontation, during the course of the Tokyo Confereace.

1°The Malayan Union constitution of 1946 represented an attempt by the British
Labour Party government 1o impose some order on the untidy three-tier arrangement
of Straits Settlements, Federated Malay States and Unfederated Malay States (but not
Singapore; sce below p. 37) by compelling the Sultans to transfer their sovercignty
almost entirely to the British Crown. Although it did not provide for immediate
political it did offer citi ip to both -Malays and Malays on an equal
basis.

UThis point is brought out well in Robert Curtis, *Malaysia and Indonesia’, pp.
12-16.

1Soenarno, op. cit. pp. 22 fT; Rofl, op. cit. pp. 222 ff.

21bid. p. 25.

4For full:r details of the Investigating Commitiee, see Benedict Anderson, Some
Aspects of Indonesian Politics under the Japanese Occupation: 1944-1945 (Cornell
Modern Indonesian Project, Interim Report Series, 1961), pp. 18-32. The speech by
Yamin on 31 May and the full debate on the subject on 11 July have been reprinted by
the Malaysian Dy of as 10 Indonesia's Policy Towards
Malaysia (Kuala Lumpur, 1964), from which the extracts herein have been taken.

1In the first and fullest statement of Indonesia’s claim to West New Guinea, the
Report of the Committee New Guinea (Irian) of the Netherlands-Indonesian Union
(The Hague, 1950), the historical argument was advanced by the Indonesian delegation
(which included Mr. Yamin), but in the later United Nations General Assembly debates
of 1954-7 Indonesian officials carefully refrained from using it.

1%/ndonesian Inlumqru Towards Malaysia (Kuala Lumpur, Penchetak Kerajaan,

18For the story of Indonesian domestic politics in 1945-7 and Tan Malaka's threat to
the Sockarno-Sjahrir alliance of those years, sec G. McT. Kahin, Nartionalism and
Revolution in Indonesia (Cornell University Press, 1952), ch.6.; @ much fuller account of
the 1945-6 period, tracing the complexities of Indonesian politics in far more detail,
is Benedict R. O'G. Anderson, Java in a Time of Revolution: Occupation and Resistance,
1944-1946 (Ithaca, Cornell University Press, 1972).

12). M. Gullick, Malaya (London, Benn, 2nd ed., 1964), p. 89. The complex back-
ground to the Malayan and Singapore politics of 1945-8 is outlined in T. H. Silcock
and Ungku Abdul Aziz, *Nationalism in Malaya', in W. L. Holland (ed.), Asian National-
ism and the West (Macmillan, New York, 1953), pp. 298 fI. Secc also J. de V. Allen,
The Malayan Union (Yale Southeast Asian Studics, 1967).

Indonesian Intentions Towards Malaysia, p. 9; the MNP adopted the Indonesian
flag and national anthem and proclaimed its objective as ‘Dominion Status within the
Greater Indonesian Empire’.

#1The emergence of UMNO and formation of the Alliance is well described in
Margaret F. Clark, “The Malayan Alliance and its Accommodation of Communal
Pressures, 1952-62" (University of Malaya, MA thesis, 1964), to which T am considerably
indebted for material in this section.
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£20n Singapore's constitutional relationship with Malaya aftcr 1945, see pp. 37-9
ow.

A rather bizarre account of the Malayan groups at the Bandung Conference may
be found in thecompilation by the Perikatan Pemuda Melayu di Luar Tanah Air (Over-
seas Malay Youths Association) entitled Anak Melayu Di Indonesia (Djakarta, Gu-
nung Agung, 1957), pp. 117 ff.

38Indonesian Intentions Towards Malaysia, p.10. Burhanuddin had been promincat
at an All-Malay Youth Conference in Kuala Lumpur in April 1955. His blogmphy u
briefly set out in a preface to his Azas Falsafah Kebangsaan Melayu (Djakarta, Fi
Tekad, 1963) which is a Roman-script version of a pamphlet published in Malaya in
Jawi script in 1950.

#5The dissident movements in West Sumatra and North Sulawesi which culminated
in the proclamation of the Revolutionary Republic of Indonesia (Pemerintah Revolu-
sioner Republik Indonesia— PRRI) in Feb. 1958, supported by the distinct but parallel
Permesta (Perdjuangan Semesta — Universal Struggle) movement in Sulawesi, are
outlined in H. Feith, Decline of Constitutional Democracy in Indonesia, pp. 520-55,
578-91.

28Fuller surveys of American and Australian policy towards Indonesia at the time
of the PRRI-Permesta revolt may be found in Daniel S. Lev, ‘America, Indonesia and
the Rebellion of 1958°, United Asia, vol. XVII, no. 4, July-August 1965, pp. 305-¢
and J. A. C. Mackie, “Australian-Indonesian Relations’, in G. Greenwood and N.
Harper, Australia in World Affairs 1956-1960 (Mclbourne, F. W. Cheshire, 1963),
Pp. 296-304.

*7ndonesia did not issue a declaration of insurgency, so the Malayan government
claimed that it was under no obligation to take any action against the rebels: Malayan-
Indonesian Relations (Kuala Lumpur, Jabatan Pencrangan, 1964), para. 19.

bid. para, 21-5.

*Jndonesian Intentions Towards Malaysia, para. 15 ff.

In June 1960 the Tunku had discussed the question of West New Guinea dunng a
visit to Holland, but provoked some sharp comments in Indonesia for his pains:
Subandrio commented that: *The Tunku has a rather inflated opinion of his position in
world politics’. After his major attempt at mediation in November 1960, di
below, he again raised the issuc at the 1961 Commonwealth Prime Ministers® Con-
ference, but without significant result. There was no Indonesian reaction on that
occasion.

#1See Robert Curtis, op. cit. p. 15. Hatta visited Malaya in 1962 as a private citizen:
his impressions of the Malaysia experiment, very critical of its implications for the
Malays, are set out in *One Indonesian View of the Malaysia Issuc', Asian Survey, vol.
V, no. 3, March 1965, pp. 13943, Djuanda was liked by the Malayan lcaders for his
quict and pragmatic approach to politics: the title Tun was bestowed upon him during
his goodwill visit in 1959.

32Malayan-Indonesian Relations, paras. 38-9: scealso paras. 34-45 for the Tunku’s
offer to mediate and Djuanda’s acceptance of the offer and the Tunku's report to
Sockarno on his mission.

The status of British and Australian forces i in Malaya, which mightat any time be
required elsewhere for SEATO purposes, was but the issuc was
in practice, except on one occasion. In 1962, when RAAF planes from Butterworth had
10 be sent to Thailand on a SEATO operation, they were flown to Singapore first, 50
that technically it could be said that the units stationed in Malaya had not been used for
SEATO purposes. The Malayan government made no objection at that time to the use
of Singapore bases and the units based there for SEATO purposes: Gullick, op. cit.
Pp. 147-8. Seealso R. W. Winks, ‘Malaysia and the Commonwealth’, in Wang Gungwu
(ed.), Malaysia. A Survey (Singapore, Donald Moore Books, 1964), pp. 380-1.

3Further details on ASA (and the Tunku's carlier SEAFET proposal, South-East
Asian Friendship and Economic Treaty) may be found in Lalita Prasad Singh, The
Politics of Economic Co-operation in Asia (University of Missouri Press, 1966), pp.
215-21. Subandrio initially expressed interest in the SEAFET proposal and Yamin was
cnu:usn:uuc abou( it, according to one informant, but Sockarno could not afford to

SSR by ing with SEATO at a time when he was
hoping for subslanunl financial and military aid from her.
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The Creation of Malaysia

BeCAUSE of the great stress Indonesians put on the charge that Malaysia
was a neo-colonialist creation, imposed on the people concerned without
reference to their wishes by the wily British and their puppets, it is neces-
sary to give some attention to the processes through which it came into
being. While such allegations came uncomfortably close to the truth in
some respects, they were far from it in others. One of the most striking
features of Malaysia's birth was the utter ineffectiveness of the opponents
of the scheme, both before and after Indonesia’s intervention. Another
was the paradox that the incorporation of Malaya, Singapore and the
Borneo territories, which had been in the minds of British officials at least
since 1892, but which the colonial authoritics had never been able to
achieve in the heyday of their power, could so readily be brought about by
the government of independent Malaya.l The explanation of this paradox
is to be found in the politics of ethnic diversity in the states concerned
rather than in the machinations of the colonialists.

Whether or not the ‘Malaysia experiment’ was the best solution to the
problems of terminating colonial rule in Singapore and British Borneo —
or even a viable solution in the long run — is a question which cannot be
adequately considered here. The rifts which have subsequently developed
between Kuala Lumpur and Singapore and within the Borneo states have
seemed to bear out some of the prophecies of gloom, though one might
reply that prophecies of gloom are all too easy in such racially heterogen-
cous states as these and that the separation of Singapore in 1965 could
have been avoided by greater forebearance on both sides. It was by no
means unavoidable. And it is difficult to envisage any other formula that
would have d a more sati y isc between the
diverse interests of the peoples concerned and that would have had a
chance of being accepted in the circumstances of 1961, In this and the
following chapter, we will look briefly at the political dynamics of Malay-
sia’s creation, without delving too deeply into the story, which has been
told fully elsewhere.?

The British had admini; d Si ly from the Malay
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TABLE 1
ETHNIC COMPOSITION OF THE MALAYSIAN POPULATION: DECEMBER 1961
(in thousands)

Malaya ‘Slngapare Sarawak | Sabah | Total %
Indigenous
people 3,620 238 529 320 | 4,707| 46.2
|
Chinese ‘ 2,670 1,279 243 110 | 4,302| 422
\
Indians and |
Pakistanis | 813 142 = - 955 9.4
|
Others | 129 41 " 8 45 223 22
Total 7,232 1,700 i 780 475 | 10,187 | 100.0
Percentageof | 509 | 467 | 77 | 47| 100
distribution ;

Source: Table from Malaysia, Buku Tahunan Resmi, 1963 (Kuala Lumpur, Government
Printer, 1964): ‘Supplement, An Introduction to Malaysia', pp. 11-12.

states in colonial times and did not include it in cither the abortive Malayan
Union scheme in 1945 or the 1948 Federation, since they already had
difficulties enough with the peninsular states because of Malay apprehen-
sions about the rapid increase in the numbers and wealth of the Chinese
(and to a lesser extent, Indian) population.? (Sce Table 1.) Malaya was
pushed ahead towards independence more rapidly than Singapore after
1945, partly because of British sensitivity to the Malays® case, partly
because it suited Britain to maintain direct colonial rule in the latter so
long as the Singapore bases were important to her. When Tunku Abdul
Rahman emerged as head of an independent Malaya in 1957, he made it
clear on several occasions that he was not at that time prepared to con-
template a merger of Si: and the F i Chinese ini
and radicalism in Singapore seemed to be too closely linked to the activities
of the predominantly Chinese Malayan Communist Party (MCP) for
Malay tastes. And there was no sign of any change in the Malayan
government's attitude on the matter during the following years, until the
Tunku’s historic speech to the Foreign Correspondent’s Association in
Singapore on 27 May 1961.

‘INDEPENDENCE THROUGH MERGER'

In Singapore, the People’s Action Party (PAP) had consistently advoca-
ted merger with Malaya as the only feasible basis for Singapore’sindepend-
ence since its foundation in 1954. But the question did not become a

chITE
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prominent issue in Singapore politics, for the PAP was able to gain ground
stcadnly over all its oppanmts on the basis of its broadly Socialist and anti-

1 list platform on d. p . With its ping victory in
1959, the PAP assumed office under a constitution providing I‘or virtually
full internal sclf-government, except over internal sccunly, defence and
forcign affairs, with the ion that )t for
Singapore would be granted when a review of the constitutional arrange-
ments was made in 1963.5 The new government therefore put great

is on the need for Sii to d its ‘Malayan’ charac-
ter and culture, so as to convince the Kuala Lumpur government that
‘independence through merger with Malaya’ could be now contemplated,
since Singapore Chinese accepted Malaya as their homeland and were
ncither Chinese chauvinists nor Communists. But although the merger
question was coming more and more prominently into the forefront
throughout 1960, there was no sign whatever that the Tunku or his govern-
ment was willing to consider it. It was a big step forward when the Tunku
and Lee Kuan Yew exchanged visits in early 1961 for discussions of the
problem over some diplomatic golf, after which the Tunku spoke more
favourably than ever before about the PAP leaders (*as good Malayans as
we are’), though he still insisted that merger would have to wait until
some distant date ‘when the people of Singapore are completely loyal to
Malaya’¢ Even in mid-May, Lee Kuan Yew spoke as if an early merger
was out of the question, though he was hoping for some kind of common
market arrangement with Malaya. What changed the Tunku's mind over
the next few weeks was the development of a split in the PAP between the
moderate English-cducated leaders and the predominantly Chinese-
educated radicals of the rank and file, which raised the spectre of Lee's
downfall and a ‘Chinese Cuba’ on Malaya's very doorstep. So he held
out the vague prospect of merger in his specch of 27 May and within two
months found himself fully embarked on a campaign to achieve it.
Ironically, the prospect of merger probably did more than anything else
to precipitate the split within the PAP which made the achievement of
merger essential for the political survival of Lee Kuan Yew.

The split within the PAP had various causes, stemming back ultimately
to the diverse socio-cultural bases of the party’s following. Ever since
Lee Kuan Yew and his colleagues had founded the PAP in 1954 as an anti-
colonialist, Socialist party on the far left of the political spectrum, it had
drawn its support mainly from the Chinese-educated working class of
Singapore and from a handful of English-cducated intellectuals attracted
by its reputation for efficiency and honesty. According to Lee, the formcr
group included under-cover Ci ists and open-front pro-C
who were both using the PAP at that time in the common struggle against
colonial rule and trying to gain control of it from the non-Communists.
In 1957 the left-wing group led by Lim Chin Siong came within an ace of
capturing control, but were imprisoned by Lim Yew Hock's government
justin time to allow Lee to reconstitute the party structure in a way which
consolidated his control of the Central Executive Committee.? After the

37“2
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PAP's overwhelming victory in the 1959 clections Lee arranged the release
of the most prominent detainces from the party’s left wing, who were given
official jobs and some honour, but little power within the party, in the hope
that they would be politi lized. Their fr ions soon made
them restless, however, and within two ycars of its sweeping victory the
PAP was again under severe strain from the tensions between its two wings.
Some disillusionment was being felt among the rank and file, too, for the
party leaders who had talked like fire-cating radicals when in opposition
were now striving to show themselves moderate, pragmatic and realistic as
ministers. They were all well aware that Singapore’s economic prospects
were 100 uncertain to permit the luxury of frightening away capitalist
investors by too much talk of Socialism. Their attempt to create a *Malay-
an' culture (in effect, a multi-racial culture) clashed with some of the
aspirations of the China-oriented Chinese, to whom both Malay and
English were foreign tongues. The great danger to the PAP leaders in
1960-1 was that ‘Chinese chauvinism’ allied to political radicalism might
be mobilized by some new party to the left of the PAP — presumably with
Communist backing—and thus outflank the PAP on a platform of
militant anti-colonialism, just as the PAP had outflanked the Workers®
Party before it.

That was why an otherwise unimportant defeat for the PAP at the
Hong Lim by-clection of April 1961 was regarded by Lee as such a critical
danger signal. The seat was won by Ong Eng Guan, an erratic but
ambitious ex-PAP Minister who had been expelled in the middle of 1960
after trying to outflank the leadership in a bid for party support with a set
of strongly anti-colonial resolutions. Ong fought the by-clection in his
former clectorate of Hong Lim in April 1961 and soundly defeated the
official PAP candidate, blatantly and successfully appealing to radical anti-
colonialism and Chinese self- i 5 igning for 1
independence and accusing the government of compromise with colonial-
ism. It was a serious set-back to Lec Kuan Yew, who later said that he even
considered resigning because of it.¥ (He soon turned the set-back to his
own advantage, however, by playing on the Tunku's fear of the dangers to
Malaya if Sii fell under the domination of Ci ists or Chinese
radicals.) Ong had not been supported by Lim Chin Siong and the left-
wing trade union leaders who later split from the PAP, for they had their
differences with him on other grounds. But they must have realized the
implications of the PAP's loss of popular support. Six weeks later, Lim
Chin Siong and his five colleagues (‘the trade union six’ as they came to be
called) issued their first open challenge to the PAP leadership. In the
meantime, the Tunku’s proposal of merger through Malaysia had injected
a new and controversial element into the Singapore political scene.

The showdown between Lee Kuan Yew and the left wing of the PAP
came to a head during another by-clection for the Anson constituency in
June and July. This seat should have been casy for the PAP to hold in
normal circumstances, but it was being contested by the flamboyant former
Chief Minister, David Marshall, whose tiny Workers' Party was able to
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claim to be more radically anti-colonialist than the PAP by advocating
independence in 1963. Lim Chin Siong and his colleagues scized this
opportunity to launch a challenge to Lec Kuan Yew on the question of
abolishing the Internal Security Council, threatening that they would
only support the PAP in the Anson by-clection if the government agreed
to press for abolition of the Council in the 1963 negotiations on the
Singapore constitution. This demand was tactically shrewd, for it was
known to be unacceptable to the Malayan government, which held the
controlling vote in the Internal Sccurity Council. So if Lee accepted their
demand, he would destroy his chances of achieving merger, whereas if he
refused he would risk a split within his party. Lee decided to take the risks
involved in a break with the PAP left wing and pin his hopes on the
possibility of merger. Opening the Anson campaign on 9 June, the PAP
leaders stated categorically that in the 1963 negotiations they would seek
‘complete independence through merger with the Federation or merger
with a larger federation’.?

During the Anson campaign, the ‘trade union six’ seemed to be as much
concerned about these domestic questions as with the merger issue, on
which they carefully avoided an open clash with the PAP leadership, even
though they were now adding a strongly anti-colonialist slant to official
party policy. But Lee Kuan Yew had already concluded that Lim Chin
Siong had ‘received his instructions from his organisation, the communist
underground'? and it was Leec who now brought the issue to a head.
Shortly before the election, the PAP leaders threatened a complete break
with the dissidents, accusing them of confusing the voters and not giving
the party their full support, for Lim Chin Siong had criticized the way the
Tunku had launched the Malaysia proposal. Two days later 8 PAP
assemblymen announced their support for the ‘trade union six’ and Lee
demanded the resignation of Lim Chin Siong, Sandra Woodhull and Fong
Swee Suan as political secretarics. Next day, Marshall narrowly won the
Anson seat. When the Assembly met a week later, Lee had a bare majority
of one on a motion of confidence in his government.!!

Lim Chin Siong and his colleagues then p ded to form
into the Barisan Sosialis (Socialist Front) as the major opposition party.
Lee's position was now very precarious and his difficulties in steering
Singapore towards merger seemed formidable. Although he could count
on the support of the more conservative opposition parties on votes affect-
ing merger, which the latter favoured, they would not have been averse
from toppling his government and forcing a general election if they felt the
opportunity was ripe for it. Moreover, Lee could not altogether rely on
the Tunku’s help in his new predicament, since UMNO and the Singapore
People's Alliance had a prior claim on his affections. If Lee was to survive,
he had to push the merger proposal through to a successful conclusion
before 1963 without losing any further PAP supporters in the Assembly
and without being out-manoeuvred by his opponents on the right or the
left.1? It was a gamble at long odds.
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TABLE 2
PARTY STRENGTHS IN SINGAPORE

May 1959y 1951 Sepiember
election PAP split 3
election

Peoples’ Action Party - 26 37

Barisan Sosialis 43 13 13

United Peoples’ Party - 3 1

Workers' Party - 1 -
SPA (Singapore Peoples®

Alliance) 4 4 =

UMNO 3 3 -

Independent 1 1 =

5 51 51

Note: In the 1955 Singapore election, the Labour Front (headed originally by
David Marshall, later by Lim Yew Hock), which later became the nucleus of the SPA,
had won only 10 seats out of 24; other small, right-wing partics and independents, 8,
the Alliance 3 and PAP 3 (out of the 4 seats it contested).

THE MALAYSIA HARD SELL

The Tunku's brief reference in his speech of 27 May to the possibility,
sooner or later, of ‘an understanding with Britain and the peoples of
Singapore, North Borneo, Brunei and Sarawak’ had a catalytic cffect on
the politics of all the territories mentioned. The campaign to translate the
idea into a reality gathered momentum so quickly that within three months
the Tunku's vague hint was being discussed in quite specific detail as an
objective to be achicved by 1963. In the Borneo territories, political
parties were for the first time stirred into vigorous life, as we shall see in
the next chapter. In Singapore, the question of merger soon became the
dominant political issue, bringing the rift within the PAP into the open
and very nearly causing the downfall of Lee Kuan Yew's government. Yet
more than anything else it was the PAP split which transformed the
Tunku’s nebulous idea into an urgent political issue.

Once the movement to establish Malaysia got under way, it proceeded
so rapidly that the Tunku did not even have an opportunity to consult his
own party stalwarts who were uncasy about its far-reaching implications
for Malay hegemony in the Federation. For the first few weeks, however,
the Tunku's suggestion was discussed as if it were little more than a vague
possibility in the distant future; speculation about the terms on which
it might be practicable nearly all implied a very different form of associa-
tion from the one which finally came into being. Moreover, the first
reactions of nearly all the political parties except those in Singapore
differed a good deal from the policics they later adopted when the issue
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became one of immediate practical politics. In most of the original com-
ments on the Tunku's proposal, a loose confederation of the five territories
was assumed, not the kind of close association actually achieved. Prior
unification of the Borneo states was regarded by some as an essential first
step, with self-government preceding entry into Malaysia.!® The whole
process was generally expected to take five to six years or more: the possi-
bility that it might be complete before the 1963 talks on Singapore's consti-
tution was not scouted seriously in public until well into July, after the
split in the PAP.

The Tunku himself said little to indicate what his ideas on the subject
were until he paid a visit to Brunei at the beginning of July. There he
spoke iasti about the possibility of Brunei entering the Federa-
tion as a twellth state — but was both non-committal and tactless regard-
ing the other Borneo states, thus giving rise to fears of Malay or Brunei
domination over them.! Just after his visit, the first major statement of
opposition to the scheme was uttered by three Borneo politicians, A. M.
Azahari of the Brunei Parry Ra‘ayat, Ong Kee Hui of the Sarawak United
Peoples’ Party and Donald Stephens, North Borneo’s most vocal indig-
enous political leader. Although the first two of these represented the
most long-established political parties in the island (five and two years
respectively!) nobody could have predicted at the time whether or not they
reflected popular opinion on the matter in Borneo — if indeed one could
talk about such a thing. Shortly afterwards the Malay leaders in Sarawak
pronounced firmly in favour of the scheme and the great debate began to
get under way there. The Tunku did his best to remedy the impression that
Malaya was intending to ‘colonize’ Borneo, but his remarks implying that
all non-Chinese were Malays rankled with Dayaks and Kadazans for some
time after.

Towards the end of July 1961, ten days after the Anson by-clection, the
Tunku invited Lee for talks on the conditions of merger between Singapore
and Malaysia. This was the first distinct sign that merger had become an
urgent political issue, not just a long-range ideal. A few days later informal
discussions on the idea were held with representatives from Sarawak and
North Borneo who were in Singapore for a meeting of the Commonwealth
Parliamentary Association and plans made to hold a Malaysia Solidarity
Consultative Committee meeting in Jesselton during August.’® The
Tunku warmly welcomed these moves and the Malaysia bandwagon soon
began to roll. Donald Stephens was quickly converted to active support
for Malaysia. And a stream of visitors from Sarawak and Sabah were
brought to the Federation on junketing tours during the following months
to see the good things which Malaysia was to bring them.

The Tunku and Lee Kuan Yew reached agreement in principle on the
broad terms of merger on 23 August. Several months later the two
g0 published the Heads of A bodying these terms. 18
Singapore would become
...a state within the Federation, but on special conditions and with a larger
measure of local autonomy than the other States forming the Federation.
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Defence, External Affairs and Security will be the responsibility of the Federation
Government; Education and Labour that of the Singapore Government ...
while the Federation will be responsible for the conduct of external relations,

the special position of Si in relation to entrepot trade will be
Further details were still to be worked out on many points, but no great
difficulty had been in reaching up to this point.

Nor did the Tunku or Lee meet any serious difficulties in winning accept-
ance in their respective Parliaments for merger on these conditions.

The British government's response to the Tunku's plan was initially
cautious; it avoided either enthusiasm or firm commitment to it. Contrary
to Indonesian charges that British neo-colonialists were the dalang
(puppet-master) manipulating the whole affair from behind the scenes, the
evidence seems to indicate that the British government (and the Australian)
were distinctly sceptical about Malaysia until the prospects of success
became much brighter.? Malayan and British interests in the scheme were,
of course, very nearly complementary, but they were not entirely identical.
Lord Sclkirk, the Commissioner General for South-East Asia, merely
commended it as a ‘sound long-term plan’ in his first statement about it
on June 14. The British Prime Minister remarked only that the idea was
‘striking and merited the widest discussion’. When the Governors of
Sarawak and North Borneo and the High Commissioner for Brunei met
Lord Selkirk in Singapore on 26 June, they were noticeably lukewarm in
their attitudes to Malaysia. Sir William Goode, of North Borneo, found
it ‘interesting’ and ‘constructive” as a future possibility, but added that for
the immediate future ‘we are thinking very much more in terms of getting
close to our immediate friends, Sarawak and Brunei’. His colleague from
Sarnwak spoke n little more \\.’umly of it, but also implied that more

were g the Sarawak government's atten-

tion.18

The Tunku later told the Malayan Parliament that he had forced the
British authorities to agree to two principles as a basis for future discussion
of the Malaysia issue. First, that sovercignty over the Borneo territories
should be transferred directly to the Federation (i.c. there would be no
prior grant of independence, which might have entailed the possibility
of Chinese-dominated governments there) and, second, in the future
Anglo-Malaysian defence the use of Si for SEATO
purposes would be prohibited, just as the use of the Malayan l‘mtcs and
bases were under the 1957 Anglo-Malaya defence 9 There
certainly was some difference of emphasis and interests between lhcm on
these issues, particularly the latter. Neither the Tunku nor Lee Kuan Yew
could afford to leave himself open to the charge of being associated with
SEATO. Hence in the joint statement issued by the Malayan and British
governments after talks between the Tunku and Mr. Macmillan in
November, no mention was made of SEATO (lcaving open to divergent
interpretations the question of whether troops in Malaysia under the
Defence Agreement could be used for SEATO purposes); the existing
defence agreement with Malaya was to be extended to the other territorics,
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with the stipulation that the United Kingdom would be granted the right
to retain bases at Singapore ‘for the purpose of assisting in the Defence of
Malaysia and for Commonwealth Defence and for the preservation of
peace in Southeast Asia’ — a phrase which the Indonesians later objected
to violently.2® In these talks the British government acknowledged that
the creation of a Federation of Malaysia was ‘a desirable aim’ and agreed
to set up a joint Commission of Malayan and British members ‘to ascertain
the views of the peoples of North Borneo and Sarawak on this question:
and ... to make recommendations’ before any final decision was made.
But neither the British nor the Australian government expressed support
for the scheme in other than carefully qualified terms.

With those aspects of the problem clarified, Britain's support for
Malaysia became more whole-hearted. The colonial authorities in Borneo
saw the writing on the wall and abandoned their initial hesitati In
general, the threat of C ism, or Chinese domi in the whole
area was simply taken for granted, not only in official propaganda, but
even m the Cobbold chon which seems to have been in other respects a

di and fair-mi of the Borneo situation. By August
1962, shortly after the Cobbold Commission’s generally favourable report
on the Borneo reaction, the British and Malayan governments decided in
principle that Malaysia should be brought into being on 31 August 1963,
subject to the necessary legislation being passed in the parliaments con-
cerned.?! In short, Britain's adherence to the Malaysia scheme became
more binding as it came closer to fruition. Paradoxically, Indonesia’s
threat to Malnysm in 1963 prubablv had more mﬂucnu in cementing the
British than mere ionwould ever had had.

The govcrnmcms concerned may have been quickly convinced that
Malaysia was ‘a desirable aim’, but the people had to be convinced also.
Thcrc V\:rc all kinds of doubts and fears to be assuaged, many of them

and und; dable, about the for the citizens
of all five territories. The propaganda campaigns in favour of Malaysia
varied in intensity from one place to another; Singapore’s was by far the
most formidable, for there the opposition was most vigorous, whereas in
Brunei the Sultan seems to have made little attempt to counter the Party
Ra‘ayat’s campaign against Malaysia. It can hardly be denied that the
people of Singapore and the Bornco colonies were ‘bulldozed’ to some
extent into accepting the Malaysia scheme by the weight of government
propaganda — although there was no lack of opposition propaganda also.
But there were other reasons why it was accepted as well.

The opposition parties found the odds heavily weighted against them
in terms of political opportunities to obstruct the scheme, almost im-
possibly so in the case of the Singapore referendum on merger. In Malaya
itself, with 25 seats in parliament against 74, they had virtually no hope of
out-voting the Tunku's government on any issue. Yet the impotence of
the opposition parties was not due just to the heavy-handedness of the
governments in power (in Singapore, the Barisan came within an ace of
unseating the PAP government in July 1961 and in the Sarawak elections
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of 1963 SUPP nearly achieved power), but also to the inability of the
various opponents of the Malaysia scheme to devise more effective means
of mounting a popular, vote-catching campaign against it. If they had
been able to offer convincing alternatives to the Tunku's plan, or if they
had even been able to attract sufficient supporters away from the parties in
power to create a threat that the achievement of Malaysia might prove a
Pyrrluc victory for the Tunku or Lee, the affair might have developed
. As it h d, the opposition parties in Malaya were
p.ufully dmdcd and confused in their strategy on the issue, and were
outmanoeuvred into tactical mistakes which weakened their case seriously,
as also the Barisan Sosialis in Singapore. (This was not true in Sarawak,
hnwcvcr, where SUPP was ina stmng position on the Sarawak political
board until Ind: ion compromised its position
seriously in 1963.) It would be hard to make a convincing case against
the proposition that by 1963 the supporters of the Malaysia scheme
outnumbered its opponents in each of the constituent states, except
Brunei. The various elections of 19624 in the Borneo colonies, Singapore
and the Federation all resulted in substantial defeats for opponents of
Malaysia.?? Confrontation was partly responsible for these defeats, but
there are signs that political support for the Malaysia scheme had begun
to prevail over the opposition to it in all the territories concerned well
before confrontation — in fact, cven before the Singapore referendum
of September 1962, which was the first major setback for the anti-Malaysia
forces.

The rapid swing of political opinion in Sarawak and North Borneo
from initial rejection of the Malaysia scheme to a cautious acceptance
of it by 1962 can be related to two factors. One was the political dynamics
of the two colonies which we will need to examine more closely in the
next chapter. The other was the clever campaign of persuasion and
coaxing carried out by the Malayan and Singapore governments during
the six months between the first Malaysian Solidarity Consultative
Committee mecting in August and the fourth in February 1962, at which
the general principles on which the new federation would be based were
adopted. Those mectings were supplemented by an effective public
relations campaign conducted by the two governments— tours for
Borneo political leaders to see Malaya's rural development program
in action and Singapore’s ‘Malaysia scholarships’.23 Equally striking was
the ineffectiveness of opposition to Malaysia within Singapore and Malaya
to which we must now turn.

THE SINGAPORE REFERENDUM

The Singapore political scene during the year that preceded the referen-
dum on merger on 1 September 1962 was marked by acute tension and
uncertainty, as the PAP had a bare majority of only one seat in the
Assembly. The Barisan Sosialis was incessantly attacking Lee Kuan
Yew's ‘phony merger’ and bidding uninhibitedly for the support of the
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militant Chinese-educated section of the population on the basis of
appeals which were not easy for the PAP to counter on the same emotional
plane. Lee Kuan Yew's tactics in surviving the parliamentary pitfalls of
that year and steering the merger proposal successfully through the
referendum were a triumph of nerve, political skilland sheer ruthlessness.2¢
It has frequently been charged that the 1962 referendum was rigged or
meaningless or, at the very least, heavily loaded against the opponents
of the Tunku's scheme, since the voters were not given an opportunity
simply to vote *No’ to merger.25 The PAP justified the form of the referen-
dum—a choice between three alternative conditions of merger with the
Federation — on the ground that all parties in Singapore supported the
principle of merger and only differed on the question of the terms on
which it should be brought about. Barisan spokesmen had foolishly
argued in the early stages of the discussions on Malaysia that Singapore
should enter the Federation on the same terms as Penang and Malacca
had done earlier: they overlooked the fact that on those terms Malaysian
citizenship laws would have disenfranchised a very large number of
Singapore citizens, so the Barisan was left in the awkward position of
having to argue that the Federation should amend its citizenship laws in
order to incorporate Singapore. Lee Kuan Yew may have had logic on
his side in arguing that the referendum should offer voters a choice of
alternatives, not a direct invitation to accept or reject merger, but he
gplayed his cards in a way which was calculated to give his opponents
almost no opportunity to mobilize an effective expression of popular
opinion against Malaysia. Even the decision to hold a referendum appears
to have been based upon the PAP leaders’ realization that it would be
suicidal to seek a popular mandate on this great issue by holding a general
election.28
In the debates on this question in the Singapore Assembly throughout
1962, Lee could generally count on the support of the right-wing parties
(SPA and UMNO) to ensure a safe majority for his government against
attacks from the Barisan and its allies, Ong Eng Guan's UPP and David
Marshall, the sole representative of the Workers’ Party. But Lee had to
tread a delicate path during the crucial stages, as the PAP lacked a secure
majority in the Assembly for several months. He was therefore not in a
position to bulldoze the referendum bill through against all opposition,
but had to be able to ensure the rather grudging support of Lim Yew
Hock’s SPA.27
The Barisan mounted a big publicity campaign against the referendum
in April and May 1962, with attempts to demonstrate massive opposition
to the government's proposals through protest moves in trades unions
and schools, including an attempted boycott of schools on 21 May and
a minor showdown with the government when it refused a union request
to stage a demonstration on National Day. These measures failed, insofar
as their purpose was to convince the government that the Barisan could
muster overwhelming mass support in a showdown or tie up Singapore
by mass action. The government's refusal to be cither browbeaten by
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them or provoked into an unduly repressive response seems to have
marked ing of a hed in the ign, for if mass action was
not successful, the Barisan was deprived of its potentially most powerful
weapon. It was already blocked in its first move to discredit, if not defeat,
the government over the referendum, for when the Barisan threatened
to urge its followers to cast blank votes in protest at the terms of the

d the PAP i d in the bill (cven before the Assembly
had considered the form of the alternatives to be offered to the electors)
a provision which ensured that blank or defaced ballots would be deemed
to imply willingness to ‘accept the decision of the Legislative Assembly
on the matter referred for the Referendum® — and there was no prospect
of the Barisan obtaining a majority there. Nevertheless, a substantial
protest vote of blank ballots would certainly have shaken Lee Kuan Yew's
moral authority and left his government dangerously vulnerable to later
defeat. It was this that the Barisan did, in fact, campaign for in the
referendum, but without much success,

The form of ballot paper which finally emerged from the hard-fought
Assembly debates in July offered the voters of Singapore a choice between
three alternative formulas for merger, the first based on the government's
Heads of Agreement with Malaya announced in November 1961, the
second based on the alleged Barisan proposal for merger on a basis of
cquality with the other eleven states of the Federation (i.e. the Penang-
Malacca conditions) and the third — included on the insistence of Lim
Yew Hock in the final stages of the Assembly debate — entry on terms
‘no less favourable than the terms for the Borneo territorics’ (although
these had not yet been finally determined). Lee Kuan Yew was later able
to play a further ‘trump card’ which greatly strengthened the PAP cam-
paign for the first alternative when he managed to induce the Tunku to
concede it hip of Malaysia to Si citizens, instead
of merely Malaysian ‘nati ity as the N 1961 had
provided.®8 Revealing this melodramatically on 14 August on his return
from a trip to London, he also announced that the referendum would be
held on 1 September, thus leaving the Barisan very little time to devise
any alternative strategy to defeat or discredit the government.

The results of the referendum were a triumph for Lee which apparently
exceeded even his expectations. Of those who voted (90 per cent of Singa-
pore’s 624,000 registered electors), 397,000 or 71 per cent voted for al-
ternative A and only 3 per cent for the other two alternatives, while only
144,000 votes (25 per cent) were blank or spoiled. It was not even necessary
for Lee to rely on the Assembly’s right to determine the disposal of the blank
votes. Just how this result should be interpreted is, of course, a contentious
issue.2® Some Barisan supporters may have voted for alternative A reluctant-
ly and only because only they had been alarmed by the consequences of
using their ballots differently, lest they find themselves disenfranchised.
Nevertheless, it is difficult to resist the conclusion that the PAP must have

ded in incing a large ge of the voters, however grudg.
ingly, that there was no real alternative to its own proposals for Malaysia
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and that these proposals were broadly acceptable. If the Barisan had a-
massed a really substantial protest vote of blank ballots, the significance of
the result would have been highly questionable. It campaigned with that
aim, but it failed. The referendum was not a shining example of the
democratic process, but it did signify something about the political
support for the two sides. Willard Hanna has summarized the matter
neatly in his comment on Lee’s strategem of ‘head I win, tails you lose’
in quoting Lee’s own to the Legislative As y: ‘I say without
the slightest sense of moral embarrassment. We were meeting card-
sharpers and we were not going in like spring chickens.’s

The referendum result restored the PAP government’s drooping prestige
and represented a very severe set-back for the Barisan, although the PAP
still held only the barest majority in the Assembly and could not yet
contemplate the future with complete confidence. But the way was now
cleared towards the final detailed negotiations on entry into Malaysia,
for the only possibility for the Barisan to forestall it thereafter would
have been the extremely risky course of stirring up riots within Singapore
in the hope of inducing the Tunku to change his mind or forcing the
British to assume control under emergency powers. The Brunci revolt
and Indonesia’s proclamation of confrontation (described below in
chapter VI) heightened the risks of such eventualitics, but also provided
Lee with justification for action to forestall them. On 2 February 1963,
a large number of Barisan leaders, including Lim Chin Siong, Woodhull,
the Puthucheary brothers and others were arrested or detained under the
Internal Security Regulations, a blow to the Barisan which appears to
have greatly weakened its capacity to mount any successful opposition
to the government cither in the Assembly or outside during 1963. How
far the Barisan was implicated in the plans for the Brunei revolt we can
only judge from the allegations of the security services.3! Lim Chin Siong
was in touch with Azahari a few days before the revolt and presumably
knew that something was afoot, but the Barisan's public support for the
rebellion was lukewarm — a public meeting in support of the rebels on
23 December and some predictable statements that this ‘popular rising
against colonialism’ deserved the support of all anti-colonialists.3? The
Barisan leaders were also alleged to have discussed plans to mount violent
actions against Malaysia in the various territories concerned, a charge
for which there may well have been some substance, although little
evidence for it was made public. But Indonesian confrontation created
an atmosphere of emergency in which opposition to Malaysia was casily
made to look suspect and the Barisan was unable to regain the political
initiative against Lee Kuan Yew.

THE OPPOSITION IN MALAYA

Commenting on the reaction of the opposition parties to the Tunku's
plan, Willard Hanna has observed that ‘the opposition was generally
bumbling and inconclusive at first, for, like the support, it was taken by
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surprise by the proposal'. Of the Malayan partics, the PMIP (Pan-
Malayan Islamic Party) crystallized its attitude most quickly, opposing
the proposal as a threat to the Malays and demanding instead that the
scope of Malaysia should be widened to bring in (ultimately) the Philip-
pines and Indonesia as well. In the debate in the Malayan parliament on
17 October on a motion to accept the Malaysia plan in principle, the
PMIP leader, Dr. Burhanuddin (whose Pan-Malay inclinations have
already been mentioned), moved an amendment to this effect which was
ruled out of order. But the PMIP was the only party to oppose the scheme
uncquivocally. The Socialist Front accepted it in principle while criticizing
the manner of its introduction and certain of the terms of association.
The Vice-President of the Labour Party of Malaya, Ramanathan, had
supported the Tunku’s call for unity of Malaya and Singapore as early
as 28 May, although demanding merger of these two prior to the incorpo-
ration of the Borneo territories. In the October debate, Lim Kean Siew,
secretary of the Labour Party, expressed support in principle for Malaysia
while expressing reservations on the conditions, Ahmad Boestaman,
chairman of the Socialist Front and of its predominantly Malay wing,
the Party Rakyat, stated that the Malaysia proposed by the Tunku was
not Melayu Raya (which he did not define further) and said he would
support it only if it was a first step to Malaysia Raya, not if it was to be
an instrument of British interests.

The Socialist Front was at this stage uncertain of the stand it should
take —and there must have been some difficulty created for it by the
Pan-Malay inclinations of the Party Rakyat, which would hardly have
appealed to the essentially Chinese supporters of the Labour Party. After
a Socialist Front delegation visited Borneo in November, a report drafted
by Lim Kean Siew stated the party’s position on Malaysia in surprisingly
moderate terms, by no means as militantly antagonistic to the Tunku’s
scheme as the party was to become in 1962, Tt advised the party to accept
Malaysia, but to direct its attention to the details of its structure.3® The
report first approached the problem in a broad geographical context:

As we look down, we see that Sarawak, Brunei and North Borneo form but a
very small portion of the whole land mass of Borneo, whilst Singapore is a little
dot right at the tip of Asia, wrapped round by Malaya, Sumatra, Java, Borneo
and the Philippines, which sit like a crescent around a star. Above Singapore
and Malaya are the South East Asian States of Cambodia, Laos, and Indo-China,
which are non-Muslim States. ... Taking the picture as a whole we can only
answer the question ‘Where do we belong?' by saying that we belong to the
islands of Malaysia rather than to the Cambodian and Indo-China States.
Therefore we must accept the idea of Malaysia as a logical one and that the
Malaysian concept of the Prime Minister of Malaya, which includes only the
territories of the Federation of Malaya, Singapore, Sarawak, Brunei and British
North Borneo, is but a step towards this greater Malaysia. How the concept
of Greater Malaysia is going to shape and what form it will take is another
question, but there is no doubt that there must be a form of integration which
should include all these territories I have mentioned, because, geographically,
linguistically, culturally, and ically we belong to one another.
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Lim then touched lightly on two notes which later could be developed
into more strident demands for regional association and resistance to
neo-colonialism.

Therefore, I say, that the Malaysian concept of the Federation and the North
Bornean States is a proper concept, but it is only part of a greater concept and
must lead towards this greater concept without which there can be no reality.
Secondly, since the Malaysia as conceived today, consists of only a few territories
in a vast complex, and since it will cause uneasiness to its neighbouring countries
if it aligns itsclf to any power bloc, it must, in order to survive in peace and
democracy, stand very strongly for non-alignment in order not to cause friction
within Malaysia so that one day we could all get together again as a Malaysian
bloc of nations having its own independent way of life, without suppression and
domination from external countries.

The essential argument against the Tunku's scheme, which the Socialist
Front and its allies were later to stress with all their might, was that self-
determination for the Borneo territories must precede federation. The
association should be based on the consent of the people, not on the fiar
of the colonial rulers. There should be no discrimination in matters of
citizenship, migration or civil rights between one state and another, since
this would mean that the smaller states could be dominated by the larger
ones, which would be domination and imperialism: all must come in as
cquals. (This argument was well calculated to provide grounds for
opposing the special conditions for Singapore’s entry, which Lee Kuan
Yew had just negotiated with the Tunku.) Full integration was nccessary,
with a common educational programme, said Lim, without any elements
of racialism or discrimination. As a statement of principles, all this was
admirable. As a piece of political dialectics, it was skilful in providing
a basis for opposing both the Tunku and Lee Kuan Yew. But it was quite
unrealistic as an alternative political programme, for there was no chance
that UMNO would ever have agreed to merger on those terms.

In January 1962, the Malaysian Socialist Conference in Kuala Lumpur
brought together the various parties opposed to the Tunku's scheme,
Party Rakyat and Labour Party of Malaya, Party Ra‘ayat of Brunei,
Sarawak United Peoples Party, the Barisan Sosialis, Workers Party,
United Peoples Party and Parfy Rakyat of Singaporc —and the one
Socialist Party supporting the Tunku’s scheme, the PAP. Lee Kuan Yew
later said that the PAP’s only purpose in attending was to show the con-
ference up in its true colours as a Communist front. The PAP put up a
working paper which defended the Malaysia proposal and when the
conference (predictably) rejected it, the PAPdelegates walked out and the
PAP was solemnly expelled as not truly Socialist. If there had ever been
any prospect that the Socialist Front in Malaya might seck to strengthen
its political prospects at the 1964 elections by drawing the PAP into some
sort of working alliance with it (a strategy which some of its members
had certainly contemplated during the previous year or so), it was now
lost. The Socialist Front was henceforth aligned in the struggle against
Malaysia with the Barisan, SUPP and Azahari's Party Ra'ayat.
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The tone of the Joint Communique issued by the Conference was quite
ined (reflecting the moderating hand of David Marshall no doubt)
and merely expressed ‘concern” and ‘regret’ at the haste being shown to
rush the Malaysia scheme through without proper care to ensure the
consent of the people.* It was strikingly different from the resolution
put forward by Boestamam's Party Rakyat, which while favouring the
closer association of the Malaysian peoples ‘as one step towards the
realization of Melayu Raya’ went on to ‘strongly condemn’ the Tunku's
proposal as ‘hostile to the concept of Melayu Raya, directed against
progressive forces in this region and aimed as a military threat to Indo-
nesia’. The Party Rakyat went on to demand negotiation with ‘the true
representatives of the people and not with the British government® and
couched its entire in strongly pi d ian and anti-colonial
ist terms. By contrast, the statement of Brunci's Party Ra‘ayat was a
quaintly naive call for the conference to ‘decide and fight for Kalimantan
Utara to be re-unified, and that [sic] Sri Paduka Baginda Maulana Al-
Sultan Brunei be placed on the throne of Kalimantan Utara within the
structure of constitutional monarchy’. The Tunku’s concept of Malaysia
‘could be considered a great insult to the people of Kalimantan Utara’,
it protested, for it alleged that the people there were accepting Com-
munism! Marxism in Malaysia has had some strange bedfellows.

It can hardly have been a sheer coincidence that the hardening of the
Socialist Front's attitude to Malaysia at this time followed so closely on
the Partindo in Indonesia which B attended and
which was soon followed by the PKI's declaration of its opposition to
the scheme. On the other hand, we need not assume that Boestamam was
taking orders from the PKI, or that he was specifically expecting Indo-
nesian help in his ition to Malaysia. The anti ialist attack
was a logical one, for by this time the general pattern of response to the
Malaysia proposal was becoming clearer and it must have been obvious
to all opponents of the Malaysia scheme that they might have great
difficulty in overthrowing Lec Kuan Yew and frustrating the Tunku's
scheme, something that had carlicr seemed quite possible. If Malaysia
was to be forestalled, it would not happen in the parliaments of Singapore
or Kuala Lumpur, but in the streets, or the jungle. Brunei and Sarawak
offered better prospects—and it was not surprising that by May 1962 there
were reports of a North Borneo National Army training in Indonesian
territory near Malinau.

Throughout the rest of 1962, few other opportunities arose for the
Malayan opponents of Malaysia to block the scheme effectively. Attention
was largely focused on what was happening in Singapore and Borneo.
The PMIP continued to attack the threat to the special position of the
Malays implicit in the Malaysia proposal (or so Dr Burhanuddin argued),
but fissures were becoming visible within the PMIP and the Tunku had
little to fear from that quarter.3 The Socialist Front supported the argu-
ments of the Barisan Sosialis about the allegedly undemocratic means
by which Malaysia was being created, but there was not much sign that
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this argument, or the charge that Malaysia was a mere inuation of
British dominance in new guise, was winning any new popular support
for the Socialist Front. (It was, however, playing into the hands of the
radical wing of the Labour Party which was weakening the grip of its
moderate leadership by carly 1963 and, by committing the party to more
militant support for the Barisan Sosialis, increasing the risks of a crack-
down against it under the Internal Security Regulations on charges of
Communist affiliations, a risk which the more moderate leaders were
most anxious to avoid.) The Tunku was actively engaged in the campaign
for Malaysia in Borneo and Singapore, ing the issues i
crudely and heavy-handedly as if it were solely a struggle with Com-
munism. On several occasions he even threatened that he would close
the causeway between Singapore and Johore if the Malaysia proposal
was rejected in Singapore, From time to time he brandished the threat
to use the government’s extensive powers under the Internal Security
Regulations against Communists and ‘extremists’ in Malaya, although
little use was in fact made of them until after the Brunei revolt.38

After the Brunei revolt, nine Socialist Front leaders in Malaya were
promptly detained and on 13 February Boestamam himself, although a
member of parliament, was arrested on charges of forming a secret
underground movement for subversive purposes and maintaining contact

with the Ind ian C ist Party.3” The vul bility of the opposi-
tion parties was greatly i for pro-Ind; i i was now
as suspect as pro-C i i had been. Ind ian con-

frontation undoubtedly strengthened the Malayan government’s hand
against its domestic critics (as the Singapore arrests in February had
shown) by creating the atmosphere of national emergency in which the
use of its sweeping powers under the Internal Security Regulations was
more casily justified.

The PMIP tried to turn its sense of kinship with the Indonesians to
advantage by attacking the Tunku's government for pursuing a policy
which had brought Malaya into conflict with Indonesia. In March 1963
it moved a motion in parliament that the government and people should
‘pursue all avenues of maintaining peaceful relations with its neighbours'
and calling for referral of the dispute to the United Nations in the event
of a crisis. But the embarrassing predicament of the opponents of Malay-
sia was merely highlighted by this motion, for both the PPP and UDP
attacked the PMIP for opposing Malaysia. An attempt was made by
Aziz Ishak to bring all the opposition parties together on a common prog-
ramme of no confidence in the Lansdowne report, a call for a referendum
on Borneo and condemnation of arbitrary arrests.38 A common statement
was issued, attributing the blame for the Brunei revolt and friction with
Indonesia to the Malayan government’s methods of pursuing the goal of
Malaysia and insisting on the right of self-determination for Singapore and
the Borneo states. This statement was sent to U Thant with the claim that
the parties concerned represented 49 per cent of the votes cast in the 1959
general elections. But the bald fact remained that they carried few votes



THE CREATION OF MALAYSIA 53

support in the face of s hostility to Mal.

Instead of being able to convert the Tunku’s international embarrass-
ments in 1963 into a political asset to themselves, the opposition parties
found that they had lost support as a result of their identification with
the anti-Malaysia cause (as the 1964 clection was to show to their great
cost) and were themselves divided in their attitudes to the Indonesian
threat. The PMIP was attracted by the Maphilindo proposal in June,
whercas the Labour Party, PPP and UDP were deeply uncasy about it.
However, the prospect of a rapprochement with Indonesia on the basis
of the Manila Accords was a momentary relief to them all; both the PMIP
and the other parties supported the plan for a UN ascertainment of
Borneo opinion as being in accordance with their policy on the matter.
But by this stage the opposition parties in Malaya could only react
passively to events, not do anything to shape them.

in the parliament and had little hope of conjuring up a wave of popular

Amalgamation of the various British territories had been suggested by Lord Brassey
in the House of Lords in 1892. The Minister for Colonies in the Attlee government,
Mr. Creech Jones, mentioned that the idea had been under discussion during his term
of office: Hansard, vol. 681, p. 973 (19 July 1963). Sce also statements in 1954-5 by
Lord Boothby and Mr. Lennox Boyd in Straits Times, 7 September 1954, and New
York Times, 20 August 1955,

*See Sir Richard Allen, Malaysia; Prospect and Retrospect (Oxford University Press,
London, 1968); Willard A. Hanna, The Formation of Malaysia (American Universities
Field Staff Inc., New York, 1964); T. E. Smith, The Background to Malaysia (Royal
Institute of International Affairs, London, 1963); R.S. Milne, Government and Politics
in Malaysia (Houghton Mifflin, Boston, 1967); Milton Osborne, Singapore and Malay-
sia (Cornell University, Southeast Asia Program, Data Paper no. 53, 1964).

The Chinese have made up nearly 75 per cent of Singapore's population throughout
the last sixty years; see Roff, op. cit. p. 33; Norton Ginsburg and Chester F, Roberts,
Jr., Malaya (University of Washington Press, 1958), p. 57. The immigration of Chin
Indians and Indonesians into Malaya is analysed in T. E. Smith, Population Growth in
Malaya (Royal Institute of International Affairs, London, 1952).

4See 1. de V. Allen, The Malayan Union (Yale University, Southeast Asia Studies,
Monograph Serics, no. 10, 1967), pp. 94-5.

*The Internal Security Council consisted of 3 Singapore government representatives,
3 British and 1 Malayan government representative, which left the latter in a positionto
cast the decisive vote in the event of any deadlock.
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Journal of Commonwealth Political Studies, vol. 11, no. 2, May 1964, pp. 1034, Lee
Kuan Yew has said that he told ‘the Plen’ (the mysterious underground plenipotentiary
of the Malayan Communist Party) on 11 May that there was no immediate likelihood
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Merger (Singapore, Government Printing Office, 1961), p. 47. Extensive extracts from
Lec's speeches arc given in Alex Josey's biography, Lee Kuan Yew (Donald Moore,
Singapore, 1968) but the sclection is misleadingly erratic and quite uninformative on
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“Leifer, op. cit. pp. 105-6.

*Lec Kuan Yew, The Battle for Merger (Singapore Government Printing Office,
1961), p. 51.

“Sec Leifer, p. 108. The ‘trades union six' did not demand independence, cither
immediately or in 1963, as Ong had donc in April and as Marshall was to do in the
Anson campaign, since that would have been a violation of PAP policy and exposed
them to the risk of expulsion. Nor did they demand that the British abandon control
of forcign affairs and defence. When pressed, Lim Chin Siong simply called for
‘genuinely full internal self-government” and he avoided the trap of opposing merger,
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though he asserted that the terms on which merger was attained would be all-important,
See Straits Times, 24 June 1961; Osborne, op. cit. p. 17.

19The Battle for Merger, p. 41.

H1For fuller accounts of these events, see Leifer, op. cit. and Josey, op. cit. pp. 173-86.
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reo.
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significantly to stability and progress in the arca ..."). Sir Garfield Barwick, Australian
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during an interview in December 1964, For Mr. Macmillan's statement of 20 June, sco
Straits Times, 21 June.

WStraits Times, 26 Junc.

1%0/ficial Report, Dewan Ra‘ayat, 16 October 1961, pp. 1611-13.

*The Joint Statement by the Governments of the United Kingdom and the Federation
of Malaya is reprinted in Malaysia, Select Documents, pp. 38-9.

*!Discussions between the Tunku and the British Government in July 1962 after the
submission of the Cobbold Report ran into difficulties because of a British preference
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Straits Times, 23-8 July 1962.

#3Sce below, pp. 70-1, 74-5, 250-3.
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Front.
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2 July 1962.
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Vv
The Borneo Territories

INCORPORATION of the former British colonies in North Borneo within
the Malaysian federation was the most controversial aspect of the Tunku's
scheme, although its purpose was essentially secondary to his main
concern, merger with Singapore. The wisdom and justice of rushing the
Borneo states headlong into the Federation has been queried then and
since on various grounds. One was that it was not ‘natural’ or sensible
to unite the Borneo territories with Malaya and Singapore when they
were separated by such a vast cxpanse of water and such great disparities
in their levels of political and educational advancement. Another was
that the people of Borneo were being bulldozed against their will into a
perilous experiment whose outcome might not be to their advantage.
Developments there since 1965 have tended to bear out many of the doubts
that were expressed earlier, so some consideration ought to be given to
Indonesian charges that Malaysia was an artificial neo-colonialist strata-
gem imposed on the people of Borneo by the wily British and their puppets.
This will require an examination of the political dynamics of the two
Borneo states and of the processes by which they were brought into
Malaysia. But before we look in detail at the politics of cach state (and
of Brunei, which finally decided not to join) several general observations
need to be made.

THE DYNAMICS OF CLOSER ASSOCIATION

The argument that it is unnatural on geographical or geo-political
grounds to unite the former British colonies in Borneo with the Malay
peninsula rather than with the rest of Borneo has not been very persuasive
in a century when some rather peculiar ‘states’ have been constructed
out of the relics of former colonial empires. lfthc - matter is judged mainly
on the basis of historical ial and istrative ties, there is
quite a strong case for uniting them with Malaya, although the political
difficulties created may yet prove to be greater than were initially foreseen.
In a region where the sea has long been an easier highway for communi-
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cations than the land, mere isnotani

obstacle to political integration — as witness Indonesia and the Philip-
pines themselves. The partition of Borneo between the British and Dutch
or between Malaysia and Ind ia is readily lai by refe to
the geography and history of the island. Borneo has never been united
politically: historically, the former British territories of Borneo have
rarely had more than the slightest contacts with the Indonesian part.
The watershed which was used to demarcate the British segment of Borneo
from the Dutch in 1891 happened to coincide broadly with ethnological
boundaries, except amongst the scattered tribal peoples in the deep
interior who have long been on the move from the headwaters of one
river system to another.! The coastal peoples who have largely dominated
the political history of Borneo in the past have generally kept to their
own distinct communitics on either side of today’s international frontiers.
The Brunei Sultanate, which was for centuries the most powerful political
entity in the island, never exercised much influence to the south of Tanjong
Datu (the westernmost tip of modern Sarawak), while the Sultanate of
Sambas on the Indonesian side of the modern border seems to have been
at odds with the Brunei pengirans of Sarawak throughout its heyday
during the century before Brooke rule. In the northeast, the Sultanate
of Sulu claimed authority over parts of both British and Dutch Borneo,
but the region was very thinly populated, in any case, and there are no
indications of substantial political structures above the most rudimentary
communities.

Indonesians had occasionally urged that British Borneo should be
liberated from colonial rule, but few ever suggested publicly that it should
be annexed to Indonesia. They could argue persuasively that the border
dividing the island into two segments was merely a historical legacy from
colonial times and took little account of the wishes of the people con-
cerned, but the Indonesian government carefully avoided irredentist
arguments. Even at the height of confrontation it merely demanded
self-determination in northern Borneo and an opportunity for the people
of the area deliberately to choose their own destiny, cither within an
independent state or states, or through union with one of their larger
neighbours. Although President Sockarno was inclined towards argu-
ments of the kind that ‘even a child can see that West Irian is an integral
part of Indonesia’s national territory’, he never applied that logic to
Borneo, at least in public.

To assert that Malaysia was an artificial creation just because the
Borneo states are separated from the peninsula by 400 miles of sea (claimed
as territorial water by Indonesia as far north as the Natuna Islands) is,
in itself, to assume rather arbitrarily that propinquity is essential. But
more important than such formalist questions are the political ones.
Did the people of Borneo (and Malaya) want unification and did they
know what alternatives there were to it? Was unification administratively
and politically feasible?

In 1962-3 it seemed reasonable to answer ‘Yes’ to both these questions
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(though some colonial officials had reservations which, in retrospect,
merit more respect than they received at the time). On onc plane, the
common hcnmge from British colomal ruh: of broadly similar legal,
ial and ed i in the modern
‘nation-building’ segments of society seemed likely to provide a ready-
made infrastructure for a larger political unit, even though high transport
costs and widely differing cconomic conditions created some problems.
On another plane, the presumption that the Malay and Borneo peoples
were closely related seemed to imply a disposition towards unity, if only to
foresmll Chinese domi; This ption was ly made in
ions of the 1 ari ic of the Malaysia scheme in 1961.
Subsequent events have shown that matters were by no means as simple as
that — non-Malay indigenes such as the Dayaks and Kadazans have
proved acutely sensitive to any suggestion of Malay hegemony. But the
crucial fact is that the Malaysia proposal, by arousing vigorous political
life in Borneo for the first time, stimulated the growth of polmcul parties
and political umvxl) there. It also i ified ethnic self-
and d the difficultics of ining a nation-wide on
the character of the multi-racial political system, difficulties which have
subsequently led to second thoughts in some circles about the benefits of
the union.

Except among the Malay ruling classes, political life at the town level in
northern Borneo had barely begun to stir until the mid-1950s. Elections
were still unknown and the only vestige of a representative principle in the
Legislative Councils of Sarawak and North Borneo was the inclusion
amongst the nominated members (not yet a majority in either Council) of
the most prominent leaders of the various communities.? The ordinary
people were apparently willing to trust their traditional leaders to conduct
whatever dealings were necessary with the colonial authorities. (The
leaders generally took care to preserve a broad degree of consensus within
their communities on such matters, of course.) Since educational facilities
were rudimentary, there was little social change and virtually no challenge
to the authority of traditional leaders.

Among the Malays and Chinese a wider political consciousness was
beginning to develop in the 1950s as echoes from Indonesia and China
were heard in the colony. But most of the other communities were not
anxious to see British rule end before they had caught up with their more
advanced neighbours. Even when the British tried to speed up the advance
towards representative government and, in 1958, to urge the three Borneo
territorics into some sort of closer association, almost no political response
was evoked from the indigenous peoples, who mostly feared that any
moves in these directions would benefit only the Chinese. Because of the
essentially communal overtones of virtually all political and social issues,
it could hardly have been otherwise. Perhaps the British should have
started earlier and more energetically to stimulate social and political
changes within their two colonies, but they can hardly be accused of re-
tarding the advance to sclf-government. The response to their attempt in
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1958 to bring about a closer iation of the Borneo territorics in antici-
pation of further political advance illustrates the difficulties confronting
them.

The impetus behind the call for closer association in February 1958 came
solely from the colonial authorities.® The Governors of Sarawak and
North Borneo spoke by radio to their two colonies suggesting that the
possibilities of closer association (but not amalgamation) should be con-
sidered and discussed by the people asa first step towards action on the
matter by the gov ing Brunei also, The prop
cach put forward, although spelling out quite fully the possible forms of
association, were intended simply as the basis for such discussion, not as a
specific plan to be adopted. Since there were no formal assemblies in
which discussions could be held, district officers and officials had been
instructed to give assistance and information in village and town delibera-
tions throughout the colonies, but ‘it is for you to consider...to accept, to
refuse or to amend’. The Sultan of Brunei had been consulted in advance
and it was envisaged that Brunci would form part of whatever new struc-
ture should be formed. At an inter-territorial conference of officials in
March, the Commissioner General for South-East Asia, Sir Robert Scott,
hinted that political association might grow out of administrative co-
operation, but this point was not pressed at all hard.

The response to the proposal was disappointing to the colonial govern-
ment. The only enthusiastic support for it came from the Chinese of Sara-
wak and, to a lesser extent, of North Borneo. Most other communities
were apprehensive or opposed to any such change. Worst of all, the
Sultan of Brunei stood aloof for many months and then turned his back
on the scheme. Although the North Borneo Legislative Council passed a
motion establishing a committee to discuss the matter further with
representatives of Sarawak and Brunei, nothing came of it and the scheme
was virtually shelved during 1959,

The particular reasons for the lack of enthusiasm for closer association
in cach of the three territories are to be found amidst their own political
complexities, but one general observation is appropriate here. Admirably
benevolent and even democratic in intent as the Governors’ proposal was,
it could hardly have any dynamic effect m socnms which lacked the
essential fi vork of modern r i It did not jolt
the communities into political activity as the 1961 proposal did, for it was
too vague to threaten any imminent change in the stafus quo and it held
out no incentive to political action by the non-Chinese communities. In
fact, quite the contrary: the latter were unlikely to act encrgetically in
support of a move that would hasten the removal of their British protective
umbrella if there were any danger that the Chinese would benefit mostly.

The Tunku’s call in 1961 for the Borneo territories to be merged within
Malaysia aroused a much more positive response than the 1958 proposal,
essentially for three reasons. First, it appealed strongly to the Malays of
Sarawak and North Borneo (but not of Brunci, paradoxically) for the very
reason that it alarmed the Chinese — it diminished the likelihood of
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Chinese dominance in Borneo by buttressing the political power of the
Malays and other indigenous peoples with the backing of Kuala Lumpur.
Thus the Malays were stirred into political activity and became strong
supporters of the scheme. Second, it highlighted the fact that British rule
could not be expected to last much longer; hence that the more backward
communities could no longer rely on the colonial authority to hold the ring
and discourage communal politics until they had caught up with the others,
Third, as a result of both these i i even the Malay indi-
genes now recognized the necessity to organize politically and negotiate
for the best terms they could get in the new political system.

After initial hesitations, the broad lines of the Borneo reaction to the
Tunku's proposal soon became clear. The Malay-Muslim groups of
Sarawak and Sabah nearly all supported it enthusiastically. The principal
leaders of the other indigenous communities supported it with qualifica-
tions. Most of the Chinese in both colonies opposed it initially, though
the more realistic of them soon began to accept it as incvitable, particularly
in North Borneo, and began to accommodate themselves so as to make the
best of the situation as the Chinese of the Nan-yang have so often had to
do. Some of the smaller, more backward indigenous groups preferred that
British rule should continue, fearing that they would be at the merey of
their more ad and popul ighbours if the protection of the

TABLE 3
NORTH BORNEO AND SARAWAK:
TOTAL POPULATION BY COMMUNITY AND SUB-GROUP, 1960

NORTH BORNEO SARAWAK
All communities 454,421 All communities 744,529
Dusun .. = 145229  Malay .. L 129,300
Murut .. - 22,138 Melanau 5 44,661
Bajau .. . 55779  SeaDayak .. 237,741
Tanun .. s 3931  Land Dayak .. 57,619
Other indigenous 79,421 Other indigenous 37,931
Brunei .. 23,450 Bisayah .. 2,803
Kedayan .. 7871 Kedayan .. 7,207
Orang Sungei 15,112 Kayan .. 1,899
Bisayah .. 10,053 Kenyah .. 8,093
Sulu .. .. 11,080 Kelabit .. 2040
Tidong ..o 4417 Murut .. 5214
Sino-Native .. 7,438 Punan .. 4,669
Other mdngcnous 6
Chinese = 104,542 Chinese - 229,154
Hakka .. 57,338 Cantonese .. 17,432
Cantonese .. 15,251 Foochow .. 70,125
Hokkien .. 11,924 Hakka .. 70,221

Source: Cobbold Repart, p. 83.
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colonial authority were withdrawn. (In Brunei, however, this clearcut
pattern did not apply: Azahari and his Party Ra‘ayat opposed the idea of
merger within 2 Malaysia that would be *British dominated’, while the
Sultan wavered uneasily on the fence.)® The Cobbold Commission’s often-
quoted assessment of opinion in Borneo in early 1962 gives a picture of
the situation in Sabah and Sarawak that is probably a fair one, since it
broadly conforms with the conclusions to be drawn from the growth of
political parties there, the clections of 1963 and the subsequent UN
Mission of Enquiry:

...about one-third of the population in each territory strongly favours an carly
realization of Malaysia without too much concern about terms and conditions,
Another third, many of them I'avnumble to the Malaysia project, ask, with
varying d f emphasis, for and varying in nature and
extent.... The remaining third is divided between those who insist on independ-
ence bcfore Malaysia is considered and those who would strongly prefer to sec
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 was taken quitc 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.$

If anything this assessment may have over-estimated the amount of ‘hard
core’ opposition in Sabah, which had virtually evaporated within the year.
Brunei was not included in the Cobbold Commission’s terms of reference,
however, and the opposition which underlay the Brunei revolt of Decem-
ber 1962 forms part of a rather different story to which we must return in
due course.

SARAWAK

Sarawak is the poorest of the states of Malaysia and the most diverse in
both ethnic composition and settlement patterns.® Even before Malaysia
was created it scemed likely to be the weakest link in the chain of new
states, for its best organized party was opposed to the scheme and Chinese
radicalism posed almost as dnngcrous a threat in Kuching and Sibu as in
Si After wasl hed, Sarawak was by farthe most
vulnerable state; the capital, Kuching, is only about forty miles from the
Indonesian border at a point where it is easily accessible from Pontianak.
Yet Sarawak was less volatile politically than Sabah in the first three years
after colonial rule ended, in spite of greater social and economic tensions.
Even Indonesian border raids and attempts at subversion did not succeed
in sparking off ethnic conflict or provoking violent hostility towards the
government in Kuala Lumpur. On the contrary, Sarawak’s peaceful
absorption into Malaysia was made considerably casier by the external
threat. And, by an odd quirk of fate, the ending of confrontation in 1966
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happened to coincide almost exactly with the first major crisis within the
Sarawak Alliance and between the State and Federal governments. In
order to sort out these paradoxes, we need to look briefly at the ethnic and
historical background of Sarawak's political life.

Under the rule of the three White Rajahs, Charles Brooke and his two
successors (1841-1946), Sarawak was little more than a benevolent
autocracy; even its transfer to the Colonial Office in 1946 did not bring
very rapid political changes until 1959.7 Brooke rule had brought peace
and population growth, the suppression of piracy and feuding, establish-
ment of trading facilities (almost entirely in Chinese and British hands)
and the development of new crops like pepper and rubber. Yet the regime
was highly paternalistic and by the mid-twentieth century it was an
historical anachronism. Admirable though the Brookes' Nine Cardinal
Principles of government were in their way, they did not promote the weld-
ing together of a single political community from the diverse and largely
isolated communities scattered along the coast and up the rivers of Sara-
wak nor hasten them towards modernization or self-government. To have
sought any such goals would, of course, have scemed fantastically pre-
mature thirty years ago. Even in the decade after Brooke rule ended in
1946, significant stirrings of political life were discernible only among the
previously dominant Malays and, to a lesser extent, among the Chinese,
who now hoped that they would be permitted equal opportunities for civic
advancement under the impartial governance of the Colonial Office and
became the most cnthusiastic advocates of rapid progress towards self-
government. The Dayaks and other indigenous groups, on the other hand,
clung to the benevolent protection afforded by British rule until such time
as they could catch up with the more advanced races educationally and
economically.

The largest ethnic group in Sarawak at the time of the 1960 census were
the Iban (‘Sea Dayaks'), with over 237,000 souls, or 31 per cent of the
population, mainly from the 2nd and 3rd divisions.® The Chinese then
numbered 229,000 but their rate of increase has been very high and they
may now ber the Iban. Educati y and ically they are
by far the most advanced people, but their political status has been a
subordinate one both under the Brooke Raj and since. The ‘Malays’ of
Sarawak numbered only 129,000. Next of the indigenous groups came the
Land Dayaks (58,000) and Melanau (45,000): other much smaller groups
were the Kenyahs, Kayans, Kedayans, Kelabits and Bisayas, many of
whom are related to larger communitics beyond the Sarawak border in
Indonesian Kalimantan, Brunei or Sabah. Most of these peoples tend to
be concentrated in particular regions — the last-mentioned smaller com-
munities in the 4th and 5th Divisions in the north of Sarawak; the Land
Dayaks almost entirely in the interior of the st Division, south-west of
Kuching; Melanau in the coastal stretches of the 3rd; the Iban rather
widely dispersed through the 2nd and 3rd Divisions, into which they have
been migrating throughout the last century, and even into the st Division,
where they now outnumber the Land Dayaks. Most of the Malays are to
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be found in the lst Division, around Kuching, others in coastal areas
further north, with an important concentration on the lower Rejang. The
Chinese, too, are clustered mainly around Kuching, in the other main
towns, and particularly up the Rejang, around Sibu.

The Malays of Sarawak were the dominant ethnic group throughout
the centurics of Brunci rule and the Brooke Raj, being regarded by the latter
as a privileged and trusted aristocracy, ‘apparent rulers and coastally the
“owners” of the country’.® They had enjoyed an unchallenged position of
superiority there, until the growth of representative institutions and the
emergence of Chinese and Dayak claimants to a greater share of power
occurred after World War II. The transfer of Sarawak to Colonial Office
rule in 1946 had produced a deep split within the Malay community, the
anti-cession faction fearing that the ending of Brooke rule would bring
wider opportunities to the Chinesc at their expense. Personal antagonisms
between the pro- and anti-cession factions ran high for many years, the
tensions culminating in the murder of the British governor by a young
Malay in December 1949. Hostility to the leader of the pro-cession group,
the Datu Bandar, who was elevated by the British to the highest posts and
honours ever held by a native official, continued to plague the Malay
community of Sarawak right down to the period of party formation after
1960. He was largely responsible for the creation of Party Negara Sarawak
(PANAS) in 1960 as a riposte by the indigenous communities to the
formation of the Sarawak United People's Party (SUPP), which was
essentially Chinese in membership. But a rival Malay party appeared
soon afterwards, the Barisan Ra‘ayat Jati Sarawak (BARJASA), based
primarily on the anti-cessionist groups of the 3rd and 4th Divisions,where-
as PANAS derived its following mainly from the 1st Division, principally
Kuching. Although both partics warmly supported the Malaysia scheme
in 1961, the rivalry between them persisted until late in the 1960s and
produced constant difficulties for the Malaysian government in its efforts
to find a stable Alliance-type coalition of parties in Sarawak.10

The division in the Malay community was not purely a matter of
personal antagonisms, however. Among the anti-cessionists, there seems
to have been a stronger element of Malay cultural nationalism during the
1950s, nurtured by anti-colonial and anti-British sentiments, along with
more openly expressed resentment of the Chinese, which found expression
in the Barisan Pemuda Sarawak (Sarawak Youth Front). Young Malays
who felt politically frustrated under British rule looked yearningly towards
Brunei, Kuala Lumpur and Djakarta for inspiration and hope, or back
towards the past greatness of the Brunei and Malacca Sultanates and the
Majapahit empire. Vague and diffuse though these sentiments were, they
made a strong appeal to young Malay school-teachers and it is not in-
significant that among these ardent nationalists were several with a great
admiration for Indonesia and her successful struggle for independence.
One of the ablest of these was Ahmad Zaidi, the senior government educa-
tion official in Sibu, who had a great influence among the Malays of the
lower Rejang: he later defected to the Indonesians in 1963, one of the
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relatively few Sarawak Malays to do so. And when, in the course of con-
fi ion, the Indonesians later to send infil into that
region to exploit these old Barisan Pemuda sentiments, at least one raiding
party was given some protection and succor there.!?

The Iban were not politically organized or prominent outside their own
arcas before 1961. Only about 4 per cent were categorized as ‘literate’
in the 1960 census and only forty-seven had completed secondary education.
After initial hesitations, they generally expressed support for the Malaysia
proposal, but subject to safeguards on certain matters such as language
and education policies. They objected to any proposal that smacked of a
mere replacement of their former British rulers by Malays, who were
educationally more advanced than they were. (Few Iban are Muslims
and most of those who had reccived secondary education at Christian
schools had an interest in keeping English rather than Malay as the vehicle
of communication and education.) They are a vigorous and enterprising
people, with a relatively flexible social structure, who for generations have
been pressing down the great rivers towards the coast from their original
homeland along the upper Kapuas, on the Indonesian side of the modern
frontier.!? Many have adapted themselves to new modes of settled cultiva-
tion of rice and rubber and even to urban employment. Since 1961, they
have also achieved a crucially important political role in Sarawak as the
largest ethnic group, although they too have been divided into two partics
based on the Saribas and Rejang rivers respectively, as will be described
below. The Land Dayaks of the Ist Division, by contrast, have been
associated with no one political party and have not come down to the
coast from their longhouses in the interior to anything like the same extent.
One of the harsh ironies of confrontation was that the accidents of geo-
graphy and history left such an unaggressive and politically acquiescent
people as the Land Dayaks so vulnerable to the main thrust of Indonesian
border raids and terrorism. Presumably Indonesia’s military leaders had
not read Geddes’ delightful account of them in Nine Dayak Nights.

The Chinese of Sarawak have played a central part in the politics of the
past decade, for it was their prominance in the establishment of the
Sarawak United People's Party (SUPP) in 1959 which precipitated the
politicization of Sarawak’s ethnic communities and the opposition to the
Malaysia concept among young Chinese radicals of the ‘Clandestine
Communist Organization’ (CCO — later officially referred to as Sarawak
Communist Organization, or SCO) which gave the Indonesians reason to
hope in 1963 that the scheme could be wrecked by provoking insurrection
from within.13 During the century of Brooke rule, the hard-working Chi-
nese miners, farmers and traders who settled there were generally China-
oriented in their desire to make some money and then return to China,
hence little concerned to play a political role or to remedy the discrimina-
tions against non-indigenes. After World War II, however, return to
China was no longer attractive and they became more concerned to
achieve equality of civic rights through participation in the representative
institutions which the colonial government was cautiously introducing.




THE BORNEO TERRITORIES 65

Their i ing numbers, ic and educati d com-
pared with the other communities and pride in the emergence of Com-
munist China as a great power must have heightened their political
aspirations. At the same time, problems were arising from shortage of
cultivable land and restricted employment opportunities for a swelling
population of youthful Chinese who had received some education but
could not find jobs they considered suitable, all of which added urgency
to their quest for political influence and power.14 Hence, too, the appeal
of the SCO to these discontented and frustrated Chinese-educated youths.
It is not surprising that the Chinese were the most enthusiastic supporters
of moves towards independence like the 1958 Governors’ call for closer
association, nor that SUPP was set up soon after it to contest local council
clections. Inevitably, too, many Chinese saw the Tunku's call for Malaysia
as a move to frustrate their aspirations. On the other hand, it would be as
misleading to exaggerate the extent and intensity of opposition to Malaysia
among the Sarawak Chinese (which the Indonesians tended to do) as it
would to characterize the political sentiments of the entire community in
terms of the i 'y and chauvinisti i of the SCO. The
Chinese of Sarawak consist of several distinct communities and it is unwise
to genceralize too broadly about them.

The Malaysia proposal was a death-blow to the hopes any Chinese may
have entertained of hegemony in Sarawak, but it is questionable whether
this would ever have been achieved in any case. For the creation of SUPP
as a predominantly Chinese party in 1959 and the events which gave rise
to it were bound willy-nilly to sti the of other political
parties and draw the leaders of the more retarded communities into the
arena of state politics. Malaysia merely hastened the formation of com-
munal parties which had already started by early 1961. Political life had
begun to stir soon after the constitution was amended in 1956 to provide
for a majority of elected unofficial members in the Council Negri (Legisla-
tive Council), to be elected indirectly from District Councils, and for
elections to the latter. Local government councils had only in a few cases
been elected before that time, but in 1959 general clections to these District
Councils were held throughout Sarawak. Moreover, the 1958 proposal for
closer association with North Borneo and Brunei presaged a more rapid
advance towards self-government in the whole arca. These changes started
a process of political ferment which would certainly have created a demand
for self-government sooner or later.

Sarawak reactions to the 1958 call for closer association revealed the
reluctance of the indigenous peoples to take any leaps in the dark.
Chinese organizations and politicians in the Kuching Municipal Council
supported the proposal warmly as a major step towards the political
emancipation they desired. But Malay and Dayak spokesmen were either
opposed or non-commital. When the Council Negri debated the Gover-
nor's proposal in May 1958 it came to nodecision, for theunofficial mem-
bers were generally suspicious. The best reason Temenggong Jugah could
give for his cautious approval of it was that the government would not have
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made the suggestion if it had not been to the good of Sarawak! Some
months later the government felt there was sufficient backing for the pro-
posal to warrant the appointment of a committce of enquiry to discuss the
matter with a North Borneo committee (which had been set up more
promptly and iastically), but the i never met.!8
Despite this hesitancy to plunge into the political unknown, all com-
munities in Sarawak were beginning to organize politically by 1959-60,
for the evident desire of the colonial authorities to hasten constitutional
advance and the local council elections of 1959 were signs that the British
would not continue to hold the ring in Borneo much longer. The Sarawak
United People’s Party (SUPP) was set up especially to fight the 1959 local
elections, under predominantly Chinese lcndcrshlp and largely dependent
on Chinese money and votes, although it professed and still profi to be
a multi-racial party. Soon after, Party Negara Sarawak (PANAS) was
established under a Malay leader, the Datu Bandar.® PANAS was in-
tended by its founders to be a non-communal party, embracing all racial
groups: in addition to the Malays who made up its hard core, the party
also attracted the most prominent Dayak leaders, notably Temenggong
Jugah, and even a small group of prominent Chinese who had been ap-
pointed to the Council Negri. PANAS had the blessing of the colonial
authorities (to put it mildly) as a potential counter-weight to SUPP and
was initially regarded in some circles as just a British front party. But it
soon became virtually the major Malay party. Early in 1961, some of the
more sophisticated younger Dayaks of the Saribas River, in the 2nd
Division, began to set up a distinctively Dayak party of their own, the
Sarawak National Party (SNAP) under the leadership of Stephen Kalong
Ningkan. They initially tried to win the support of Temenggong Jugah
and other traditional leaders of the Dayak communities of the Rejang in
the 3rd Division, but decided to go ahcad without them when the Temeng-
gong declined to leave PANAS. Just at that point, the Tunku put forward
his proposal regarding Malaysia.
The Tunku's call for Malaysia in May 1961 had a catalytic effect on these
It ed the dency towards party proliferation
and communalization, for it was soon clear that the British were anxious
to seize the opportunity to withdraw from Borneo. After initial hesitations,
community and party attitudes to the Malaysia proposal crystallized fairly
quickly. The first Sarawak politician to speak out in favour of Malaysia
was, naturally enough the Malay leader of PANAS, the Datu Bandar —
although even he initially favoured a Borneo federation as a first step.
SUPP and most of the Chinese leaders opposed the Malaysia idea from
the outset, calling instead for independence before merger. The attitude
of the Dayaks and other smaller groups was more complex. They were
initially as uneasy about the possibility of Malay dominance as of Chinese;
hence they asked for a number of specific safeguards and, in some cases,
expressed concern about the ending ol‘ Bnnsh rule.? M;\ny of these fcars
were by the Malaysi C e C
deliberations, particularly as Lee Kuan Yew went out of his way to win




THE BORNEO TERRITORIES 67

over the Borneo delegations. And as the smoke cleared, the political
dialectics of opposition to SUPP, which was aligning itself with the left-
wing parties of Singapore and Malaya in strong opposition to the Tunku's
scheme, impelled the non-Chinese parties to support it simply on pru-
dential calculations of political interest. Better to share power with Kuala
Lumpur than to lose it to the Chinese. By the time the Cobbold Com-
mission reached Sarawak early in 1962, the Iban leaders had swung around
to qualified support for Malaysia, although in the 1963 clections SUPP
won some followers among Iban and Land Dayaks who presumably
opposed the scheme. Malaysia was a ‘vital necessity’, the SNAP leaders
told the Cobbold Commission because ‘Sarawak cannot stand alone ...
Malaysia will bring greater prosperity and will provide protection against
the threat of Communism’.18

The reasons for SUPP's opposition to the Malaysia concept were varied
and will only be briefly ized here. Asa 'y account put
it: *Certainly, many fears are widely held amongst Chinese. Opposition
is partly Chinese communal and partly Communist inspired. They do feel
that Malaysia means a privileged status for the native and an inferior
status for the Chinese.”’® They feared disadvantageous conditions of

it ip (later died by safeg to a large extent), a threat to their
schools and culture, and discrimination against them in employment
opportunities and access to land. Some of SUPP's leaders, such as Ong
Kee Hui, indicated a willingness to consider a federation with Malaya,
provided that independence were conceded first.20 There was little likeli-
hood that such a state of affairs would eventuate, however, for prior
independence would have offered too great an opportunity for Communist
subversion or for the Chinese to achieve political dominance.

The Council Negri in September 1962 endorsed in principle the earlier
decision of the British and Malayan governments to proceed towards the
creation of Malaysia by August 1963 on the basis of constitutional arrange-
ments which were to be worked out in an Inter-governmental Committee
under Lord Lansdowne. Negotiations in this committee went forward
during the latter part of the year without giving rise to any serious diffi-
culties. When the Lansdowne Committee reported in February 1963, it
was apparent that most of the constitutional safeguards which had earlier
seemed to the Cobbold Commission necessary to win over the waverers in
Sarawak had been incorporated; in fact, Sarawak's representation in the
Federal parliament and the financial provisions to subsidize her from
Federal revenues were quite generous. But it was the political rather than
the purely constitutional problems standing in the way of Malaysia's
realization which posed the biggest uncertainties towards the end of 1962.
Sarawak’s new-born political parties were so young and inexperienced
that it was by no means certain that the Alliance, which they were begin-
ning to establish, would succeed in the elections due in mid-1963, even
though the system of indirect elections was expected to work to the dis-
advantage of SUPP. If SUPP emerged strong enough to form a govern-
ment the whole future of Malaysia would be in doubt.
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Three new parties had emerged in 1962 to take part in the coming
struggle for control of independent Sarawak. The Barisan Ra'ayat Jati
Sarawak (BARJASA) strongly supported Malaysia, appealing directly to
the Malay-Muslim communities in rivalry with PANAS without making
any pretence at being multi-communal, as the latter did. In mid-1962
Temenggong Jugah withdrew from PANAS in order to build up his own
party (Party Pesaka Anak Sarawak, generally known as PESAKA)
among the 3rd Division Dayaks, in anticipation of the coming election, A
little later the two Dayak parties announced the formation of a United
Front (the forerunner of the Sarawak Alliance Party) to consolidate
Dayak unity ‘regardless of Divisions, Districts or Rivers’. During 1962
the few Chinese who had earlicr joined PANAS withdrew to form a
Sarawak Chinese Association (SCA), with much the same outlook as the
MCA in Malaya. Thus PANAS was left as a Malay party essentially,
although it still retained some support among Land Dayaks and a few
individuals of other communitics.2!

By the end of 1962, each of Sarawak’s main communities had two
parties bidding for popular support within an essentially communal
framework — SNAP and PESAKA for the Dayaks, PANAS (though it
still claimed to be multi-racial) and BARJASA for the Malays, SCA and
SUPP for the Chinese. The only party opposed to Malaysia by this time
was SUPP—also an ostensibly non-communal party, although its
strength was basically Chinese. The threat posed by SUPP to the other
parties contributed in large part to their coming together to form the
Sarawak Alliance late in 1962 as state-wide elections loomed closer. The
unity of the Alliance was perilously fragile, however, and its prospects of
defeating SUPP by no means certain. In March 1963, only three months
before the clections, the Datu Bandar impulsively led PANAS out of the
Alliance after a dispute about the allocation of positions in the post-
independence government. The Sarawak Alliance was a marriage of
convenience, as was the Alliance in Malaya; but it was to prove an even
more heterogeneous compound of very diverse parties, united by little
more, initially, than their fears of SUPP. It managed to win the elections
in mid-1963, as we will sce in duc course, but it was a matter of touch and

0,22

Because SUPP was by far the best organized of the Sarawak parties,
the challenge it posed to the Malaysia scheme until the elections seemed
formidable. Tt has always claimed to be a multi-racial party and it had
some success in the carly years in winning non-Chinese members, despite
its predominantly Chinese leadership and clectoral backing. Later,
however, its non-Chinese following was eroded away by the formation of
other communal parties and by the complicity of young Chinese radicals
from SUPP in Indonesian confrontation, which incvitably brought the
whole party under suspicion. Whether the party was controlled by these
young SCO activists who dominated at the branch level or by its respect-
able, middle-class leaders in Kuching, Ong Kee Hui and Stephen Yong,
has been a matter of endless dispute. According to the colonial authorities.
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SUPP was merely an open front organization through which the SCO was.
waging a broader struggle against the British imperialists and ‘anti-
independence, right-wing proportied classes’. Ong Kee Hui, on the other
hand, described it as ‘an outlet through which the energies of the frustrated
young Chinese could be channelled and re-oriented', his strategy being,
like Lec Kuan Yew's in former days, to work alongside the Communists
and contain them rather than abandon the field to them.23 But the left-wing
Chinese-speaking activists in SUPP were much closer in their political
sympathies to the Barisan Sosialis than they were to Lee Kuan Yew.

However important the question of SCO influence within SUPP may
have been from the security angle at the time of confrontation, it is of
secondary relevance in an assessment of the party's appeal in 1962-3,
SUPP was the only party ing the Malaysia scheme qui ly
and it was bound to make a strong appeal to the Chinese while it had some
prospect of success. Whether it was trying to prevent Sarawak’s incorpora-
tion in Malaysia as part of a broader Communist strategy to wreck the
project or because inclusion would prevent any possibility of the Chinese
gaining power in Sarawak through SUPP is a question of no great con-
sequence. Both lines of reasoning would have pushed SUPP along the
course it took: it would ‘never abandon its anti-colonialism and anti-
Malaysia stand’. It may certainly be doubted whether the ‘moderate’
leaders could have retained their positions at the head of the party if they
had not been willing to speak the language of radicalism: on the other
hand, they were essential to the radicals if the party was to appear respect-
able and may have been able to act as a brake upon their militancy.

The Brunei revolt and sub declarations of Indonesian support
for the rebels added greatly to fears that the left-wing militants in SUPP
might resort to violence in order to frustrate the creation of Malaysia,
Although the revolt momentarily overflowed Brunei’s boundaries into
Sarawak, where Limbang and Sibuti were both scized by the rebels, it was
essentially an uprising of the Brunei Malays and Kedayans of a very small
area in the north of the colony. The leaders of the pro-Malaysia parties
immediately condemned the revolt, as also did Ong Kee Hui on behalf of
SUPP, but only after several weeks of debate in the party about the attitude
it should adopt. Some members of SUPP were said to be involved in the
revolt and many others were doubtless sympathetic towards the Brunei
rebels and may have been inspired to follow their cxample, but it would
seem that the affair came as a surprise to the SCO leaders; though they ad-
vocated an armed revolt in theory, they were unprepared at that time,
through lack of arms, equipment, provision dumps and basic guerrilla war-
fare training, to give practical expression to their theoretical concepts. The
situation posed dilemmas for both radicals and conservatives in SUPP.
Open support for the rebels was now likely to incur a much more severe
reaction from the security services, which had been alerted and strengthened
by the increase of British military forces in Borneo, but the temptation to
spark off a similar revolt among the discontented young Chinese of
Sarawak must have been very strong. To the moderates in SUPP this
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posed the danger of losing political backing among the non-Chinese and
the wealthicr sections of the Chinese community. Some members of SUPP
resigned soon after the Brunei revolt, while some SCO clements were
arrested. There are reports that the moderates in SUPP were alarmed by
Indonesia’s support for the anti-Malaysia cause and even more by her
announcement of ‘confrontation” in January: the sccretary of SUPP was
quick to deny an Antara report in Djakarta that 50,000 SUPP members
were ready to take up arms against Malaysia.24

Nevertheless, in the first half of 1963, the Communist leaders ordered
considerable numbers (as many as 1,000 according to some reports) of
their cadres to withdraw to Indonesia for practical training and equipment
and to avoid arrest. Others, within Sarawak, were ordered to redouble
recruitment, commence basic military training and reconnoitre suitable
hidden arcas for camps and dumps. Indonesian incursions into Sarawak
from April onwards were intended to support these groups by enabling
them to sct up ‘liberated areas’, but because of harassment by the security
forces they proved to be a failure. Those SCO activists who were members
of SUPP werc a constant source of embarrassment to the moderate
leadership, for the party could be accused of condoning their actions be-
cause the party's left wing refused to condemn them. The situation was
further aggravated by the policy of the Communists in ordering border-
crossers to sport SUPP badges. Ong Kee Hui evaded the dilemma by
announcing that SUPP members who left Sarawak automatically forfeited
their membership, but his difficulties persisted well into 1964, when at one
point the government came perilously close to proscribing SUPPaltogether.

In the critical period between the Brunei revolt and the three-stage
indirect clections of May-July 1963, SUPP still posed a formidable
electoral threat which made it impossible to take Sarawak's inclusion in
Malaysia for granted. As it happened, the pro-Malaysia parties emerged
victorious from the elections and the Sarawak Alliance was able to form a
government without any major political troubles.2s But the contest turned
out to be a very close one in which the disunity and political immaturity
of SUPP's opponents was nearly fatal. The withdrawal of PANAS earlier
in 1963 had not only deprived the Alliance of its most experienced politi-
cian, the Datu Bandar, but also gave rise to bitter attacks between the
PANAS and Alliance leaders which did no good to the electoral prospects
of either. More seriously, on 1 July, soon after the first (District Council)
stage of the elections, the Datu Bandar further complicated the situation
by entering into an agreement with SUPP in order to strengthen the bar-
gaining power of the two parties in the later indirect elections to the
Council Negri; this rather unnatural alliance was formed on the basis of a
surprising and rather disingenuous new demand that ‘the Malaysia issue
be determined by a referendum conducted by the United Nations ... before
the implementation of Malaysia’. If this anachronistic PANAS-SUPP
coalition had polled slightly better in one 3rd Division district it would
have commanded a majority in the Council Negri and been in a position
to form a government — with quite unpredictable results for the Malaysia
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scheme. However, after a tense two months of electioncering at the
District and Divisional Council level Alliance control of the Council Negri
was assured by 15 July.2® Thereafter only the final processes of ratifying
the Malaysia agreement in the Council Negri and forming a government
remained to be completed before Malaysia Day.

SABAH

In Sabah, formerly British North Borneo, the pattern of response to the
Malaysia scheme was broadly similar to Sarawak's, but with several
noteworthy differences. Communism was never a significant threat in
Sabah. Itisafar more prosperous smc than Sarawak, without the pockets

of which ibuted to Chinese radicalism there: in fact,
Sabah is chronically short of labour for the plantations and umber industry
of its cast coast.2? Nor was it seriously d by Ind

tion, despite occasional apprehensions about subversion among the 20,000
Indonesian migratory workcns cmplo)cd near Tawau Sabah did not offer
as much scope for the expl of divisions as Sarawak,
though they have played just as important a part in its political life and its
response to the Malaysia proposal.

Sabah has many ethnic groups, but they can broadly be classificd into
threc — the Malay-Muslim peoples, the Kadazan (formerly Dusun) group,
comprising most of the other indigenous peoples, and the Chinese — to
which the three political partics of the Sabah Alliance correspond. The
Malays, in the strict sense, are relatively few in number (about 25,000 in
1960), mostly of Brunei origin. However if all the Muslim peoples are
added, notably the Bajaus and Ilanuns, the total number is about five
times as great. Politically, they have all tended to support one party, the
United Sabah National Organization (USNO), led by Datu Mustapha,
which is virtually the Sabah counterpart of UMNO, having managed to
avoid the internal cleavages suffered by the Sarawak Malays. The Kada-
zans and ethnically related Muruts arc a more numerous group, numbering
145,229 or 32 per cent of the total population in 1960. They are concentrated
along the west coast plain around Jessclton and the rice-growing valleys of
Tambunan and Ranau, across the ranges, in this respect differing some-
what from the more dispersed Muslim pecoples. Relatively few of them
have embraced Islam: Christian missions and schools have been influential
among them and in some areas there has been a high rate of intermarriage
with immigrant Hakka Chinese farmers, many of them also Christian. The
literacy rate among Kadazans was a little over 10 per cent in 1960, but less
than forty had completed secondary education and many were apprehensive
about the danger of being d ically and politically by the
Chinese if British rule ended. However, their most prominent leader,
Donald Stephens, played a crucial part in bringing Sabah into Malaysia in
1961-3, after founding the first Kadazan political organization and later
persuading it to accept Malaysia.28

The Chinese of Sabah numbered 104,542 in 1960. They were only a
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slightly smaller fraction of the total population than their in
Sarawak (23 per cent as against 31 per cent), but their political role has
been very different. No party of comparable strength to SUPP Ius
emerged among them, nor have C ism or ‘Chinese Chauvil
made much appeal to them. The only Chinese party is a rather conserva-
tive one: it has been in the Sabah Alliance since 1962 and even provided
the Chief Minister for several years. While they have shared some of the
same problems as the Sarawak Chinese — social problems of a high birth-
rate and an abnormally youthful population; legal difficulties over
citizenship and minor civic discriminations — their relations with the other
communities seem to have been strikingly more cordial, both before and
since incorporation in Malaysia.?®

Until 1961, the North Borneo colony was politically dormant, as if
oblivious of developments in the world beyond its borders. There had
been surprisingly little ‘come and go' even with Sarawak, the Cobbold
Comnmissioners observed. Little love was lost between the White Rajahs
and the British North Borneo Chartered Company, which governed the
territory from 1881 until 1941. And even when both arcas came under
Colonlal Oﬂioe rule after World War II, change came very slowly. Rep-

ions were blished only in the most rudimentary
form in the district centres and hardly at all in Jesselton, the capital.®
The colonial authoritics were apprehensive that political parties and
elections would aggravate ethnic differences in a country which took great
pride in its record of good race relations. Hence there was an understand-
able reluctance to take the plunge towards self-government on the part of
any cthnic group.

The proposal for closer association put forward by the two governors
in February 1958 caused slight ripples of interest in Sabah, but because of
the political immobilisme prevailing up to that time, it had even less effect
than in Sarawak and Brunei. Only the Chincse showed much enthusiasm
for the idea as a step towards sclf-government. The Muslim leaders were
non-commital about it, since political advance scemed likely to benefit the
Chinese most: and the Kadazans preferred to maintain the stafus guo until
they had caught up with the Chinese. (Some also fearcd that the scheme
might lead to Malay domination under the Brunei Sultanate.) The colonial
officials and the Legislative Council in Sabah seem to have endorsed the
proposal a little more warmly than their colleagues in Smwak but as no
community or political party was ized to take aniniti
little was done about it.31 Donald Stephens tried to revive interest in the
question again at the end of 1960. He had travelled abroad extensively in
the meantime and had been warned by the British Colonial Secretary that
British rule must soon come to an end, but he seems to have been well in
advance of his own people in his thinking on the matter. The winds of
change may have been stirring gently in Sabah, but they blew from outside
rather than from within.

The Tunku's 1961 call for Malaysia had a very different effect. Initial
reactions in Sabah were again lukewarm, but soon changed towards strong
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support for the scheme. Donald Stephens at first opposed the proposal,
preferring that sclf-government be granted before any decision was made:
on July 9, he joined Ong Kec Hui and Azahari of Brunei in the first public
statement of opposition to the Tunku's scheme.32 The Chinescdidnotlike
the idea and even the leaders of the Malay-Muslim communities were
slower to endorse it than their Sarawak counlcrparts. Bu! after assurances
were given in the Malaysia Solidarity C if that
adequate safeguards of the special interests of the Bomeo states could be
written into the terms of federation with Malaya, the earlicr fears began to
diminish. By August, Stephens had been won over to enthusiastic support
for the scheme; there seemed to be no better alternative in sight for North
Borneo or for his own Kadazan community than to ncgotiate the best
terms of entry he could obtain and to stake a claim to leadership in the

new state by joining the Malaysia bandwaggon at an carly stage.3*
Political parties began to spring up on an almost completely communal
basis in the latter part of the 1961, as soon as Malaysia began to loom as a
practical possibility. The United National Kadazan Organization (UNKO),
under Stephens’ leadership, was founded in August, the United Sabah
National Organization (USNO), under Datu Mustapha, soon after. (The
latter ‘welcomes’ Malaysia, according to the delicate terminology of the
1961 Annual Report, while the former ‘favours’ it.) Opposed to Malaysia
were the smaller Pasok Momogun party, drawing its support from the
Kadazan and Murut population of the interior, around Keningau, and the
two essentially Chinesc parties, which advocated self-government before
Malaysia was established — the United Party based on Sandakan and the
Democratic Party in Jessclton. (These two came together during 1962 to
form the Sabah National Party, SANAP.)3 The party system was much
simpler than Sarawak’s, since there were virtually no rival parties within
cach cthnic group, no opposition party comparable with SUPP. The
Ieadership in csmbhshmg all these parties came, naturally enough, mainly
from the Jiit bers of the Legislative Council. Frequent shifts
in allegiance and alignment were reported during the early months before
the general pattern of attitudes to Malaysia crystallized at the end of 1961.
By the time the Cobbold Commission visited North Borneo in February
1962, public opinion there was beginningtoswingin favour of the Malaysia
proposal fairly generally, for the scries of Malaysia Solidarity Consultative
Committee confcrcnccs had just reached agreement on the broad lines of
an ional structure for Malaysia and the North Borneo
govcrnmcn! had issued an official paper explaining and advocating the
proposal for the people of the colony in anticipation of the Cobbold
Commission hearings. The Commission’s opinion that the opposition to
the Malaysia concept was not very intense in North Borneo (as compared
with Sarawak) was soon confirmed by the fact that the three smaller parties
which had initially expressed opposition to the scheme decided to ‘reassess
their attitudes’. Sceing the writing on the wall, they dropped their demand
for prior self- govemmcm and began to conccn!rate. instead, on achieving
g in the for ional talks. All the
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North Bornco partics came together in a common front to present their
state’s ‘Twenty Points’ to the later Lansdowne Committee in August
1962.3%

Discussions Icading up to the formation of a Sabah Alliance began at
about the same time between the leaders of UNKO and USNO. Sufficient
progress had been made by September 1962 for these two partices to agree
on a national council of twelve members from each, with a joint chairman
presiding alternately. The other parties were then invited to join. In
October, the two predominantly Chinese parties, Democratic Party and
United Party, merged and applied to join the Alliance. The Pasok Momo-
gun, too, dropped its carlier opposition to Malaysia and joined the
Alliance bandwagon, for it was by then becoming obvious that the dis-
position of power in the new state would be determined within the Alliance.

No serious problems were cxperienced in the initial distribution of
offices. Datu Mustapha was elected as the first Chairman of the National
Council of the Alliance, with Stephens chairman of its Executive Com-
mittee. Later, it was similarly agreed that Datu Mustapha should become
the Head of State ( Yang di-Pertua Negara) and Stephens the first Chief
Minister; but soon after that political and personal antagonisms gravely
strained this tandem relationship between them.

The first big task confronting the Alliance was to contest the local
council elections planned for November, from which indirect elections for
the Legislative Council were to take place in 1963. Since there were no
other parties contesting the election and there was a high probability that
Alliance candidates would sweep the polls (as they did, winning all but 6
of the 137 scats), the allocation of candidacies amongst the several Alliance
partics might have been expected to cause serious friction. Apparently it
did not do so at that stage, even though intra-alliance contests occurred
in some wards, while there were also some cases where candidates of parties
belonging to the Alliance opposed official Alliance candidates.

TABLE 4
SARAWAK ! DIVISIONAL COUNCIL ELECTIONS, 1963
Local Legislative
Councils Council
USNO 53 8
UNKO 39 5
BUNAP (later SANAP) 27 4
Pasok Momogun 12 1
Independent 6 =

The Brunei revolt broke out a few days before the clections, but apart
from necessitating their postponement for several months in the border
district of Sipitang, it had almost no effect elsewhere in Sabah. Nor did
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ia's declaration of ion in early 1963 arouse any serious
concern about Sabah’s incorporation in Malaysia, as it did in Sarawak.
The local council elections were completed in all except three districts by
May, preparations then began to go ahead for the establishment of four
Residency Electoral Colleges and the indirect election of eighteen members
to the Legislative Council in June-July. The final result was a complete
sweep for the Alliance at all levels, with the distribution of seats between
parties as shown on page 74.

Can the clection results be taken as a reliable indication of support for
the Malaysia scheme? The UN Mission of Enquiry later concluded so,
noting that there was little evidence of articulate and organized opposition
except among some groups in the interior and individual members of the
Pasok Momogun. The voting figures are not conclusive evidence in them-
selves in this case, since many wards were uncontested and out of a
registered adult population of about 160,000 only 74,633 votes were
actually cast, nearly all for candidates favouring Malaysia.3® More signi-
ficant is the fact that the voting reflected the communal divisions of a plural
society, in which the vast majority of voters appear to have voted for their
kinsmen and community leaders, taking on trust their advecacy of the
Malaysia scheme. (The scheme had, indeed, been widely discussed during
the i ign of education or pr — ding to one’s
viewpoint—over the previous year, however, and the election was a more
meaningful affair than the mockeries which occurred in the Dutch *puppet’
states of East Indonesia and Madura in 1948-9, with which Indonesians
instinctively compared them.) It is quite another matter to ask whether
the Sabah leaders were right in their conviction that incorporation in
Malaysia was in the best interests of the former colony.

Was there any real alternative to Malaysia for an independent Sabah?
The UNKO leaders seem to have been convinced in 1962 that there was
not, for they told the Cobbold Commission:

For the Kadazans there can be no other guarantee for their future than for
North Borneo to obtain independence by joining Malaysia.... Sclf government
first would mean that the heirs, when the British leave, would be the Chinese
owing to their education and economic superiority, This in turn could lead to
domination by Communism.... The best security for the future of all the former
and present British territories in Southeast Asia lies in their getting together to
form Malaysia, a strong viable unit which can play a real part in Commonwealth
defence.37

The leaders of USNO hardly bothered with such elab
for they simply saw the matter in terms of unity with their fellow-Malays.
The Chinesc simply accepted Malaysia as an unavoidable necessity, after
they saw that the other parties favoured it. But would it have been un-
avoidable if Stephens and the UNKO leaders had not swung round in
favour of Malaysia in 1961? And would they have done so if they had
foreseen the troubles that were to arise after Malaysia had been formed?
By 1965, it was not uncommon to hear wistful speculations that perhaps
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a Borneo federation on 1958 lines would have been a more satisfactory
political solution after all. Incorporation with Indonesia or the Philippines
were ly never id as realistic all ives.

It should be remembered that Donald Stephens had favoured a Bornco
federation in 1958, and only dropped his insistence on self-government
before entering Malaysia after he had been convinced in August 1961 that
the Tunku's scheme was the only practical course for Sabah. It was
largely the threat of Chincse dominance that led him to change his mind.
In mid-1961, the prospect of a victory for Communism or Chinese radical-
ism in Singapore and Sarawak seemed all too near and the establishment
of Malaysia the only counter to it. It was not the threat of Indonesian or
Malay dominance that loomed large on the horizon at that time but
Chinese. In an independent Borneo federation, the Chinese would have
been by far the largest racial group, as well as the richest, best educated,
most sophisticated politically and most radical. Even if the Kadazan,
Dayak and Malay-Muslim communitics all made common cause against
them (and that would have been an uneasy coalition), demographic
arithmetic alone was no guarantee of political dominance. One can
hardly blame Stephens for deciding in favour of Malaysia — which,
incidentally, offered him more immediate prospects of local leadership. A
further consideration for him must also have been the realization that the
1958 proposal for closer association in Borneo had bogged down in
political apathy, whereas the Tunku’s call for Malaysia had set in train a
set of dynamic political resp in all the territori d. It seemed
to entail an answer, also, to the Brunei problem — both the Sultan’s lack
of enthusiasm for the 1958 scheme and the widespread distrust of Brunei
dominance in the other Borneo territorics. Only if he had possessed super-
natural clairvoyance could Stephens have forescen that by 1964 the
Chinese threat would have been contained, that Brunei was to opt out of
the game just as Indoncsia entered it and that within Sabah itself Kadazan-
Malay rivalry would almost outweigh Kadazan fears of the Chinese.

'K. G. Tregonning, Under Chartered Company Rule: North Borneo 1881-1946,
(University of Malaya Press, Singapore, 1958), p. 105, Sce also Tom Harrisson, “The
Malays of South-West Sarawak before Malaysia', Sarawak Museum Journal, vol. XI,
nos. 23-4, December 1964,

2See below, pp. 65, 72.

“The 1958 proposal for closer association is described in J. R. Angel, ‘The Proposed
Federation of Sarawak, North Borneo and Brunei' (MA thesis, University of Sydney,
1965).

4See below, pp. 115-17.

#Cobbold Report, paragraph 144. The main criticism of the Cobbold Report at the
time was that it disregarded a collection of signatures and thumb prints (over 112,000)
attached to anti-Malaysia statements: but the total SUPP vote in the 1963 clection was
less than half of that number, so scepticism was not unjustified. The anti-Malaysia
vote was cstimated at 22.2 per cent of the electorate, with 16.8 per cent neutral or
unattributable, according 1o the later UN Malaysia Mission Report, paragraph 117.

*Tom Harvisson (cd.). The Peoples of Sarawak (Sarawak Muscum, Kuching, 1959);
Malcolm MacDonald, Borneo People (Jonathan Cape, London, 1956); T. H. Silcock,
The Commonwealth Economy in Southeast Asia (Duke University, North Carolina,
1959), pp. 18-36.
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Steven Runciman, The White Rajahs: A History of Sarawak from 1841 to 1946
(Cambridge University Press, 1960). A lively account of the Iban is given by Robert
Pringle, Rajahs and Rebels. The lbans of Sarawak under Brooke Rule (Macmillan,
London, 1970).

$These figures are taken from the Cobbold Report, p. 83.

*Harrisson, “The Malays of South-West Sarawak’, p. 432.

19The to the *Cession Ce of 1946-9 is given in MacDonald,
op. cit. ch. 19, and Runciman, op. cit. pp. 259-67.

1iFor these details about Zaidi and for much other background information on
Sarawak politics, I have drawn upon an unpublished paper by Michael Leigh, *Sarawak
in Malaysia' (mimeographed, 1965).

12Sce A. J. N. Richards, ‘The lbans', in Harrisson (¢d.), The Peoples of Sarawak,
pp. 10-25. The Iban have been described as ‘a confident people, masters ... of their
environment, boastful but bold, and restless innovators for gain, prestige or sheer
enjoyment of change': W. R. Geddes, Nine Dayak Nights (Oxford Paperbacks, to. 36,
1961), p. 3.

13S¢e Ju K'an Tien, The Chinese of Sarawak (London School of Economics and
Political Science Press, 1953); Michael B. Leigh, The Chinese Community of Sarawak:
a Study of Communal Relations (Malaysia Publishing House Ltd., Singapore Studics
in History, no. 6, 1964); Y. L. Lee ‘The Chincsc in Sarawak (and Brunei)', Sarawak
Museum Journal, vol. X1, no. 23-4, December 1964.

4The number of Chinese rose from about 45,000 in 1909 to 123,000 by 1939 and
229,154 in 1960. The birth rate (3.5 per cent p.a.) has been substantially higher than
that of other cthnic groups and in 1960 over 44 per cent of the Chinese population was
aged less than 15, so that the demand for schooling, employment and lang was beginning
10 pose serious cconomic and social problems.

15Angel, op. cit. pp. 345-60.

1%See Tilman ‘The Sarawak Political Scene’, Pacific Affairs, vol. XXXVII, no. 4,
Winter 1964-5. In early 1962, PANAS claimed a membership of 10,000 Land Dayaks,
20,000 Iban and 20,000 Malays, according to the Cobbold Report, paragraph 86.

17For a summary of initial reactions, sce Cobbold Report, paragraphs 25-77.

1¥bid. para. 79,

1Leigh, The Chinese Community of Sarawak, p. 61.

301bid. Cobbold Report, para, 79.

#Tilman, op. cit.; Leigh, ‘Sarawak in Malaysia’, pp. 9-23. See also Michael Leigh,
“The D of Political O isation and Leadership in S: k, East Malaysia®
(Cornell University, Ph.D. dissertation, 1971), ch. 1.

*Sec Tilman, ‘Elections in Sarawak’, Asian Survey, vol. 111, no. 10, October 1963,
pp. S07-18.

Leigh, op. cit. pp. 11-14. The official view that SUPP was simply an open-front
party controlled by the Sarawak Communist Organization is cxemplified in the White
Paper cntitled The Danger Within (Sarawak Information Service, Kuching, 1963).

*Sarawak Tribune, 31 Dec. 1962; Ong Kee Hui ‘deplored” and ‘condemned’ the
Brunei revolt, according to Hanna, op. cit. p. 146.

25For the three-tiered election results, sec Tilman, *Elections in Sarawak', Asian Survey,
vol. 111, no. 10 October 1963, pp. 507-18.

L system of indirect elections, which had been designed partly to ensure that
SUPP would not just sweep the polls with its superior organization, resulted in distinctly
distorted relationship between the number of seats won by each party at the District
;Ioundl level and the final composition of the Council Negri. The results were as
ollows:

District Divisional Council

Councils Councils Negri
Alliance 138 40 19
PANAS-SUPP 175 34 8
Independents 116 34 9

*Figures on per capita income are given in the Rucff Mission Report on the Economic
Aspects of Malaysia, International Bank for Reconstruction and Development (Govern-
ment Printer, Kuala Lumpur, July 1963), pp. 2-7 and 102-5. A good brief survey of the
economic prospects may be found in T. H. Silcock, The Commonwealth Economy in
Southeast Asia (Duke University Press, 1959), pp. 34-8. The standard accounts of
Sabab's history and administration are by K. G. Tregonning, Under Chartered Company
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Rule and his North Borneo (London, HMSO, Corona Library Series, 1960). The former
has been reissued in expanded form as 4 History of Sabak but references will be given
hereunder 10 the former work.

*The called ‘Dusun’ have i preferred to be called Kadazan
in recent years since the former word (meaning, literally, ‘garden’ or ‘inland’) had
derogatory overtones. The new term was popularized by Donald Stephens, the Ieader
of the United National Kadazan Organization and onie of the founders of the Society
of Kadazas: Tregonning, North Borneo, pp. 82-7. These people should not be con-
fused with the Kedayan of Brunei and the surrounding regions.

Sec Cobbold Report, paragraph 103,

3The four Local Authorities established in 1952 and 1958 were formed by consulta-
tion with the leaders of the communities: elections on a basis of universal suffrage were

only in the Local G Elections Ord July 1962: see Report
of the UN Malaysia Mission, 1963, paragraphs 143-50.

*!Angel, op. cit. p. 342 . Even the Chinese, who generally supported the ides in
Sarawak, were nat unanimous about it in North Borneo: a group in Kudat feared that
it would imply Malay dominance,

*Azahari, Stephens and Ong stated that 'so far as the wishes of the three territories
are i any plan in with the made by Tunku
Abdul Rahman in Brunei and Sarawak would be totally unacceptable 1o the people in
the three territories': they called instead for elections and a constitutional link between
the three territories. See Straits Times, 10 July 1961. See Hanna, op. cit. p. 33 for
Stephens' role in the episode.

*3See statements by Stephens in Straits Times, 11and 17 August and 10 October 1963,

“North Borneo Annual Report 1961, and ibid. 1962: Cobbold Report, paragraphs
124.40.

3¥The “Twenty Points’ are set out in Nort Borneo Annual Report, 1962, pp. 24-8.
MUN Malaysia Mission Report, paragraphs 203, 239-40.
¥ Cobbold Report, paragraph 126,



V
Indonesia under Guided
Democracy

THE years in which the idea of Malaysia was being brought to fruition

incided with severali tant withinIndonesia. Shewas
then embarking on the last stages of her struggle to regain West Irian
(Western New Guinea) from the Dutch by a combination of military con-
frontation and diplomatic manoeuvring. The success of these unorthodox
methods in August 1962 gave a fillip to Soekarno’s doctrines of the New
Emerging Forces and ‘revolutionary diplomacy’. But the West Irian
campaign also brought serious economic dislocation, resulting from a huge
budget deficit which doubled the volume of money and prices in little over
twelve months, nullifying the hard-won economic progress of 1960-1.1
And with these events came a heightening of domestic political tensions
between the right and left wing forces in Indonesian domestic politics.
Sockarno’s system of Guided Democracy proved to be increasingly un-
stable from 1962 onwards, both economically and politically — and the
increasing assertiveness of his foreign policies scemed to be related to this
in a number of ways.

Although the West Irian ign deflected ion and
energies away from what was happening in Malaysia until late in 1962, it
had an important bearing upon the later conflict between the two countries
for two reasons. First, it brought in its wake various changes which
contributed to the continuation of sabre-rattling policies. Above all, the
Indonesian Armed Forces received a great deal of equipment and tasted
the delights of very high expenditures for military purposes, while Soekarno
and the PKI discovered how to use *agitational politics’ to their advantage
by exploiting an issue of this kind. Second, the pattern of the West Irian
campaign was in several respects a model for the later campaign against
Malaysia. Yet until the end of 1962 there seemed to be little reason for
fear that Indonesia harboured any expansionist designs upon other
neighbouring territories. West Irian was a special case, it was frequently
argued, a nationalist symbol which no good Indonesians were willing
todi: L since it a diminution of their country's nationhood
andanaffront by their former Dutch mastersto the central principlesof their
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nationalism and anti-colonialism. In her almost obsessive concern with
recovering West Irian from the Dutch, Indonesia had given very little
attention to the other colonial territories on her borders, apart from

ional ritual d ati of colonialism.? They did not pose the
same issues or arouse the same intensity of emotion as the Dutch retention
of West Irian did. And as the creation of Malaysia was specifically
intended to bring about the end of British colonial rule, there seemed to
be little reason to fear Indonesian hostility to the scheme.

In any casc, before 1962 Indonesia was simply not in a position to pose
any scrious threat to her neighbours. The large Army (of 300,000 or
more), Air Force and Navy, which were a legacy of her struggle for in-
dependence and which no Indonesian government had ever been able to
reduce in size, were very poorly equipped until they began to reccive
military supplies from Russia under the $1,000 million arms loan negotia-
ted at the end of 1960. She was preoccupicd by her own problems of
internal security until the PRRI-Permesta rebels of Sumatra and Sulawesi
‘returned to the fold of the motherland’ in mid-1961; Darul Islam in-
surgents in South Sulawesi and West Java, who had defied the government
for over a decade, were not pacified until 1962.% And there were serious
political differences between President Sockarno and the Army leaders
which gravely weakened the government’s cohesiveness and capacity to
take strong action on any matter. Even over the West Irian issue, on which
there was a high degree of consensus, disagreements about tactics were
obvious, while on economic and administrative matters therc were much
deeper unresolved conflicts of interests among the heterogencous groups
supporting Soekarno.

THE POLITICAL SYSTEM

Although the system of ‘Guided Democracy’ established by President
Soekarno in July 1959 had various constant features which persisted until
its end in 1966, it is not casy to define categorically how the system worked
or what precisely its major elements were.4 It is unsafe even to talk about
‘the government’ after 1962, as if Sockarno, his ministers and the adminis-
tration constituted a coherent, unified group exercising a collective
responsibility for policy-making. The notion of a ‘court’ in which every
minister was striving to gain influence at the palace was more apposite in
the later years. Significant modifications in the power balance and the
all-important ideological framework within which the political struggle for
power was waged were occurring constantly throughout that period.
Political Indonesia embraces other worlds besides the palace political
circles of Djakarta, although it is on the latter that our focus mainly falls.
We will be largely concerned with the central triangular relationship
between the President, the Army leaders and the PKI (to a lesser extent,
also, with the other parties), rather than with Djakarta's relations with the
regional capitals, or the intra-bureaucratic contests for funds and influence,
or the constant struggle for supporters and power at the grass-roots level
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in regional councils or bodies like the National Front or the numerous
quasi-rep ive or mass ilizati i which quickly
flourished and faded in the hot-house political climate of Guided Demo-
cracy. But these spheres of political activity intermeshed with each other
in various ways, so the wider back should also be d if we
are to avoid the delusion that Djakarta politics made up the entire story.

The four constant features of Guided Democracy in the 1959-66 period
which will here be broadly outlined are the so-called ‘triangle’ of Soekarno-
Army-PKI as the central focus of the struggle for power; the concept of
Nasakom (the trinity of nationalist, religious and Communist streams of
political life in Indonesia) as Soekarno’s main organizing principle of
political rep ion and i ion; the p i of i i
tion and the official ideology: and the propensity towards highly infla-
tionary budgets and serious economic decline.

The notion of a triangular relationship or balance between President,
Army and PKT in these years is not an entirely satisfactory one, but it
serves to summarize the central features of the power structure — the fact
that the two latter institutions alone ituted nati id izati
with fairly concrete political aims and that the President, who had no party
or organization under his personal control, maintained his predominant
position in the political system by playing them off against each other and
laying down the terms upon which the political unity of the regime was to
be preserved.® The relationship was much more subtle and complex than
that, of course: it was not just the PKI on which Soekarno relied as a
political counterweight to the Army, but the other parties also represented
in the groupings of ten recognized political parties. Neither Soekarno nor
the Army leaders could entirely override the claims of political parties to a
voice in the government of Indonesia, although they had little use for
civilian politicians and were far from tender towards democratic rights.
Political parties were badly discredited because of their poor record during
the carlier period of parliamentary democracy, so they were unable to resist
Soekarno’s flagrant ion of his formal ituti powers at their
expense. But they could not be abolished or ignored, cither, least of all the
PKI. Hence their curiously uncertain position throughout this period,
sometimes of very minor importance in the Sockarno-Army contest for
power (in 1960-1 and during the West Irian campaign) but at other times
(1963-4) able to assert themselves far more strongly.

Political parties had played a dominant part on the Indonesian stage
during the years 1945-9, the era of the physical revolution against the
Dutch, when they were important instruments for mobilizing mass support
in the anti-colonialist struggle, and again during the period of parliament-
ary democracy, 1950-9.% In the latter period, Indonesia’s constitution was
based on the Dutch parliamentary model, so that President Sockarno’s
position as titular Head of State gave him little direct political influence.
His advocacy of ‘Guided Democracy’ from 1957 on can be attributed in
large part to his desire to wield more direct power and, after the regional
revolts of 1957-8 which revealed the inability of political parties to resolve
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some of the country’s most pressing problems, Sockarno and the Army
leaders successfully pushed through the ‘return to the 1945 Constitution®
in July 1959 in order to weaken the position of the political parties,
Designed for the unpredictable circumstances of the struggle against the
Dutch and based broadly on the American model of a presidential system,
the 1945 Constitution left a very limited role to representative bodies and
vested very extensive powers in the hands of the President. In 1959-60
Soekarno soon made it clear to the political parties that they were allowed
to exist only on sufferance: when they dared to exercise their constitutional
right to reject a most unsatisfactory budget in 1960, Parliament was
promptly ‘re-tooled’ to Soekarno’s convenience. Parties opposing him
were banned while the others were ‘simplified’ and reduced in number to
ten under the requirements of a new law concerning political parties. In
addition to the Parliament, whose functions were purely legislative and
fiscal, the Constitution provided also for a People’s Consultative As-
sembly (Madjelis ji Rakjat MPRS), made up
of the members of Parliament and ‘representatives of regions and groups';
it was designated as the embodiment of the peoples’ sovereignty, with
power to clect the President and Vice-President and to lay down the
‘general direction of State policy’. Since the members of this body were
never elected, however, but merely appointed by the President, it served
primarily as a sounding-board for his policies rather than as a counter-
vailing power. (Only in 1966-7, when it was used against the President
by the Army leaders, did it acquirc an influential role in Indonesian
politics.) The realities of power under Guided Democracy were not deter-
mined or delimited by the constitution, but by the struggle among his
immediate advisers and ministers to exercise influence on the President’s
policy-making.?

The ministers in Sockarno's cabinet were responsible solely to him for
their appointment and dismissal. He had to take political pressures into
account, of course, in constituting his cabinet, particularly from the Army
side. Thus, cabinet reshuffies became the most important manifestations
of changes in the power balance and occurred frequently in the years 1962-
5. But the ‘cabinet’ itself was not the centre of decision-making processes
like the British cabinet: in fact, it became even less meaningful than the
American as its size grew and grew, its meetings became less and less
frequent and other bodies were set up by the President to share with him
the main responsibilities of decision-making.® After 1962 the cabinet had
over 45 ministers and by 1966 it had nearly 100 members of ministerial
status, although many did not administer departments. Here, as almost
everywhere clse, power was being split up and diffused, except in a few
key ministries which commanded substantial patronage opportunities or
financial resources.

The Army leaders were in a position to exercise greater influence than
any other political organization during the period when Indonesia was
under martial law, because of the wide powers vested in regional military
commanders (who have generally been more important than provincial
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governors in recent years) and because the Army represented the ultima
ratio of armed force. But General Nasution was reluctant to brandish the
threat of force too blatantly, for he and the other General Staff officers
were well aware that too open an involvement in politics could imperil the
unity of the Army. So long as they obtained representation in the high
councils of government and a fair share of the perquisites of office and
could limit Sockarno’s policies in certain du'ccuons they wcrc coment wnh
what Nasution once called the *midd]

from politics and a complete take-over.? Although the Army leaders never
showed much cnthusiasm for Sockarno’s Nasakom principle, which
implied equality of rights for the PKI, they came to accept it (rather
grudgingly) by 1961, partly for lack of any alternative political formula,
but in some cases because the efficiency and honesty of the PKI representa-
tives with whom they came into contact in the various deliberative organs
of the government impressed them by contrast with the other party
representatives.1® By 1964 some observers were becoming doubtful
whether the Army was really such a determined opponent of Communism
as it had been considered earlier (perhaps too naively); it secemed to be
offering little resistance to policies and doctrines put forward by Sockarno
which seemed to be carrying Indonesia towards Communism by a gradual
metamorphosis. Others took the view, however, that the Army occupied
a position of such power and privilege within the Indonesian political
system that it would draw the line against PKI encroachments as soon as
it began to fecl seriously threatened.!! Butin fact, ‘the Army’ did not act
in the political arena as a tightly-knit force before 19656, except perhaps
in 1959-60. It was organized in about 20 regional commands broadly
corresponding with provinces and every regional commander was keenly
aware of local political pressures. The Army was by no means immune
from the political and ideological tensions afflicting the country as a whole,
even though it had special interests of its own to safeguard.

Moreover, President Soekarno, who was also titular Supreme Com-
mander of the Armed Forces, had considerable influence among some
senior officers and the same charismatic appeal to ordinary soldiers and the
junior officers as he had among the general public. He was able to play off
Lt.-Gen. Yani against General Nasution in 1962 so as to replace the latter
as Army Chief of Staff and then achieve a considerable reduction in the
influence of Nasution’s group of strongly anti-Communist officers.
Although Nasution remained Minister of Defence and Security and Chief
of Staff of the Armed Forces, his power was steadily reduced. Yani proved
to be more compliant to the President, and his relations with Nasution
were badly strained at times. Hence the Army leaders were very hesitant
to take any firm stand against the President to resist the leftward drift of
government policies in 1963-5. Although they were able to insist that
no Communists should head ministries (a relatively unimportant precau-
tion after 1962) they were unable to counter policies which worked greatly
to the advantage of the PKI or to offset the direct influence which the
PKI leaders, Aidit and Njoto, came to exert upon the President by 1964-5.




84 KONFRONTASI: THE INDONESIA-MALAYSIA DISPUTE

The Army leaders were caught in a cleft stick, in any case, since their
need for big government expenditure on defence could not casily be
squared with their interest in sound administration, economic stability
and the avoidance of social unrest. The government's attempts to bring
the budget into balance in 1961 and 1963 in order to curb inflationary
pressures would have entailed severe retrenchment in the size of the Armed
Forces, ing that no Ind ian go was strong enough to
achicve between 1949 and 1966. In order to deflect demands for retrench-
ment, the Army devised the concept of its ‘Civic Mission’, the utilization
of Army units in support of regional development projects in the prov-
inces. This would not have solved the Army's budgetary problems or
immediately boosted production, but it provided a means of creating (or
claiming) closer identification of the Army and the civilian population.
But the wider problem of the Army’s relationship with the civil government
was also a thorny one. It has never been successfully resolved and, by its
very nature, never can be entirely. Hence the convenience of issues like
the West Irian dispute and the confrontation of Malaysia, which legiti-
mized its claims to a special role in national life and to large budget
expenditure. Despite a certain ambivalence in the attitude of the Army
leaders to both campaigns —in cach of which, paradoxically, they
suffered a severe loss of political influence — they did provide an escape
from some of the immediate political and financial dilemmas facing the
leadership.

The role of the PKT in the central power triangle was not as clear-cut
as the President’s or the Armed Forces'. It controlled no ministries and
had few of its members or sympathizers in top civil service positions or
the Armed Forces, but it could wield i infl in provinci;
and regency councils, backed by its extensive network of branches and
militant cadres. What made it a more considerable political force than
the other parties, however, was not so much its formal power as the fact
that it had a coherent ideology, political and social objectives to strive
for beyond mere office-holding and an appeal to the down-trodden which
was likely to win it vastly more support if another election were ever
held.!? Tt was not tainted with the same record of corruption and in-
competence as other parties, whom it was able to embarrass along with
the government by urging reforms in the name of democracy as well as
Socialism. It could generally use Soekarno’s own terminology against
its ‘reactionary’ opponents when it wanted to silence them and identify
itself with Sockarno for safety from its enemies. Although estimates of
PKI membership (about 2-2} million in December 1963) were probably
somewhat exaggerated for political effect, the party had established an
efficient organizational structure throughout Java at least, reaching into
many arcas where the other parties did not. Its peasant organization
claimed 8} million members, but by the PKI's own admission it was not
winning support among the peasants as effectively as it hoped and it was
far from having the ‘toiling masses’ at its beck and call. It claimed steady
increases in its membership and its cadres were becoming increasingly
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militant as it went from strength to strength in the years 1963-5. It
behaved as if it represented the wave of the future and because it was able
to ince many non-C i ians of that also, it grew into
a formidable political force, despite its exclusion from the main decision-
making bodies.} The power of the PKI was frequently exaggerated before
the 1965 coup and there is now a tendency to belittle it retrospectively
becausc the coup failed. But its advances in 1964-5 were dramatic, as
we shall sce, although they were confined to the capital rather than the
provinces and still left the party in a position of heavy dependence on
Sockarno.

The success of the PKI in growing from a shattered and demoralized
party after the failure of the 1948 Madiun revolt to the confident and
militant force it became in 1965 was due very largely to Aidit's skilful
political tactics. The doctrine of the National United Front—i.c.
secking to maintain a closc identification with other * ive’ national
forces such as Sockarno and the parties supporting him, exploiting
nationalist symbols rather than class consciousness — paid handsome
dividends between 1951-60 as the PKI accomplished, first, the isolation
of its most bitter enemies, the Masjumi and PSI (Socialist Party), then
their exclusion from political life.}4 By 1961 some observers were doubtful
whether this policy would enable the PKI to get much closer to the key
centres of political power in the face of Army opposition to a Nasakom
cabinet; the PKI had become ‘domesticated’ by Sockarno and was
caught in a blind alley, it was argued, since it had lost its revolutionary
zeal, yet it could not abandon the National United Front policy for fear
of repression.’s But the West Irian campaign (and, later, the Malaysia
campaign) provided Aidit with a way out of the difficultics confronting
him in 1961, for it was in the realms of foreign policy and national ideology
that the PKI was now able to make dramatic new gains, cxploiting new
opportunities to mobilize the people in mass organizations for the national
cause, using mili y anti-i ialist slogans ad to the PKI
to draw Indonesia away from the USA and closer to China. True, the
PKI barcly managed to get a foot inside the portals of formal govern-
mental power and never obtained the Nasakom cabinet it periodically
demanded, but it was able to keep the wheel of Indonesia’s revolution
turning constantly to the left, it succeeded in wearing away Indonesia's
tics to the USA almost to breaking point and it managed to turn all the
attacks of its enemics back to their own disadvantage in the years 1964-5.
The main factor in its success was not just numbers and mass organi-
zation, but skilful political strategy in cxploiting the temperament of
Soekarno, the disunity of the party’s opponents and the changes in the
international situation. According to Ruth McVey, the most authori-
tative commentator on the PKI,

-..its policy has been to attempt to integrate the Communist movement with the
present regime and with society as a whole, on such a grand scale that it becomes
identical with the nation’s izati and ideological backb It secks to
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become  indi: for indi ility means i ility, and in-
vulnerability means power, 16

So long as Sockarno lived and the PKI could count on his protection
and sympathy, this policy served its purposes excellently. The prospect
of Sockarno’s demise in 1964-5 opened up new problems, however,
and the PKT's disastrous involvement in the coup of October 1965 may
well have been precipitated by fears of an Army crackdown when he died,
although there are many unanswered questions about the reasons for
and extent of PKI complicity in the coup.

From the point of view of the Malaysia story, however, the PKI's
influence within the Indonesian political system in 1963 has to be assessed
in the light of its generally cautious and limited tactical aims. While it
was constantly endeavouring to push the government into an anti-western
foreign policy stance by exploiting the Malaysia issue, it was very much
aware of the perils to which it would be cxposed if its opponents took
advantage of any situation of national emergency that might develop
to curb or ban the PKI's activitics. Tt also had to be careful not to alarm
the military by involving the doctrine of class conflict or openly attacking
Army or ex-Army men. Hence the necessity to use the smoke-screen of
Soekarno's ideology and slogans, like Nasakom and Nekolim, to which
no exception could be taken.

The Nasakom idea was initially put forward in 1960 as a formula for
allocating party representatives in the MPRS, Parliament, National
Front, regional ics and other ive bodies blished by
the government. The ten approved parties, said to represent the three
main streams in Indonesian life, nationalist, religious (agama) and Com-
munist, generally obtained some representation, with the big three, PNI,
NU and PKI, obtaining an approximately equal share. Precise numbers
were no longer of vital importance in these assemblies, since consensus
(musjawarah) was the basic principle underlying Guided Democracy,
not rule by majority vote. The smaller parties were at least assured of a
right to be heard, so there were some advantages for them in the new
system. The PKI would have preferred elections and the restoration of
democratic rights, but it supported the Nasakom idea against the anti-
Communists who were unhappy about it, since this aligned them with
Sockarno and provided them with opportunities to gain footholds in
many new spheres of political activity.

Soekarno found the Nasakom principle convenient for his purposes
in two ways. It embodied the ideas of consensus and national unity,
which he was erccting as the main pillars of his personal authority, both
the goal of his endeavours and a means of silencing dissentients. And
it enshrined the legiti of the i parties, including the PKI,
against d for the T ion of Ce i or of outright
military rule.!” Opposition to the Nasakom idea was rarely heard in
public, for any sentiments that could be characterized as *Communist-
phobia” were regarded as anti luti Y, so their exp were likely
to come under heavy attack from the left. On the whole, too, Nasakom
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seems to have been fairly widely accepted as a workable principle in the
period of Soekarno’s personal paramountcy when there was great difficulty
in finding any other which would obtain wide acceptance. All the rec-
ognized political groups were under heavy ideological pressure to
strengthen national unity by the method of musjawarah, which meant
that they could not hope to achicve sole dominance, but were left with a
form of veto power and with opportunities to influence the formulation
of official policies through back-stage pressure, bargaining and mani-
pulation. That was the essential weakness of the musjawarah principle:
it tended to paralyse decisi king on ial issues. Guided
D and Nasak did not result in strong government
any more than liberal democracy and majority rule had done. In fact,
the result was a series of weak compromises. Either the government had
to resort to an claborate process of political manocuvring and deception
before it could act decisively (as we will see it doing in the matter of the

i} i ilization scheme of May 1963) or it had to
engineer a fait accompli which could not be reversed.!® The assertiveness
of Soekarno’s regime in the ‘expressive’ aspects of government, ideological
indoctrination and foreign policy particularly, and its strongly author-
itarian handling of the problems of power-maintenance could not hide
or remedy its underlying weakness in tackling the ‘instrumental’ side of
government, involving social, economic and political reforms, more
efficient administration or the curbing of inflation.

Sockarno's emphasis on ideology, indoctrination, slogans and symbol-
ism was one of the most striking features of political activity under Guided
Democracy. The ‘symbol-wiclders’ and “solidarity-makers’ came to
exercise far moreinfluence than the ‘administrators’, to use Feith’s useful
dichotomy. The President had set forth the new goals, tasks and slogans
of the regime in his Independence Day speech of 17 August 1959 entitled
‘The Rediscovery of Our Revolution’ which was to become known as
the Political Manifesto (gencrally referred to as Manipol-Usdek).*® Its
main doctrines were the iation of itali i i and
related foreign cultural influcnces, the abandonment of ‘text-book think-
ing', return to Indonesia's national identity, restoration of the spirit of
the 1945 Revolution and the national solidarity which it created and the
establishment of a ‘just and prosperous society’ based upon Indonesian
Socialism. The social values underlying these slogans were widely en-
dorsed by Indonesians, although a good deal of cynicism was aroused
by some of their particular manifestations. But a massive campaign of
indoctrination, coupled with ‘re-tooling’ of government employees
suspected of mere lip service to the new doctrines, ensured that at least
in their public utterances most Indonesians had to express agreement
with the national ideology. The necessity for ideological conformity was
one of the strongest pillars maintaining the Soekarno regime after 1960,
silencing overt criticism of the government (although individual ministers
could still be obliquely attacked) and leaving the initiative for the inter-
preting of his vague doctrines always in the President’s hands.




88 KONFRONTASI: THE INDONESIA-MALAYSIA DISPUTE

While the ideology was undeniably imposed from above, it also made
a considerable appeal in its own right, for Indonesians were looking for
a pegangan — something to hang on to —a prescribed set of doctrines
and objectives at a time when they lacked any clear sense of national
purpose. Manipol-Usdek was vague enough to mean all things to all men
(or nearly all), but its general radical-nationalist character was unmis-
takeable. And at least it brought temporary relief from the danger of
ideological conflict between Islam and Communism, which had seemed

i immi; on several i in the previous decade. A
common response to Manipol-Usdek, observed Feith, was ‘it may not be
a very good ideology, but an ideology is certainly what we need’.20 The
efficacy of all this indoctrination is not casily gauged. By 1962 it scemed
to have achicved a very considerable influence over the thinking of the
vast majority of Indonesians, if only because they had little or no oppor-
tunity to obtain any other view of national and international affairs. On
the other hand, some critics of the regime believed that its transparent
inadequacies and gross hyperbole made it counter-productive. People
could not find in it the guidance they were secking and so had to think
out their own solutions to the problems besetting them. Many paid
lip-service to the ideology, but became utterly cynical about it behind
their outward show of conformity. The vehemence with which the
students who had been too young to remember the ecarlier ‘liberal® doc-
trines repudiated Sockarno’s ideology in 1966 is indeed a striking testimony
to its evanescence. 2!

The prominence of ideology in the Sockarno regime is directly relevant
to the Malaysia story because confrontation came to be the most complete
manifestation of the doctrine of the New Emerging Forces and con-
tinuing revolution against the neo-colonialist encmy. These gradually
superseded Manipol-Usdek and Nasakom as the main themes of Sockarno's
oratory. Slogans soon grow stale and have to be replaced. Soekarno’s
fertility of imagination in devising new ones which could be presented
as logical extensions of their predecessors was one of his most extra-
ordinary but blighting gifts. For it brought its own retribution in due
time. Ideology became important just for its own sake, acquiring an
almost autonomous life of its own, quite divorced from the real world.
By 1965 Sockarno was behaving as if the most important political con-
sideration was to follow out the logic of his doctrines at all costs, rather
than to change his political course and modify his ideology — and the
costs by then were disastrously high, particularly in the economic sphere.

The economic and administrative performance of the Indonesian
government under Guided Democracy suffered disastrously because of
the obsession with ideology and the scramble for office and influence
around the President. Despite its highly authoritarian character, Soe-
karno's government was not strong when it came to getting things done.
In its efforts to regulate the economy and promote productive investment,
the regime proved to be hopelessly ineffective, Inflation and economic
stagnation were constant features of the period after 1959, except briefly
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in 1960-1. Prices and the volume of money roughly doubled every
twelve months between September 1961 and October 1965, solely because.
of budget deficits. As the situation deteriorated, the government's ability
to balance the budget also diminished, which in turn eroded its deter-
mination to tackle the problem. The counterpart to its neglect of basic
ic p was its ion with the i diate prob of

remaining in power, with simply riding the wave of revolution, since
there was little else that could be done. After the collapse of an attempted
stabilization programme in 1963, no serious effort was made to bring the
inflation under control or restore the economy to rights.22

Why was Sockarno’s regime so disastrously hamstrung in this respect?
The fundamental answer was perhaps best given by Feith in his explana-
tion of why ideological and ‘symbolic’ concerns so often prevailed over
rational solutions to economic problems: ‘The basic issue is always the
same: is power to be with those who want to gear society to the maxi-
mization of production, or is it to be with those, both symbol wielders
and military men, who can best sustain the mood of *“the Revolution
goes on™ 7'23

Two other factors should be mentioned at this point. The first is that
the heterogeneous collection of political forces represented in Sockarno’s
government did not conduce to strength and consensus so much as to
intra-g nmental political ing for infl and a debilitati;
politicization of the burcaucracy which had to carry out most of the
government's policics. Thus the degree of commitment felt towards
official policies was often low. The PKI frequently criticized government
policies obliquely or openly, but it was by no means alone in this respect.
There was very little sense of ‘collective responsibility’ for government
policies, no more than was needed to maintain the outward appearance
of conformity. Hence the inflation was simply allowed to deteriorate.
No political party had a strong interest in stability per se, but all had an
interest in obtaining the biggest possible allocation of budget allocations
for their parts of the bureaucracy or patronage resources for disbursement
among their followers. Only a few individual ministers like Djuanda
were strongly itted to ic devel and budgetary
stability, but they carried little weight on their own. Two attempts to
hold the budget in balance, in 1961 and 1963, both failed because re-
trenchment hurt important groups represented in the government.
Significantly, both attempts were wrecked by the resort to ‘external
adventures’ — the West Irian campaign of 1962 and the confrontation
of Malaysia in 1963.24

The second factor to be noted is that budget deficits served as a kind
of political safety-valve for the government throughout this period, in
much the same way as ‘external adventures’ functioned as a unifying
force and diversion from domestic conflicts. It was easier just to borrow
more from the central bank (i.e. to print more money) than to resolve
the awkward political problems of prioritics that would arise if a deter-
mined effort were made to keep government expenditures within the
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limits set by tax revenues. Inflation enabled the government to side-step
the task of over-hauling the tax machinery, which was steadily crumbling.
It postponed the need for a conscious choice between divergent political
objectives.

The demands of the Armed Forces for big military expenditures could
be met without any overt reductions in other sectors, although the de-
clining value of the rupiah achieved reductions in real terms which the
government would not have dared to impose as a matter of policy. On
the few occasions when it introduced measures with a marked depriva-
tional effect, they were sudden and irreversible measures whose impact
was indiscriminate or uncertain; they did not obviously favour one group
at the expense of another and no political steadfastness was needed to
implement them.2%

For all its talk about Socialism & /a Indonesia and the need for ‘blue-
prints’ or a planned cconomy, Sockarno’s regime achieved the reverse
of economic planning. It was, in fact, living from hand to mouth in
terms of foreign exchange, the resource which was most crucial to it.
Its Eight Year Overall Development Plan of 1960 was a sheer fantasy
from the outset. Only if the inflation had been checked could economic
devel have been sti d. This was well known, but it could
not be achicved. M ile Ind. i were b i
to the problems of living with inflation and by 1964 Sockarno was openly
boasting that they could go on doing so indefinitely — or, at least until
Malaysia had been crushed. The disastrous consequences became appar-
ent in the course of 1965.

SOEKARNO

The personality of President Sockarno himself coloured Indonesia’s
foreign policy and influenced her destiny to a remarkable degree in the
years 1960-5. It was he who drew the country away from the policy of
non-alignment which had been the normally accepted posture of most
Indonesian politicians until then, and steered it instead towards the
strongly anti-Western commitment implicit in the doctrine of the New
Emerging Forces and, ultimately, towards alignment with Peking. His
speeches were studded with references to the romanticism, rhythm and
dialectic of revolution, which obviously stirred his soul far more decply
than the prosaic tasks of political manipulation of administration ever
did. And in the development of a foreign policy based on confrontation
of the old established order he was able to give expression to this sense
of on-going ion, whereas in d ic politics he was bogged down
and frustrated by the ity of Ind ia's bl to which there
was no simple panacea.

Sockarno has been aptly described as a man ‘obsessed with revolu-
tionary elan ... (with) the thrill of a political surfride’.28 He was bent upon
winning recognition of Indonesia’s role as a major power in South-East
Asia, but he was not seeking regional dominance just for its own sake.
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He was p ied with changing the established i i order,
with and with the dy ism which he belicved Indonesia
could gencrate, commented Bruce Grant. Takdir Alisjahbana has used
the term ‘monumentalism’ as one of the keys to this aspect of his per-
sonality:

He is fond of everything spectacular and imposing; even to his children he
gave the name of Guntur and Guruh, which both mean thunder. His speeches
are full of rhetorical metaphors, taken from terrifying events in nature, such as
storm and thunder, the boiling ocean, or from the great war stories of the wayang
heroes Revolution, in which everything is adrift and confused, is a state that
gives his dynamism the chance to shake cverything and to experiment with
society according to his exuberant fantasy.... The Indoncsian Revolution he
evokes is seen as the greatest revolution of all time: greater than the American
Revolution, greater than the French Revolution, and greater than the Com-
munist Revolution in Russia, for in the Indonesian Revolution, according to
Sockarno, are included the national revolution, the political revolution, the social

ion, the cultural ion and the lution of man, a *summing up of
many revolutions in one revolution.'27

Yet if Soekarno i scemed ive or irrati , there was
method in his madness. His vision of world history and Indonesia’s
place in it was based on a shrewd perception of the changing world
situation and of how to exploit it. Morcover, his doctrines served an
important cognitive function. ‘The Ind ian leaders are i
They feel they have to act according to an idea. They must rationalise
all their actions.” This comment on Sockarno's ideological preoccupa-
tions came from a senior Australian politician to whom realism and
pragmatism ranked far higher among the political virtues. On the other
hand impulse and instinct also seem to have influenced Sockarno’s
reactions on particular occasions. His policies were sometimes quite
unpredictable. He was a shrewd politician, however, despite his erratic
whims — which he could restrain if he felt it necessary. His flamboyant
and adventurous side expressed itself in his high-flown speeches and
grandiose doctrines rather than in daring decision-making: in fact, he
was often cautious or even hesitant about committing himself firmly to
any particular course of action if there were uncertaintics ahead, especially
in matters of domestic politics. The ambiguitics and hyperbole which
characterized some of his high-flown utterances often served to obscure
their precise meaning, as if Soekarno himself had not yet decided just
what significance he was going to attach to them. In domestic politics
he was a master at exploiting the uncertaintics and suspense which he
created by keeping everyone guessing or apprehensive about his next
move, while he watched to sec what theirs would be. Rarely did he act
decisively in either d ic or i i politics — neither at the
outbreak of the Indonesian revolution in August 1945, for example, nor
in the coup of October 1965, although Indonesia’s fate hinged upon his
actions on bath occasions. Nor did he in precipitating the conflict with
Malaysia. (He did, however, when he withdrew from the United Nations
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in January 1965.) It would be wrong, of course, to exaggerate the im-
pression of indecisiveness. The truth is somewhere in between. Soekarno
was an unusually complex and many-sided personality, a man of remark-
able abilities and strong feclings, who was the central figure in an un-
usually complicated political and social drama to which there were no
simple solutions.28

This is not the appropriate place to attempt a rounded picture of
Sockarno in all his colourful and contradictory aspects. Good sketches
of him have already been published elsewhere, but the of his
real stature and his place in Indonesia's panthcon of national heroes
will have to be left to those who have known him more intimately, in
conjunction with those who have thoroughly explored the course of

recent Ind ian history. His emi in that hy is assured by
his role as the foremost national leader between 1927 and 1949, whatever
one might think of his sub political infl and his inglori

end in 1965-70. Yet he remains an cnigma in many respects, despite the
very public life he led. His actions often differed greatly from his words,
his grandiose political doctrines from the devious compromises through
which he executed them. Few politicians can afford the luxury of com-
plete consistency, of course, but Soekarno's inconsistencies seemed
unusually flagrant —the contrast between his Socialist, egalitarian
doctrines and the extravagantly corrupting court life which he allowed
to develop around him; between his fascination with ‘blueprints’, plans
and targets for the nation and his sublime unconcern with the basic
mechanics of social and economic change; between his bombastic slogans
(‘Build the World Anew’, *Crush Malaysia’, ‘Storm the Last Ramparts
of Imperialism’) and his care, except on two or three notable occasions,
to avoid precipitate action in carrying them out.

Nearly all who have known Soekarno will agree on his great charm,
humour and energy, his exceptional oratorical ability, his shrewdness in
most political matters, his breadth of interests and ideas (more impressive
in his youth than in his declining years, unfortunately) and his creative,
artistic temperament, to mention only the most obvious points. Most
would agree with Lev's characterization of him as ‘romantic, almost
utopian, in his ideas capable of tremendous abstract anger against
historical wrongs as he sees them.... By temperament he is radical and
adventurous, virtues which he often proclaims and which he insists
Indonesia as a nation must substitute for the permissive psychology he
belicves was left over from the colonial era’.#® His sensitivity to the politi-
cal mood of his people was uncanny in one so isolated from them for so
much of his life through exile and the restraints of high office. Sockarno’s
ability to articulate the resentments, frustrations, insecurities, aspirations
and dreams of ordinary Indonesians from many walks of life was the
envy of his rivals; he und d and d those i
expressing them in slogans and images which aroused enthusiasm and a
sense of personal identification with the national struggle, the revolution
that would liberate the nation, the indivi and, ulti all kind.
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He had not the patience to concern himself with the tedious, Pprosaic
problems of economists and administrators who could offer neither
dramatic results nor emotional satisfaction. So he made no bones of the
matter and left these problems to others while he concentrated on the
political, ideological and psychological reconstruction of his nation,

‘Sockarno appears to be the archetype of the pure politician,’ obseryed
Lev, ‘far more interested in power and leadership than in particular policy
goals and broad objectives.” This is true enough, insofar as he showed
little real interest in the mechanics of the social changes he talked about
and may cven have been ‘not truly convinced that much in Java ought
to be different’.*® But it would be unfair to leave the impression that
he was only interested in maintaining power for its own sake, or for the
glorification of himself or the nation. That would be altogether too
shallow a judgement of the radical and Socialist sentiments he espoused,
of his sympathies for the little man and his desire for continued identifi-
cation with ‘the people’ in some vaguely conceived fashion. Soekarno’s
political sympathies have always been towards the left, not necessarily
towards the Communist Party (whose doctrinal rigidities were in many
ways distasteful to him) so much as towards the ‘national Communists®
of the Murba type, such as the young Chairul Salch and Adam Malik,
b ing young and ics like himself for the most
part. Although he spent the last eight years of his power in a balancing
role between right and left, he always seems to have been more at case in
association with the latter, whercas he had little liking for conservatism
in any of its manifestations,

Progress, revolution, personal identification with the masses, the unity
of the whole people, these were the ideas which inspired Soekarno.
Government was a matter of leading the people towards a promised land,
not merely of reconciling the pressures of various interest groups or
indirectly regulating economic and social life to maintain stable condi-
tions in which private initiative could thrive on the basis of the acquisitive
instincts. The goal of the journey was perhaps of less importance to him
than the journey itself, but there could be no such journey without the
vision of a ‘just and prosperous society’ at the end of it. The vision he
offered turned out to be no more than a mirage in the end, for Soekarno
never spelled out how the just and prosperous socicty could be achicved
in Ind ia’s ci; while in his pation with lifting up his
countrymen’s eyes to the distant hills he took too little account of the

i icksands they were bling into. But to turn around and
change course just for the sake of economic stability would have been
gn to him, a repudiation of the phil hy which had guided his
whole life. Some observers concluded that in the last two years of his
autocratic power he was actively promoting the PKI to a position from
which it could inherit his political mantle when he died. Certainly his close
identification with it at that time and his refusal to ban the PKI after the
attempted coup of October 1965 reveal how strong his sympathies with it
were. But it is highly debatable that he was consciously working to bring
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the PKI to power, although he may indeed have been trying to make it
such an integral part of the political scene that there could be no question
of a right-wing reaction to destroy it after he was gone. (In 1964 he was
thought by many obscrvers to be favouring the leaders of the non-Com-
munist left who were regarded as anathema by the PKIL.) He probably
could have done much more to advance PKI interests if that had been his
aim, although the risk of precipitating a counter-move by the anti-Com-
munists if he had done so must have been a major consideration restraining
him. By 1965, when the ‘Djakarta-Peking axis' was being created, Soek-
arno's political interests came to coincide with the PKI's more than ever
before, while the anti-C ists found th i ingly on the
defensive. But there were still many indications that Soekarno’s primary
concern was to preserve the precarious national unity his regime was
based upon, even if it meant being carried further tothe left by the appar-
ently irresistible tide of the PKI’s advance.

INDONESIAN FOREIGN POLICY, 1959-1965

Sockarno’s yearning to transform the entire international political
system in d with the d of the newly i nations
was vividly expressed in the title of his address to the United Nations
General Assembly, in September 1960, ‘To Build the World Anew’. He
did not make it very clear just what he meant by this apart from urging
an end to colonialism and the Cold War, but he was quick to discern
the changes that were occurring in the wider pattern of international re-
lationships and to adjust Indonesia’s policies to take advantage of them.
Since these changes were reaching fruition just at the time when the
Malaysian dispute began to develop, they form an important element
in the background to our story.

During the previous decade, the three main planks of Indonesian foreign
policy had been the maii of a ligned (strictly ‘i
and active’) foreign policy, opposition to colonialism and pr
of the West Irian campaign. Differences between one government or
party and another on foreign policy issues were little more than differences
of emphasis and tactics rather than of basic objectives (except in the case
of the PKI, which approved of non-alignment only as an interim tactic).
But foreign policy questions did not dominate the political scene during
the 1950s as obsessively as the West Irian and Malaysian issues were to
do after 1961. There were two main reasons for this. First, although the
West Irian claim was the major foreign policy concern of almost every
Indonesian government, very little could be done to promote it effectively
in the circumstances prevailing until 1961 beyond raising the question
in the United Nations and threatening the Dutch (vainly, as it turned out)
with economic reprisals. Second, the non-aligned countries could exercise
relatively little political leverage vis-a-vis the two major blocs during the
Cold War period, except in the matter of playing off one against the other
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for the sake of financial aid. After 1960, however, this bipolar pattern
began to break down and the opportunities for Indonesia to play a more
independent role on the world stage began to multiply. By 1964-5,
neither the USA nor Russia was able to exert much influence over her if
she chose to defy them.3!
After 1960, Sockarno’s foreign policy became increasingly militant
and assertive, not only in his handling of the West Irian and Malaysia
i but also in his alj with the most radical members of
the Afro-Asian world and ultimately with Communist China. The change
came gradually, almost i ptibly, under the infl of various
factors. One of the most important was the thawing of the Cold War
and the split within the Soviet bloc, to which the development of Soek-
arno’s doctrine of the New Emerging Forces and his swing from a three-
camp theory of international relations towards a two-camp theory was
in part a responsc, a recognition of the fact that the ideological rigidities
of the Cold War era were breaking down. Just as de Gaulle was quick
to perceive the consequences of this change and take advantage of it to
increase France's political leverage vis-d-vis the USA so too Soekarno
saw the opportunities for the nations of the Third World to exploit the
rivalries of the great powers with impunity. He put forward the doctrine
of the New Emerging Forces rather tentatively during the years 1961-2,
but by 1963 it was b ing a key guideline to Ind, ia's foreign policy.
The West Irian campaign of 1961-2 also removed some of the major
constraints upon Indonesia’s freedom of action in world and regional
politics. It was itsell made possible by the acquisition of substantial
quantities of arms from Russia under loans offered by Premier Khrushchey
during his visit early in 1960. For the first time, Indonesia had a sufficient
military capability to constitute a serious threat to her immediate neigh-
bours and to be able to contemplate the application of pressure against
imperialist bases in the area. Moreover, it was no longer necessary for
her after 1962 to avoid giving offence to nations whose votes in the UN
on the West Irian issue might be vital to her. (Her relations with India
deteriorated with almost indecent haste, although Sockarno's coolness
towards Nehru had originated some years carlier.) As J. D. Legge com-
mented shortly afterwards, ‘for twelve years Indonesia’s demand for the
satisfaction of her claim to West Irian has dominated her foreign policy
to an extent where it may have ob d effectively her real i ional
position”.32 What her ‘real international position’ was to be or the role
she should be expected to play in the South-East Asia region, now that
the colonial powers were finally leaving, became a puzzle for all concerned
in 1963. One of the other consequences of the West Irian campaign was
a penchant for ‘living dangerously’, which was now carried over by
Soekarno into the central theory of his foreign policy.
In addition to the changing world situation, another factor contributing
to the increasing militancy and stridency of Indonesian statements about
foreign policy after 1960 was a very substantial modification of the official
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doctrines which served as a guide and ideological underpinning to her
policies. In the first instance, this entailed a shift from a three-camp view
of the world, in which Indonesia and other Afro-Asian nations were
regarded as non-aligned in the struggle between the two great ideological
blocs, to the two-camp doctrine of inexorable conflict between the New
Emerging Forces and the Old Established Forces, which Soekarno began
to propagate towards the end of 1962. Later, the implications of this
change were developed further when even non-alignment in the over-
riding struggle against imperialism was castigated.

The development of Sockarno’s ideas on these matters can be illustrated
by brief reference to three of his major speeches on foreign policy. In
his speech to the UN General Assembly in September 1960, there was
no hint of a departure from the old three-camp doctrine: on the contrary,
he chided Bertrand Russell for depicting modern history as a conflict
between two idcologies and ignoring the contribution of the non-aligned
nations. The latter had nothing to do with the two Cold War blocs, from
whom the principle threat to peace derived. By the time of the Belgrade
Conference of Non-Aligned Nations in September 1961, however, Sock-
arno was using many of the phrases and emphases which were later to
become part of his stock-in-trade; here we find, the phrase ‘new emergent
forces for freedom and justice and the old forces of domination® and the
notion of tension in the world deriving from inexorable conflict between
these two opposing forces (not just from ideological differences, as some
were wrongly trying to assert, such as Nehru). The bogey of *neo-colonial-
ism’ now began to figure more prominently in Sockarno’s speeches along
with the assertion that the root cause of the world’s conflicts was, in every
case, imperialism and the forcible division of nations (the latter point an
indirect reference to West Irian). It was not fortuitous that the non-
aligned were generally on the same sideas the New Emerging Forces which
were thrusting into prominence, argued Soekarno, for they had been
engaged in the struggle for independence against the imperialists. By
April 1963, the whole doctrine had crystallized further into the two
categories of

those who want to lead a life in which all nations enjoy independence and people
are frec from exploitation and oppression, i.c. the group known as ‘the new
emerging forces': [and] those nations or persons who want to preserve the evil
state of the past, to continue the practice of colonial domination and oppression
-.. the “old established forces’.33

Exactly who fell into each of these two categories was never clarified
precisely, except insofar as ‘imperialists'’ and their allies were obviously
in the latter camp and anti-imperialists, hence the Communist countries
generally, to the former: but Japan and India posed problems and de
Gaulle sometimes behaved in a manner befitting an anti-imperialist, so
sharp lines were never drawn. Non-alignment was a doctrine that could
not easily be accommodated within the new system and it tended to drop
out of official usage in 1963. Soekarno's key concepts now became
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of the Revolution® and ion of count 1
tionary elements. By the time of the 1964 Cairo Conference of the Non-
Aligned, he was arguing that
i must be anti-i ialist. If it is not anti-i ialist, then non-
alignment is in reality alrcady aligned, because it favours imperialism . . . it is
impossible for one to be ‘non-bloc' as between imperialism and anti-imperia-
lism or between the coloniser and those fighting the coloniser.

Later he was to claim of that conference (in blithe disregard for the
historical record) that ‘revoluti y lij won, i
non-alignment lost’.34

The ultimate step towards repudiation of the virtues of non-alignment
in the old sense was marked by Soekarno’s drive in 1965 to organize a
Conference of New Emerging Forces, with strong Chinese backing, to
work for
...the binding together of all i i luti ry forces.

Nasakom', that is, a combining of all nationalist states with rel ligious states and
communist states on a world scale to batter the Necolim bruised and bloody, to
shatter and destroy it and to build the world anew ....35

By this time, however, the Afro-Asian bloc was itself disintegrating under
the strains of the Cairo Conference in October 1964 and the abortive
Second Afro-Asian Conference at Algiers in June 1965,

One might well ask how far these doctrinal sophistries positively
infl d the direction in which Ind ia’s forcign policy developed
during this period and how far they merely reflected changes which were
oceurring for more basic reasons. There can be no simple answers to
these questions. At times it almost scemed as if the main purpose of her
foreign policy was to prove the correctness of the ideology. By 1964-5,
Sockarno’s preoccupation with holding the Second Afro-Asian Con-
ference and the Conference of the New Emerging Forces scemed to bear
little relation to any positive political benefits that could be expected of
them. But by then there was virtually no other course of action open
to him (except humiliating retreat), so the momentum of a dynamic
foreign policy had to be maintained. Yet the doctrine of the New Emerg-
ing Forces was the servant rather than the master of Sockarno's policies.

One of the striking features of Indonesia's foreign policy in the years
1960-2 was the apparent increase in Russian influence, resulting from
Khrushchey's visit and the $1,000 million Soviet arms loans of 1960, This
trend coincided with a brief period of serious tension between Indonesia
and China in 1959-60 and also with her marked shift away from the
American position on most issues at the UN, as if in reaction against
the asymetrical non-alignment of the 1950s when Indonesia’s ties with
the West were much closer than they were with the Communist countries,
mainly for reasons of domestic politics. Now, Sockarno was not averse
from allowing the PKI to gain the domestic benefits accruing from closer
relations with Russia; in fact, by responding more favourably than
previous Indonesian governments to Russian overtures, he was able to
enhance his freedom of manocuvre against the anti-Communists both

q
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at home and abroad. He soon made it clear, however, that he was no
more prepared to become a puppet of Moscow than of Washington. By
carly 1963, disputes over Indonesia’s difficulties in repaying her loans
from Russia for military equipment were becoming a constant source
of friction between the two countries, just at the time when the PKI was
swinging towards a pro-Peking position in the Sino-Soviet dispute.
Sockarno’ s increasing dlsposltmn to do the same left the Russians in an
and y ive posture, for there was little they
could do except attempt to retain what influence they had with the Armed
Forces leaders who needed Russian cqulpmcnt and spare parts.3%

China did not exercise any signi on Ind ian foreign
policy before 1963. The main concern of the Peking government was to
repair the damage caused by the 1959-60 rift over Indonesia’s ban on
alien (mostly Chinese) retail stores in rural arcas. But this was virtually
scttled by 1961 and relations slowly began to improve.3” The dramatic
development of the Djakarta-Peking axis in 1964-5 will be outlined in
due course, but here it is sufficient to observe that that development was
a consequence of Soekarno's new and more aggressive foreign policies,
resulting mainly from Indonesia’s diplomatic isolation, rather than a cause.

Indonesia’s relations with the USA were changing in complex and
subtle ways during these years. The clection of President Kennedy was
greeted by many Indonesians, including Sockarno, as a hopeful sign of
better understanding and a more cordial relationship than had existed
in the bleak Eisenhower-Dulles era. For h|s part Kennedy made sc\cm]
positive moves in this direction by g Sockarno Ily, by
tilting the weight of American support m“nrds the Indonesian side in
the West Irian dispute and by offering substantial economic assistance
for the implementation of the 1960 Development Plan. But Kennedy
faced difficulties in winning Congressional support for this policy, just
as Sockarno faced difficulties with the PKI whenever he scemed to be
moving too close to the West. These complexities of domestic and inter-
national politics had a significant impact on the course of events in 1963,
\\hcn Suknrnns confronunmn policy was taking shape. But with the

of in September 1963 and the collapse of

the Washington-backed stabilization scheme, US-Indonesian relations
began to deteriorate steadily, as we shall see in due course. The PM
loited the Malaysia issue with iderable skill to weaken Ind s
links with the USA and it came close to breaking them in early 1965.
Soekarno was reluctant to go so far as this, but at some point in 1964 he
seems to have decided that there was no possibility of repairing the damage
that had been wrought in his relations with the USA and it was soon
after this that he began to move into a closer association with China.

THE WEST IRIAN CAMPAIGN

In the last stages of the West Irian campaign of 1962, Sockarno achieved
success by the unconventional methods of diplomacy and low-level use



INDONESIA UNDER GUIDED DEMOCRACY 99

of force which he later tried to repeat in the campaign against Malaysia.
The two episodes had many similar features, but they were also signi-
ficantly different in certain respects. In the case of West Irian the objective
was finite — the incorporation of West Irian within Indonesia. The claim
had long been supported by all groups in Indonesia, although there were
important differences of opinion about how best to pursue it, and it was
a matter of far more importance and prestige to the government to
succeed in recovering West Irian into the national territory than it ever
was to ‘crush Malaysia’. The latter campaign was a more synthetic affair,
a matter of ideological suasion rather than deep conviction. Nevertheless,
in both cases, an external issue was exploited by Sockarno to achieve
certain d ic goals. A bination of dipl threats, bluff and
infiltrations of irrcgular and regular forces was utilized to stretch the
resources of the enemy to the limit. And the experience of ‘living danger-
ously’, daring to act unconventionally or in ways which had earlier been
considered impracticable, proved to be catching. Sockarno’s ideas of

evoluti y dipl, developed further in the months after the West
Irian success and were soon to be applied against Malaysia.

In December 1961 the campaign to recover West Irian was dramatically
intensified after a decade of unsuccessful pressure to induce the Dutch
to discuss the Indonesian claim.3® Tension had been mounting since
mid-1960 when Indonesian threats of armed infiltration prompted the
Dutch to reinforce their naval and air forces in West New Guinca by
sending out the aircraft carrier, ‘Karel Doorman’; this in turn led the
Indonesians to threaten to ‘confront’ the Dutch in the military sphere if
necessary. During 1961 she began to acquire large quantities of additional
arms from the Soviet Union, particularly aircraft, which greatly increased
the credibility of her threats to use force. Yet there were many signs that
Nasution and the Navy leaders (but not the Air Force commander) were
extremely cautious about submitting the issue to the test of arms. The
risks involved were considerable, not only for the leaders personally if
military action failed, but also for Indonesia’s relations with the western
world, which would be gravely damaged, so that she would be forced
into closer dependence on the USSR. An element of urgency had been
injected into the situation, however, by the Dutch ‘crash programme’ of
creating an elite in West New Guinea to whom independence could be
granted as soon as possible. By late 1961 Sockarno was beginning to
threaten open military action to regain the territory if the Dutch would
not iate. S by Nasution and others were far less bellicose,
however, and the peculiar course of the final campaign suggests that
Sockarno was trying to create a situation which would make military
action inescapable for them. His Trikora speech (Trikomando Rakjat or
‘Peoples” Threefold Command") of 19 December, billed in advance as his
‘final command’ after a series of threats of military action, exemplified
the ambivalence of his tactics. The President’s ‘commands’ were, in fact,

thing of an anti-cli Ithough they are ly regarded as the
signal for the final, militant phase of the struggle for West Irian — merely
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vague injunctions to ‘defeat the formation of a Dutch-colonial Papuan
puppet state’, to raise the Indonesian flag in West Irian and to prepare
for general mobilization. Despite a lot of belligerent talk, no substantial
military action followed immediately, although on 15 January a torpedo-
boat of the Indonesian navy was sunk during a clash with Dutch vessels
close to the coast of New Guinea, with the loss of fifty lives, including
that of the Deputy Chief of Staff of the Navy.4 Even this did not preci-
pitate more violent action, however, for by then the emphasis was swing-
ing back in favour of negotiations following a i dificati
of the Dutch conditions for holding talks, which had previously been
utterly uncompromising. Since the failure of the Luns Plan, which might
have enabled the Dutch to transfer their expensive and thankless colonial
burden to the UN, the prospects facing them were bleak: no alternative
was now visible except negotiation or the risk of military conflict in New
Guinea and within Holland public opinion was at last beginning to swing
round in favour of a negotiated settlement. The terms of such a settlement
were going to be the subject of hard bargaining, however, for Indonesia
was insisting on a transfer of sovereignty over West New Guinea, whereas
the Dutch based their stand on the right of sclf-determination for the
Papuans.

Sockarno’s diplomatic strategy in this situation was skilful, for by
threatening to use force he succeeded in inducing the American govern-
ment to put pressure on the Dutch towards a negotiated settlement for
the sake of keeping the peace, whereas American neutrality on the issue
had previously worked to the advantage of the Dutch by preserving the
status quo.3! After an exploratory mission by Robert Kennedy in Fcbruary,
talks began near Washington under the chairmanship of Ellsworth Bunker
in March, but broke down after two days. The initial Bunker proposals

isaged a transfer of administrative authority over West New Guinea
to the temporary executive authority of the UN, which would administer
the territory for between one and two years, gradually phasing the Dutch
officials out and Indonesian ones in. Full administrative control was to
be transferred to Indonesia after two years. Indonesia was to give the
people of West New Guinea an opportunity to exercise freedom of choice
by a date to be specified. Indonesia accepted the Bunker proposals in
principle, but the Netherlands kept pressing for qualifications which
would establish the right of self-determination for the Papuans more
strongly. With the breakdown of the talks in March, Indonesians began
to resort to small-scale landings of paratroops and sea-borne infiltrators,
continuing throughout April and May until the resumption of talks in
July. Their purpose was presumably to show the Dutch that the Indo-
nesians were not bluffing and to subject them to increasingly burdensome
military pressure in order to weaken Dutch stubbornness in the negotia-
tions. Such tactics were provocative and came perilously close to being
counter-productive by stiffening Dutch i i and alienati
American sympathy; but they finally served their purpose, since the
American government was bent upon obtaining a scttlement. A substan-
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tial paratroop landing during the last days of the final round of negotia-
tions in August (intended, perhaps, to ensure a substantial force of
Indonesians in situ at the time of the UN take-over) scemed to be a
gratuitously blatant affront to the Dutch, who were being compelled to
negotiate under the threat of force; but Indonesia was driving as hard a
bargain asshe could by that stage. ‘Living dangerously’ had paid Soekarno
handsomely.

It had also paid him substantial rewards at home. A dour struggle for
power within Indonesia was going on throughout this time, but its inter-
action with the external struggle is not easy to trace. It is clear, however,
that Soekarno’s personal power was enormously enhanced in contrast to
his rival, Nasution. The initial reluctance of the military leaders to be

lldozed into ill: d military ad appears to have been
overcome by March, when a brigade of para-commandos was put at the
disposal of the West Irian theatre commander (Brigadier-General Suharto).
By August, the Army leaders were prepared to launch a major assault
if the negotiations failed. They had abandoned their earlier policy of
restraint that had allowed them to be outflanked in nationalist fervour by
Sockarno and the left wing. Nasution’s influence was reduced sharply by
the clevation of Yani as Army Chief of Staff in June; and Yani soon began
to become identified politically with the President. The old Indonesian
ambivalence between ‘diplomacy and struggle’ as the twin poles between
which policy oscillated was probably again an underlying factor in the
sometimes inexplicable excesses and divagations of the West Irian cam-
paign, just as it had been in 1945-9 and was to be again during the
confrontation of Malaysia.

The West Irian campaign also had a curious aftermath. Two months
after the conclusion of the New York Agreement a campaign began to
develop in West New Guinca to bring about the shortening of the interim
period of UNTEA (United Nations Temporary Executive Authority)
control so that Indonesia would take over the administration fully on 1
January 1963, instead of 1 May, as the agreement stipulated. Since
there seemed to be no strong reason for hastening the transfer of West
Irian into Ind ian hands, the i ion was inevi created that
Sockarno was simply thirsting for further diplomatic victories to boost
his prestige at home or else to distract attention from domestic to external
issues. There were probably varied motives behind it all. One was to
give the i ion of an irresistible wave of enthusi among the
inhabitants of West New Guinea for immediate incorporation with their
Indonesian brothers after their release from the dark night of Dutch
slander and lies about Ind ia. By ging the devel of
something that could be presented to the world as a spontaneous
campaign by the people of West New Guinea for a shortening of the
UNTEA period, with which was coupled a demand for nullification of
the requirement in the New York Agreement of an act of sclf-deter-
mination in 1969, the Indonesians may have been hoping to sweep away
the latter in the of enthusi; d in the
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of the Dutch withdrawal. Something very similar had happened in 1950
when the federal state, imposed against the inclinations of the Republicans
during the 1949 negotiations with the Dutch, collapsed quickly in the
face of a snowballing campaign of mass rallies and resolutions of local
representative bodics for a unitary state.42
The first suggestion that a plebiscite in 1969 was not necessary came
in a statement on 20 October by Wajoi, the leader of the first delegation
of pro-Indonesian politicians from the Papuan National Congress to be
brought to Indonesia with the object of convincing them that the Dutch
had been throwing dust in their eyes about conditions in Indonesia.43
The early statements to and by this delegation indicate that the Indonesian
authorities were proceeding rather cautiously to impress their visitors
with the sense of all being blood brothers together. Just before they left,
Wajoi made his statement (presumably prompted by the Indonesian
authorities) that the people of West Irian already considered themselves
to be Indonesians so that a further act of choice was unnecessary. Imme-
diately after the delegation’s return, cables began to ‘flood in' to Djakarta
from various organizations in West New Guinea calling for immediate
union with Indonesia, without waiting for a plebiscite. The National
Front there, after hearing a report from one of the delegation’s members,
endorsed this view, adding that it was a sheer lie to say Indonesia was
short of food and clothing and that the idea of a plebiscite was merely a
Dutch stratagem to divide the people of West New Guinea from the
i Reft to ‘Dutch ti b bs' were in the
Indonesian press at the time.) Soon afterwards another delegation came
to Indonesia, drawn from the Dutch-cstablished New Guinea Council
and led by E. J. Bonay, who had previously stood in an intermediate
position between the Dutch and the Indonesians and strongly advocated
sclf-determination for the Papuans. He was more circumspect in his
utterances, but also gave some words of support for the campaign to
hasten the transfer to Indonesian administration; later, he travelled to
New York with a delegation to press for this at the United Nations.
However, the UNTEA Administrator stated firmly on 7 November that
the transfer would not be speeded up and it was never really on the cards
that it would be. The continuance of the campaign in the press and public
statements through until January is all the more puzzling for just this
reason, for while symbolic victories may have their uses, to court defeat
even on a symbolic issue seems quixotic. U Thant finally made it quite
clear after a meeting with the Indonesian Representative in West Irian
late in January that an earlier transfer was out of the question and the
campaign subsided soon after.# All that Indonesia managed to gain
from the affair was a small symbolic victory by contriving to have the
Indonesian flag flying in West New Guinea before the new year dawned.
On the debit side, the episode cost her much of the goodwill and trust
abroad that she had been able to retain throughout the West Irian cam-
paign, because of the light regard she seemed to be showing for the
international agreement she had just signed. Coming hard on top of the
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discreditable affair of the Asian Games, over which she had also shown a
disturbing inclination to flout accepted canons of international behaviour,
it helped to create the worst possible background for her stand on the
Malaysia question when it developed soon afterwards.

The fourth Asian Games were held in Djakarta in August 1962, just
after the triumphant victory in West Irian. But the goodwill of the
occasion was marred when Indonesia refused admission to the dele-
gations of Isracl and Taiwan, whose governments she did not recognize,
although these two countries were both members of the Asian Games
Federation and entitled under its rules to participate. When the Indian
President of the Executive Committee of the Asian Games Federation,
Mr. Sondhi, criticized Indonesia for allowing political considerations
to be introduced into a sporting contest and sponsored a move to withhold
the title ‘Asian Games' from the Djakarta mecting, a violent demon-
stration was launched, allegedly spontaneously, against the Indian
embassy. Sondhi himself had to leave Indonesia hastily to avoid further
unpleasantness. (Relations with India cooled rapidly after this time;
during the India-China border war in October, Indonesia assumed a
neutrality which India regarded as positively pro-Chinese:) The episode
typified the new style of ‘revoluti y dipl. that was beginning
to develop in Djakarta—the utilization of * 1 of
mob violence or intimidation, the defiance of established rulesand proto-
cols, and the assertion of new principles for old ones by way of justifi-
cation after the event. Thus, the old-fashioned doctrine that politics
should not intrude into matters of sport was now challenged openly by
Soekarno’s proclamation that ‘sports cannot be separated from politics.
Therefore let us now work for a sports association on the basis of politics
-.. on the basis of the new emerging forces...". As a result of the incident,
Indonesia found herself suspended by the International Olympic Com-
mittee until she apologized to Israel and Taiwan. So Soekarno then set
about to organize the Games of the New Emerging Forces in Djakarta
in November 1963 in order to show his independence of the International
Olympic Committee.43 The holding of the Games, like the other ‘sym-
bolic” issues of foreign policy to which so much importance seemed to be
attached in 1962-3, was made to serve a varicty of Soekarno's purposes
in Indonesia’s domestic politics, while the quarrel with the ‘old established
forces' of international athletics could be presented as further evidence
of the need for solidarity among the New Emerging Forces.

INDONESIAN REACTIONS TO
THE MALAYSIA PROPOSAL, 1961-1962

The Malaysia scheme evoked little opposition and not much interest
in Indonesia until towards the end of 1962. The Indonesian government
could hardly afford to jeopardize its claim to West Irian by making
statements which could be interpreted as a sign of covetousness or ex-
pansionism on her northern frontier, but it was not just prudence which
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accounts for its lack of interest. The critical events of 1961 in Malaya,
Singapore and Borneo were given surprisingly little attention in the
Indonesian press, even in the Communist papers. Hence Indonesian
attitudes to Malaysia were formed on the basis of information which was
not only scanty but often quite erroncously interpreted. Even after the
Brunci revolt, many well-informed Indonesians with whom the author
discussed the matter were quite unaware of the Tunku's purpose in
bringing in the Borneo territories to balance the Singapore Chinese.

The Tunku's speech on 27 May happened to be mentioned in Suluh
Indonesia, but merely as an opportunity to attack his thinly disguised
sneers at ‘neutrals who support Communists’: the report made no ref-
erence to the Malaysia proposal. Only in early July can a few references
to the matter be found, after statements of opposition from the Party
Ra‘ayat of Brunci and others.4 Even the split within the PAP on the
issue attracted almost no attention. An interpretive article on the Malay-
sia Federation in Harian Rakjat on 18 July described it in very mild terms
as ‘a new form of colonialism, or what is now usually called neo-colonial-
ism ... Our first impression is that this is in accordance with British
colonial interests ... colonialism cannot defend itself in the old forms.
Certain concessions have to be made to the colonized peoples to save
their fundamental colonial interests ...." But even the PKI did not see
Malaysia as ing that it should i oppose until December
1961, after a series of Malayan and Brunei delegates had come to Djakarta
for a congress of Partindo, the far-left party with which both Azahari,

Ibrahim Ya'acob and had close ions.7 (The Socialist
Front in Malaya had not fully determined its policy on Malaysia until
N ber, so the PKI's hesitation is hardly surprising.) Bintang Timur,

the Partindo paper, put forward aneo-colonialist interpetation of Malaysia
on 9 December, along with the charge that the Tunku's aim was to oppose
Indonesia. A resolution of the PKI Central Committee on 30-31 Decem-
ber denounced Malaysia as a form of neo-colonialism which would
*strengthen the hands of the imperialists in South-East Asiainimplementing
their SEATO activities which are also aimed against Indonesia’ (the
Anglo-Malayan Defence Ag of the previous month and its alleged
SEATO implications were the dominant concern of the whole resolution)
and declared that ‘the Indonesian people will certainly support the right-
eous, patriotic and just resistance of the people of Malaya, Singapore,
Sarawak, Brunei and North Borneo against the efforts for the establish-
ment of this Federation of Malaysia'.48 Even so, very little publicity was
given to this new development, for the campaign to launch ‘military con-
frontation” in West Irian was at its peak at the end of 1961 and other issucs
were far more pressing than Malaysia.

Indonesians have subsequently alleged that their government was not
adequately consulted on the plans to create Malaysia, but there seems to
be no basis for the complaint. Lord Selkirk visited Djakarta in August
1961 for talks with Dr. Subandrio and others. The visit received almost
no publicity in Ind ia, and ding to Suluh Indonesia, Subandrio
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expressed ‘no opposition and no active support’. At the United Nations
several months later, Subandrio made the much quoted statement that:

We are not only disclaiming the territorics outside the former Netherlands
East Indies, though they are of the same island, but — more than that — when
Malaya told us of its intentions to merge with the three British Crown Colonies
of Sarawak, Brunei and British North Borneo as one Federation, we told them
that we had no objections and that we wished them success with this merger
so that everyone might live in peace and freedom.

For the sake of clarification, I may tell this Assembly that three-quarters of
the island of Borneo is Indonesian territory, while the remainder constitutes the
aforementioned three British Crown Colonies. Naturally, ethnologically and
geographically speaking, this British part is closer to Indonesia than, let us say,
to Malaya. But we still told Malaya that we had no objection to such a merger,
based upon the will for freedom of the peoples concerned.49

Three years later, Indonesians put great stress upon the last ten words in
that statement as evidence that their approval for Malaysia had not been
unconditional. Similarly, a letter of Subandrio’s to the New York Times
on the West Irian issue, setting out Indonesia’s lack of expansionist intent,
had concluded: ‘we wish the Malayan government well if it can succeed
with this plan'. The ificati in thesc may have been
inserted with far-sighted M i ian skill, but little signi can be
attributed to them as evidence of Indonesian attitudes to Malaysia at that
time. Indonesian officials were being extremely careful to avoid antagoniz-
ing those whose diplomatic support it needed over West Irian just then.
Lt.-Gen. Djatikusumo praised the Malaysia scheme quite unequivocally
when in Kuala Lumpur for a Colombo Plan meeting as ‘a new and good
idea ... we welcome anything that can bring peace and stability in this
area...." (His tune was very different cighteen months later, however, when
he became Ambassador in Kuala Lumpur.) And there was no Indonesian
official protest or comment on the Anglo-Malayan agreement of 23
R

ber on defence ar even though the section on future use
of the Singapore base for SEATO purposes was deliberately left ambiguous.
‘What is more, arr were under ideration about this time for

President Soekarno to visit London carly in 1962 as a state guest at
Buckingham Palace. The visit was later cancelled because of a domestic
food crisis, but it is hard to believe that if Soekarno and his ministers were
already anticipating di ies over Malaysia he would have been so will-
ing to consort with neo-colonialists so intimately. Later in 1962, the
British Supreme Commander, Far East, was an official guest of Nasution's
Just after the West Irian campaign.

Matters began to change in 1962, however, as the PKI criticisms of
Malaysia attracted wider notice. Ali Sastroamidjojo, chairman of the PNI,
made a ch istically cryptic in April that Malaysia might
increase the danger of war in the region because its purpose was to ‘give
military bases to big powers’. Ali’s position in the government at that time
Was too peripheral for his utterances to have much significance as official
policy, but he was a political bellwether with a keen sense of the profitable
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issues to exploit. Soon after the West Irian campaign was over, he was one
of the first to raisc the Malaysia question, declaring that Indonesia could
not remain indifferent to what happened on her borders and must decide
whether Malaysia would be advantageous to Indonesia or not. His words
aroused a flurry of protest from the Malayan press, which led on to a sharp
exchange of recriminations,® More disturbing was the fact that Subandrio
said much the same thing in an airport interview in Singapore a day or so
later in an ill i d reply to an ill ived question.5! The press
in both countrics again drew the worst conclusions about the other, but
fortunately the incident was shortlived. No further exchanges at the official
level occurred over the next two months before the Brunei revolt, although
the PKI was by this time openly attacking the Malaysia idea, while the
evidence from various Malaysian sources leaves little doubt that at least
some elements within the Indonesian military and intelligence forces were
engaging in subversive activities.52

If these sources are reliable, it would seem that by the latter half of 1962
the Malayan government had grounds for concern about Indonesia’s
intentions on two counts. From northern Borneo were coming reports
that dissident Malays of the TNKU, mainly from Brunei, were being
trained and cquipped in Indonesian Borneo and that Indonesian infiltra-
tors were already numerous on the Malaysian side of the border.®3 And
within Malaya and Singapore, Indonesian recruitment of volunteers for
the liberation of West Irian had some curious aspects, to say the least.5¢
The numbers selected were small (50 in Singapore and 73 in the Federation
chosen from several thousand volunteers) and, perhaps incvitably, the
volunteers included many from suspect left-wing Malay and Chinese
organizations. Most left for Indonesia for military training at a very late
stage, only a month before the West Irian struggle reached its conclusion.
They did not return until N and D . M hile, in addi-
tion to military training they were given political indoctrination with
strongly anti-colonialist overtones. That is no less than one would haye
expected in Indonesia at that time. The Malaysian White Paper also
describes attempts to recruit the volunteers into an Angkatan Pemuda
Revolusioner Melayu (Malayan Revolutionary Youth Force) for subse-
quent use within Malaya and Singapore in Indonesia's interests. It would
be more surprising if this had not been attempted, for such volunteers
would be the natural material for intelligence services to try to recruit and
use. (Most countries engage in such intelligence activities to a greater or
less degree, but the ci gave the Ind. ian officials richer
opportunities in Malaya-Singapore than usual and they scem to have been
rather unsubtle in trying to take advantage of them.) It is questionable,
however, whether there was any specific purpose behind the rather peculiar
activities of Indonesian consular officials among the Indonesian com-
munities in Singapore and Malaya and among Indonesian-oriented
citizens of those places before 1963. Most of the activities recorded for
the period up to the Brunei revolt could be interpreted in several ways.
Even if they may be regarded as evidence of potentially revolutionary
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activities against Malaya, they were hardly sufficient to establish that there
was already a plan to subvert Malaysia and they do not justify Brackman’s
conclusion that, with the ending of the West Irian campaign, ‘arrows point-
ing to Malaysia as the next destination were nailed to the Indonesian
signpost’.

10n the economic background to the events of 1960-3, seeJ. A. C. Mackie, Problems
of Inflation in Indonesia, pp. 30-7.

*0n West Irian, sce below, pp. 98-103. One or two ambiguously anti-colonialist
comments about the British in northern Borneo were made by prominent Indonesians,
but they were unofficial and exceptional.

3Most of the Russian loan was spen on the Navy and the Air Force. H. Feith,
‘Indonesia’s Military Hardware', Nation (Sydney), 3 November 1962, On the PRRI-
Permesta rebellion, see Herbert Feith and Daniel Lev, ‘The End of the Indonesian
Rebellion®, Pacific Affairs, vol. XXXVI, no. I, Spring 1963, pp. 32-46.

4The best general accounts of the system up to 1962 are Herbert Feith, ‘The Dynamics
of Guided Democracy’, in Ruth McVey (ed.), Indonesia, ch. 8, and Kahin's section on
‘Indonesia’ in G. McT. Kahin (ed.), Major Governments in Asia (Cornell University
Press, 2nd edition, 1963), ch. 22-3.

SHerbert Feith, 'President Sockarno, the Army and the Communists: the Triangle
Changes Shape’, Asian Survey, vol. IV, no. 8, August 1964, pp. 904-13. The Army was
not identical with the rest of the Armed Forces in its political outlook: the Air Force was
generally much closer to Soekarno, as also the Police, to a lesser extent. For a compre-
hensive survey of PKI policics during the Sockarno era, sce Rex Mortimer, *The Ideology
of the Indonesian Communist Party, under Guided Democracy' (Monash University,
Ph.D. thesis, 1970).

*The standard works on party politics of the pre-1959 period are G.McT. Kahin,
Nationalism and Revolution in Indonesia (Cornell University Press, 1962); Herbert Feith,
The Decline of Constitutional Democracy in Indonesia (Cornell University Press, Ithaca,
1963) and Danicl S. Lev, The Transition to Guided Democracy: Indonesian Politics,
1957-59 (Cornell Modern Indonesia Project, 1966).

?The role of parties after 1960 is outlined in Feith, ‘Dynamics of Guided Democracy’,
pp. 32548, The ituti is ized in J. A. C. Mackie, ‘Indo-
nesian Constitutions, 1945-60°, in R. N. Spann (ed.) Constitutionalism in Asia (Asia
Publishing House, Bombay, 1963), ch. 9.
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decision-making body. At the same time a much larger State Leadership Body was
established (Musjawarah Pimpinan Negara) and in 1964 a Cabinet Presidium. Details
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compiled by Susan Finch ard Daniel S. Lev (Cornell Modern Indonesia Project, 1965).
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‘This was essentially why the ‘middle course’ avoided the temptations of a military coup:
Daniel S. Lev, ‘The Political Role of the Army in Indonesia’, Pacific Affairs, XXXVI,
no. 4, Winter 1963-4, pp, 359-60. For a more general picture of the Army, see Guy
Pauker, "The Role of the Military in Indonesia’ in J. J. Johnston (cd.), The Role of the
Military in Underdeveloped Countries (Princeton University Press, Princeton, 1962).

For an explanation of Nasakom, see below pp. 86-7.
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in 1958, later became very pessimistic about its prospects of averting a PKI take-over
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as Indonesian’s ‘last hope': sec Pauker, Communist Prospects in Indonesia (Rand
Corporation Memorandum, RM-4135-PR, November 1964), pp. 4-7. On the other
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108 KONFRONTASI: THE INDONESIA-MALAYSIA DISPUTE

*#Ibid. pp. 1 and 17-21 for estimates of PKI numerical strength up to 1964. The most
balanced assessment of the PKI position up to 1962 is Ruth McVey, ‘Indonesian Com-
munism and the Transition to Guided Democracy’, in A. Doak Barnett (cd.), Com-
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pamphlets in 1927: sce his Nationalism, Islam and Communism (ed. Ruth McVey,
Cornell Modern Indonesia Project, Translation Series, 1969).

1*For examples of such decisions, see Mackic, Problems of Inflation, pp. 19 fT.

*For the concept of ‘administrators' and ‘solidarity-makers' as two rival skill-groups
seeking to reconstruct the polity in accordance with their own ideas, see Feith, Decline
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the significance of Manipol-Usdek and related slogans in ‘Indonesia’s Political Symbols
and their Wielders', World Politics, vol. XV, no. 1, October 1963, pp. 79-97.

=9Feith, Dynarmics of Guided Democracy, p. 368.

*For another view of the matter from a more functionalist angle, see Donald E.
Weatherbee, Ideology in Indonesia: Soekarna's Indonesian Revolution (Yale Southeast
Asia Studics, New Haven, 1966).

#The 1963 stabilization scheme is discussed below, pp. 136-9. For some explanations
of the reasons for inflation and the relevant statistics, see Mackie, Problems of Inflation,
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replied that she would arrange for a Soviet base in Indonesian territory. He subse-
quently tried to amend matters, stating that ‘there is not one controversial issue between
Malaya and Indonesia’, although he complained about the campaign of insinuations
and innuendos against Indonesia,

S2Indonesian Intentions Towards Malaysia, para. 15 ff.

3See below, pp. 120-1.

$*Indonesian Intentions Towards Malaysia, para. 29 f.; Brackman, op. cit. p. 130.



VI
The Beginnings of
Confrontation

TuE Brunei revolt of 8 December 1962 was a trivial, almost Gilbertian,
little uprising, yet it provided the sparks which were in due course to be
fanned into the flames of conflict between Indonesia and Malaysia.
Although it was suppressed withina few daysand did notin itself embroil
the governments of the two countries to a serious extent, it revealed how
dang for the pr of Malaysia any further uprisings might be,
particularly if they were likely to result in the internationalization of the
Malaysia issue through the involvement of other countries or through
appeals to the United Nations, which might mean delays and opportunitics
for the obstruction of Malaysia’s formation.! As it happened, the Brunei
revolt was not followed by any other anti-Malaysia uprisings, as was
widely feared in early 1963. If anything, its net effect was to embarass
and alarm some of the fence-sitters in Sarawak and Sabah towards the
pro-Malaysian camp and to make it easier for the authorities to clamp
down hard on the opponents of Malaysia under cover of the threat to
national security, because of Indonesia’s bellicose attitude. But since it also
gave Indonesia a heaven-sent opportunity to claim that the revolt proved that
Malaysia was a neo-colonialist strategem being imposed by British bay-
onets against the willof the people concerned (and also encouraged the
Philippines government in its prosecution of the Sabah claim), its long-
term consequences were far-reaching, for it brought these two nations
together in an unlikely partnership in opposition to the Malaysia scheme.

Initially, Indonesia’s opposition amounted to little more than a war of
words. During the first half of 1963, however, it took on both diplomatic
and military aspects as well, the first through the series of conferences at
Manila between March and August directed towards finding a peaceful
resolution of the contretemps, the second through various probing raids
across the Sarawak border from April onwards and attempts to establish
contact with subversive elements within Malaysia. But no one either in
Djakarta or abroad could anticipate at this stage just how far Soekarno
was prepared to go in his efforts to frustrate the formation of Malaysia,
which seemed to be his objective — though even that was not entirely
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clear. His statements and actions were, as always, ambiguous, for he was
faced with pressing cconomic and political problems within Indonesia, so
that he had to make concessions to the left in foreign policy even while he
was turning towards the right in economic policy. He could not afford to
80 too far in antagonizing the British at a time when he was negotiating
for very substantial loans from a consortium of Western donor countries
of which she and the USA were the most prominent members, but nor
could he afford to iate his opposition to Malaysia entirely. At the
Manila Conferences of June-July he seemed to be inclining towards a
peaceful settlement of the dispute within the framework of Maphilindo
(to the dismay of the PKI), but even there he was careful to keep as many
options open as he could until the last. It was the ambiguity and obscurity
of his objectives that led to so many differing interpretations of Indonesia's
policy towards Malaysia in the carly stages of the conflict.

THE BRUNEI REVOLT

On racial, historical and geographical grounds it had seemed perfectly
natural to include the tiny Brunei protectorate, with its predominantly
Malay population, in the proposed federation of Malaysia. Yet Brunei
was to prove in several respects the most awkward of the Borneo territories
for Kuala Lumpur to deal with, despite its strongly Muslim and Malay
character. The Sultan’s courtiers had good reason to feel apprehensive
about the prospect of democratization that incorporation in Malaysia was
likely to bring, while the Party Ra‘ayat, led by Sheikh A. M. Azahari,
had other reasons for opposing the scheme.

Some countries seem to be burdened by the grandeurs or good fortune
of their past, and unable to adjust to the demands of the present and future.
Brunei basks in her former glories as one of the great Malay sultanates,
and enjoys the lavish revenues derived from her oil fields during recent
decades, which have transformed the sultanate from a condition of seedy
decay and declining population in the 1930s to one of outward wealth
today. But for all its good fortune, Brunei in 1962 revealed many of the
classic symptoms of colonial unrest. Its Icaders had shown little sign of
capacity to adjust to the modern world, by contrast with neighbouring
Sabah, although on a per capita basis Sabah’s export earnings and public
revenues were only about one-seventh of Brunei's.? Despite her expensive
new mosque with its gold-leaf-covered dome, the impressive Shell Oil
Company installations and a four-to-one ratio of government revenues
over expenditure, Brunei's was a badly lop-sided economy. Her agriculture
was backward and stagnant. Commerce was mostly in the hands of the
Chinese. Not far from the mosque, the Malay ra‘ayat still lived in their
huts on piles over the famous Kampung Ayer, which had not changed
greatly since Magellan’s chronicler, Pigafetta, described it in 1521.

Although the oil industry provided the revenues that had made possible
improved health services, one of the highest birth rates in the world (50
per 1,000) and, after 1954, expanding primary and secondary schooling for
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some, it could not possibly provide sufficient employment for the fast-
growing population of young people. Only a tiny handful of the 47,000
Malays in 1960 had completed secondary education and none had gradua-
ted from a university.® A modest development plan started in the mid-
1950s increased public expenditure on social services and buildings, but
was hardly sufficient to offset the growing dualism between the traditional
and the modern urbanized sectors of the economy and society.

Technically, Brunci was not a colony but merely a protectorate of
Britain's under a treaty of 1888 which remained in force until 1959, the
Sultans having agreed to accept a British resident whose ‘advice’ was
accepted in all matters except religion and Malay custom, as in the Malay
states. During this period the British had effective control of both internal

ini ion and external relations while the foreig; d oil pany
had come to dominate economic life. Tt was a grievous decline for a proud
empire which had been a great trading centre in the hey-day of Malacca
and the twilight of Maj it’s glory, with a lation of 100,000 people
at the time of Magellan’s visit. Long before Rajah Brooke began to carve
out large slices of Brunei territory in the mid-nineteenth century, Brunei’s
control over the principalities of the west coast of Borneo had begun to
crumble. The city's population had declined to a mere 12,000.¢ But for
the discovery of oil in the 1920s, Brunei might well have crumbled into
complete decay.

Only the most gingerly and hesitant steps towards representativegovern-
ment were taken in the decade before 1962, but even the prospect of
more d ic instituti had a signif fermenting effect.5 The
Party Ra'ayat was formed by Sheikh Azahari in 1956 and soon began to
make its presence felt, threatening to boycott a ‘traditional form of
election’ to District Councils, which had to be postponed and later
abandoned, pending talks on more permanent constitutional arrangements,
In the official Annual Report on Brunei, the party was described super-
ciliously as having a very limited following amongst the ‘educated classes’,
being drawn largely from ‘the labouring classes ... mainly dismissed ex-
government servants who see in the Party a means of expressing their
discontent and dissatisfaction’. Azahari himself had spent the war years
in Indonesia studying at the Bogor veterinary school. He stayed on in
Indonesia for several years during the revolution and appears to have been
considerably influenced by the radical and anti-colonialist political
philosophies he imbibed there. Although he engaged without much success
in a variety of business enterprises during the 1950s (allegedly with fi-
nancial support from the Sultan at one stage), he showed considerable
political talent in building up the Party Ra‘ayat by exploiting discontent
with the Sultan’s regime and, particularly, the British overlordship which
sustained it. His party steadily increased in influence as the prospect of
representative institutions drew closer, although the Sultan delayed prom-
ulgation of an ecnactment on local councils pending the outcome of
drawn-out talks about a permanent constitution. The February 1958
proposals for a federation of the North Borneo territories sent ripples
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across the pond, however, providing Azahari with a useful issue to recruit
support and quickening the Sultan’s interest in Malaya, symbolized by
the lavish residence he had built for himself in Kuala Lumpur.

The reactions of Azahari’s party and the Sultan respectively to the 1958
governor's proposal for a wider Borneo federation were revealing,
‘Azahari, who had earlier advocated a single North Borneo state, was quick
to express support for the idea, although withholding his opinion on details,
presumably out of distrust for a British-sponsored political structure. The
Borneo Bulletin commented that although most of the people it had inter-
viewed on the matter favoured a closer association with the neighbouring
colonies, the majority of the Executive Council was not in favour of it.¢
In March, the ninth Inter-Territorial Conference of officials was held in
Brunei at the Sultan’s invitation, during which the Commissioner General
for South-East Asia, Sir Robert Scott, said in a broadcast that these con-
ferences, although concerned with administrative cooperation, pointed the
way towards closer political association. The Sultan, however, not only
gave no sign that he was willing to cooperate with the other governments;
he quite blatantly poured cold water on the idea (while not openly op-
posing it) in his Jdul Fitri message of 26 April, in which he stressed that
Brunei was not a colony and was under no treaty obligation even to parti-
cipate in the inter-territorial administrative conferences, from which
much of the impetus towards closer association had derived. By May,
Donald Stephens was urging in Jesselton that the other two territories
should press on without Brunei if necessary, which they later proceeded to
do. The Sultan made his attitude crystal clear in October in an interview
with the Straits Times, in which he referred to Brunei's strong religious,
racial and family ties with Malaya, with which he wanted closer associa-
tion.7 (A loan of SM100 million to the Federation government was
announced in the following month.) He said that opinion in Brunei was
opposed to federation with the Borneo territories because it would entail
spreading Brunei’s wealth amongst her poorer neighbours and delay the
achievement of independence. Soon after this, with a new-found burst of
energy and decisiveness, the Sultan m:mounctd lus intention to visit
London to lete the protracted i i on a new
Treaty to replace the 1905-6 protectorate agreements.

Under the new constitution of September 1959, supreme executive
authority inside Brunei was vested in the Sultan. A British High Com-
missioner was appointed, in place of the former Resident, with responsi-
bility for Defence and External Affairs, and a seat on the Exccutive
Council. A Legislative Council of officials and nominated members was
created and indirect elections for the unofficial members through elected
District Councils were to be held within two years. One of the nominees,
in April 1962, was to be Azahari himself.

Azahari had continued to press for unification of ‘the people’ and their
political organizations within a united front embracing all the Bornco
territories. Only through such unity would political advancement be
achieved, he argued. ‘The British want to federate the three territories for
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their own benefit, but we want a merger of the three territories for our own
benefit." In Junc 1960 he succeeded in forming a ‘joint consultative pre-
paratory committee for pan-Bornean congress’ with representatives of
SUPP and his own Party Ra‘ayat. By this time he was becoming a
political leader whose importance was recognized outside the tiny Sul-
tanate. Lee Kuan Yew met him when he visited Borneo in September
1960. And after the Tunku launched the Malaysia concept in May 1961,
Azahari was associated with Donald Stephens and Ong Kee Hui in the
first expression of Bornean opposition to it, although the Sultan of Brunei
seemed inclined to look sympathetically upon the idea. Thus Azahari’s
commitment to a Bornean union and his opposition to the Sultan’s affilia-
tion with Kuala Lumpur were of long standing and represented a sub-
stantial political investment in a policy which must have scemed to him to
be steadily winning popular support in Sarawak as well as Brunei. It is
hardly surprising that he looked upon the Tunku's wooing of the Sultan
as a threat by conservative and British-backed interests to the political
prospects of his own Party Ra‘ayat.

The Sultan was confronted with a delicate problem when the Malaysia
proposal became a live political issue in mid-1961, for Azahari immediately
expressed opposition on behalf of his party. No matter how confident the
Sultan may have been that the loyalty of the Malay ra‘ayat to their ruler
would ultimately prevail when put to the test, the prospect of imminent
elections and more rapid democratization must have given him pause. He
edged towards Malaysia cautiously, avoiding overt commitment for some
months and ing to the Legislative Council in D ber 1961 that
he found the proposal “attractive’ but that he intended to consult the people
before making a decision.® Brunei observers were sent to the various
Solidarity Conferences over the next two months. A committee of cnquiry
which included Azahari was set up to determine the wishes of the people,
but its findings were not published — and were rumoured to be unfavour-
able to Malaysia.1® Azahari moved a resolution against Malaysia in the
Legislative Council without success, but nothing was settled before the
August 1962 elections which marked an overwhelming victory for Azahari
and his party,

The Party Ra‘ayat carried all before it in the clections, although it had
long been opposed to the system of indirect elections in which court
influence might have disproportionate advantages. Its conservative rival,
the Brunei National Organization, proved to be a disastrous failure, des-
pite the postponement of the elections from 1961 until August 1962 to give
it a chance to establish itself. In the meantime, the Malaysia issue had
become the focus of political controversy, with the Sultan and his followers
rather hesitantly in favour of joining and the Party Ra‘ayat unequivocally
opposed. At the August elections, fifty-four of the fifty-five District
Council seats were won by the Party Ra‘ayat, which consequently gained
all sixteen elected seats (out of a total of thirty-threc) in the Legislative
Council, Its rival was shown to be too i to win any i
number of votes or even to field an effective team of candidates.!! Yet
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the Sultan still exercised supreme power, still ruled through his old,
conservative and discredited ministers and still had the decisive voice on
whether or not Brunei should join Malaysia.

Was the victory of the Party Ra‘ayat a measure of popular opposition
to the Malaysia proposal in Brunei? One could hardly claim that it was
not, although it is paradoxical that a predominantly Malay and Muslim
community should have been more nearly aligned with the left-wing
Chinese of Sarawak on this issuc than with their fellow-Malays of Sarawak
and Sabah. Was it duc to icions that Malaysia meant i of
the conservative regime of the Sultan and the ‘neo-colonialist’ status of
British administrators and a British oil company? Or to delusions that
Malaysia would cntail a wider spread of Brunei's oil wealth, which could
otherwise be shared among the people when real independence was
achieved? Or to dreams of re-establishing Brunei's ancient empire
throughout North Borneo as the preferred pattern of independence ? Or
to fears of being ‘taken over’ by the better-educated mainland Malays?
All these attitudes — particularly the first — probably played a part,
however misguided they might have scemed to outsiders.!?

By the time of the Brunci elections, recruitment and training of a North
Borneo National Army (Tentera Nasional Kalimantan Utara or TNKU)
in and around Brunei had been going on for several months. Not much
is known about its composition or plans, or when the decision to launch
a revolt in Decembr actually crystallized. All we do know is that by late
1962 the Party Ra'ayat had strong reasons for fecling frustrated in its bid
for power and in its hopes of preventing incorporation in Malaysia. It
had swept the polls in August, yet its sixteen members in the Legislative
Council were still ed by the i by
The time was drawing near for a decision to be made on Malaysia and the
Sultan still scemed to be in favour of joining. Above all, he seemed deter-
mined to make the decision himself — and there was little that Azahari
and his followers could do about it. They put forward two anti-Malaysia

luti for di ion in the Legislative Council on 5 December
(with some prospect of winning the support of several nominated members
to carry the day), but the meeting was simply postponed by the Sultan.
This might in itself seem to i an I ion of the
rebellion on 8 December, but there are a number of cross-currents which
are not accounted for by such a simple theory. Plans for a revolt of some
kind or other must have been under consideration for a long time: Azahari
had already been out of Brunei for some weeks, while the training of
TNKU members had begun many months carlier. In any case, the revolt
was apparently not directed against the Sultan and his autocratic power,
for Azahari believed that the Sultan would support him; it was directed
against Malaysia and against British dominance, in favour of a unified
North Borneo,

There are some puzzling aspects of both Azahari's attitude to Malaysia
and the Sultan's in the period between the clections and the revolt. Hanna
reports that after being received cordially in audience by the Sultan late
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in the year, Azahari expressed support for the address made by the Sultan
in the Legislative Council ‘accepting Malaysia in principle’ —a remark-
able volte-face, if it can be taken at face value, but perhaps intended as
an oblique reminder of the Sultan’s promise to consult the will of the
people on the matter.!3

It is casy for an outsider to say that if Azahari and his followers had
been patient and if Brunei had advanced further towards representative
government after joining Malaysia (as she would have been strongly
pressed to do), the Party Ra‘ayat would soon have achieved political
power in the state, to which it was obviously entitled. But did Azahari
and his colleagues see it in those terms? It is more likely that what they
were seeking was control of all north Borneo, perhaps a revival of Brunei's
ancient glories, without interference from Kuala Lumpur or London.
They may have been hoping for some degree of Indonesian support in
this. After all, there was little attraction for Azahari in being Mentri
Besar of a state even smaller than Perlis, under a federal government
with much greater powers than the British Resident in Brunei exercised.
Even though the prospect of a Brunei-dominated Borneo federation had
little or no appeal in Sabah and Sarawak, he and his followers may well
have been blind to this. If Azahari saw the problem primarily in the light
of an anti-colonialist struggle, such objections may have seemed unimpor-
tant. Probably he had not looked very far beyond getting rid of the
British and preventing Malaysia, which must have seemed to him very
like a substitution of rule from Kuala Lumpur (with the British still only
at one remove as the ‘neo-colonialist’ masters) instead of from London.
Whether or not the Sultan was really in league with Azahari over the
revolt, as the latter claimed and the former subsequently denied, is still a
matter for conjecture.! It is conceivable that the Sultan may have agreed
in vague terms to cooperate with Azahari rather than the British if the
latter succeeded in subverting the neighbouring colonies away from
Malaysia and into a Borneo federation. Each may have misunderstood
the other, or even been double-crossing the other at some stage. But the
cvidence on this is inconclusive.

‘The uprising began in the early hours of Saturday morning, 8 December,
with surprise attacks by elements of the North Borneo National Army
(TNKU) in Brunei town and Seria, the centre of the Shell Oil Company's
installations, and all small towns along the coast, as well as several in
nearby areas of Sarawak and North Borneo, Sibuti, Limbang, Lawas
and Weston. But the rebels failed to seize the Sultan or his palace (indeed,
they scem not to have tried very hard) and were beaten back from the
police station and administrative centre, The Sultan, instead of throwing
in his lot with the rebels, as announced by Azahari who was in Manila
at the time, proclaimed a state of cmergency and a 24-hour curfew; he
also called upon the British for assistance to restore law and order. The
Party Ra'ayat was banned, some hundreds of its members arrested and a
warrant for Azahari's arrest issued. Units of a Police Mobile Force
were flown in from Jesselton within a few hours, while more substantial
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reinforcements from Singapore arrived later in the day. Since the rebe]
forces have been estimated at only 2,000 men, not at all well armed, while
the British had more than three powerful mobile battalions in Brunej
within three days, the military issue was never really in serious doubt.
But the rebels held many British hostages, especially in Seria where 400
European prisoners were held, and they had used *human shield* tactics
in some of their initial attacks, so that a primary military consideration
was to save the lives of these people.1®

Azahari was in Manila with Achmad Zaini, his ‘Minister for Economic
AfTairs’, when the revolt broke out, having flown in from Singapore the
previous day. Declaring that he spoke as Prime Minister of the Unitary
State of North Borneo (NKKU — Negara Kesatuan Kalimantan Utara),
which had been unified under the Sultan, he announced that seven divi-
sions of the North Bornco National Army, consisting of 20,000 men, had
attacked twenty towns and were ‘almost certainly surrounding Jesselton',
But from his statements it scems that the revolt took him by surprise
and that he had no direct contact with his followers. He initially denied
reports that the Sultan had denounced the rebels as mere British propa-
ganda; the Sultan had himself raised the NKKU flag on 8 December,
claimed Azahari, and thrown off British domination, which was bent on
denying the right of self-determination to the people of Borneo by forcing
them into Malaysia.!® Later, when it became clear that the revolt had
failed, Azahari called on the UN Secretary General to intervene, cabled
various Afro-Asian heads of state for support and spoke of flying to the
UN (or, later, to the Afro-Asian Peoples’ Solidarity Organization head-
quarters in Cairo) to publicize his case. In the end he did not do so: in
fact, he was able to give no help to the rebels. His lieutenant, Zaini,
defected to the British authorities in Hong Kong and at the end of January
Azahari slipped quictly from Manila to Djakarta to continue his struggle
under Indonesian auspices.

Actually, the rebel plans seem to have miscarried from the outset. The
haif-hearted attack on the small town of Weston, at the end of the west-
coast railway line in North Borneo, exemplifies the aimlessness of the
insurgents.!? About sixty members of the TNKU from two Brunei Malay
villages in the south-western corner of North Borneo, armed with seven
shotguns, four cigarette-tin bombs and parangs, attacked Weston police
station, scized half a dozen more guns and advanced a few miles up the
railway line towards Jesselton until they became unnerved by their first
casualty (there is some cvidence that this may have shattered a belief in
their own invulnerability) and by the failure of additional Brunei rebels
to rei them: they wi to their k and surrendered next
day. A few other rebels from the same arca had gathered in anticipation,
but did not move because of similar lack of support from Brunei. Else-
where in North Borneo there were no disturbances whatever and it was
possible to hold the colony’s first District Council elections in the follow-
ing week everywhere except in the border dist ict of Sipitang. Azahari's
claims from Manila that thirty towns in Borneo had been captured.
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including Jesselton, and that the Sultan was on the side of the rebels,
turned out to be grotesquely wide of the mark.

Seria was recaptured and its European hostages released without
further loss of lifc on 11-12 December, Limbang and Lawas (both in the
Sarawak Fifth Division) and Kuala Belait by 12 December, after sharp
fighting at Limbang. Further south in Sarawak, the small towns of
Bekenu and Sibuti were held for a few more days by Kedayans who had
seized them, but otherwise the revolt did not spread beyond the Baram
valley in the Fourth Division. All major towns in Brunei and Sarawak
had been freed of rebels by 16 December, over 3,000 rebels had been
captured and the British authorities announced that ‘the rebellion as
such is over’. Military i were now on cutting off
any rebels who were trying to flee into the jungle or towards the Indo-
nesian border. This task fell mainly to Sarawak irregulars, from the
headwaters of the northern Sarawak rivers, under the redoubtable Tom
Harrisson, since the bulk of the British regulars had been occupied in the
main centres of Brunei and Limbang. (Brunei is separated from both
North Borneo and Indonesian Borneo by strips of Sarawak territory.)
Harrisson doubts if any of the rebels got through the cordon of armed
Kenyah, Kayan and Kelabit tribesmen who dominated the few passable
routes through the rugged terrain of the interior, particularly as the
Brunei Malays and Kedayans who were involved in the rebellion are
coastal peoples unaccustomed to the jungle.18

Why the Kedayans of Sarawak, as well as Brunei, supported the rebels
so strongly is also something of a puzzle, but the fact that they did deserves
attention. Harrisson points out that they were a neglected ethnic group in
Sarawak (where there arc about 10,000 of them, with perhaps a slightly
larger number in Brunei), ‘politically backward ... or what I would call
happy fellows’, who arc ‘easily got at and confused’.1® They are indus-
trious rice-growers, said to be the best in Borneo, a fact which may have
something to do with a legend that they are descended from Javanese
colonists who accompanied the Javanese bride of a Sultan of Brunei back
in the golden era of Majapahit and Brunei, In Brunei, the Kedayans
formed 17 per cent of the population in 1947, the biggest ethnic group
after the Brunei Malays; but their numbers have grown very slowly since
then. In Sarawak, and doubtless also in Brunei, they have not been
brought into responsible positions in the government or adequately
recognized as a significant ethnic minority. Whether they were seriously
discontented with their lot or harbouring visions of re-unification with
Java one can only guess. But neither of these assumptions is necessary
to explain their ibility to the diffuse ises of the Party Ra‘ayat
and TNKU. All the latter had to do was to persuade them that they
would be better off by overthrowing the established authority and taking
their fate into their own hands as part of a dimly comprehended wider
movement. It is quite likely, as Harrisson asserts, that they were ‘com-
pletely confused and misled’, but in such a situation the causes of a revolt
may have very little relationship to the outcome.
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The revolt achieved local tactical surprise, but it did not come complete-
ly out of the blue, since the British and Malayan authorities had been
accumulating information about the North Borneo National Army for
some time. The Borneo Bulletin, published in Brunei, had cairied a
front-page story on it as carly as May 1962.20 Reports about partics of
twenty to thirty men making their way by jungle tracks from Borneo
through the Sarawak Fifth Division to the Indonesian border had been
trickling in since March. Training grounds and dummy rifles in jungle
clearings had been found, but enquiries into these matters among the
local population proved entirely unfruitful. According to Tunku Abdul
Rahman, arms and training had been given to TNKU members at Mali-
nau in Indonesian Kalimantan, about sixty miles up the Sesajap River
from Tarakan and less than one hundred miles as the crow flies from the
Indonesian-Sarawak border.2! There had been frequent warnings of
trouble from this quarter, but they had proved unfounded, so the British
Secretary of State for Colonies told the House of Commons later in
answer to a charge that the British were caught by surprise: ‘We wer
not without information of this parti trouble’. But, lained his
deputy later, “Wolf” was being cried so often that it was somewhat
discounted”.?? There had been a number of discoveries of armed camps
in all three Borneo territories during November; reports were received
that young Brunei Malays were buying up sheath knives, torches and
jungle green cloth and rumours were circulating about simultaneous
demonstrations in the three territories. On 25 November, ten TNKU
members were arrested at Lawas. It is generally believed that these
arrests had the effect of ipitating the revolt p on 8 December
some weeks carlier than the original plans provided for.28 The Tunku
consulted Lord Selkirk on the matter on 2 December and the latter
immediately flew to Brunei and North Borneo to investigate the situation
himself. What action he took, if any, has not been revealed; no troops
were sent to Borneo, although a British minister later claimed that they
were in a state of readiness for immediate action. Possibly the authorities
in Malaya expected it to come a few weeks later, after the rains had
commenced and transportation become difficult, but the revolt was
hastened by the Lawas arrests. It certainly scems to have caught Azahari
and the Indonesians by surprise, as well as the British.

The extent of Indonesian complicity in the Brunei revolt, which was
rather hysterically exaggerated in much Malayan comment on it, cannot
yet be gauged with any precision. (It suited Kuala Lumpur to blame
Indonesians for the revolt, either the government or the communists,
since the real causes had di forting implicati for the ad
of Malaysia.) There is little reason to doubt Tunku Abdul Rahman'’s
charges that for months previously members of the TNKU had been
receiving training and supplies at Malinau, although the Tunku implies
that this was being done under Communist auspices rather than by
official government agencies. It is quite conceivable that the East Kali-
mantan military commander, Colonel Suharjo, was taking action in this
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matter largely on his own initiative, possibly with some encouragement
from PKI or Partindo elements, for he himself had left-wing inclinations
and was strongly anti-imperialist.2¢ Indonesian Army men are said to
have been involved in the training, although it was disgui

as a Partindo-run operation. How far Suharjo had official backing from
the Army leaders or any other senior Indonesian authorities remains
unclear, however. It is inconceivable that they did not have some inkling
of what was afoot, for Azahari visited Djakarta at least twice during 1962.
He had maintained connections there ever since his sojourn there during
the revolution; some reports say that he was receiving money from
Indonesia, but this may have been merely a retainer for a man who might
one day turn out to be useful. In any case, this evidence of involvement
is hardly sufficient to cstablish the charge that the revolt was due pri-
marily to Indonesian incitement. Certainly the Indonesians later gave a
great deal of moral support, as well as asylum to Azahari and other NKKU
leaders and some measure of practical help (of very limited cffectiveness)
to anti-Malaysian elements in the Borneo territories in the months that
followed. Yet the revolt itself caught Indonesia’s leaders unprepared.
Their reaction was slow and hesitant, as we shall see in due course, and
their assistance to Azahari very limited. The constantly feuding leaders
of the NKKU were never granted diplomatic recognition, nor even given
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much personal promi in p
against Malaysia throughout 1963-4.25

The Ind: i have sub ch ized the revolt as ‘a
natural and spontancous manifestation by the subject peoples of the
three British dependencies to break away from the colonial chains which
had held them in bondage for decades’. The independence of the North
Borneo Unitary State was proclaimed by ‘the ack ledged leaders of
the people of Sarawak, Brunci and North Borneo’, under Azahari, ‘who
was, by virtue of his statesmanship, chosen to become the Prime Mini-
ster’.28 But was it, in any significant sense, a broad popular uprising?
Certainly such a claim cannot be made in respect of Sabah or Sarawak,
despite the wids ition to Malaysia among Sarawak Chinese.
In Brunci, some of the classic features of a popular revolt against an
alien and colonial government were certainly present: Azahari's party
could claim extensive popular support and quite a large fraction of the
adult male population may have been involved. They had ample grounds
for discontent with the Sultan's autocratic regime, as we have seen, as
well as for re ent of the British p and the British d
oil company. But the more closely we examine the revolt and its back-
ground, the more questions arise about just what its aims were and at
whom it was directed. Not against the Sultan, apparently, for Azahari
initially thought he was supporting him in an anti-Malaysia and anti-
British rebellion. Loyalty to the Sultan remained a deeply ingrained
instinct of the Brunei ra‘ayat, despite the rebellion. Against Malaysia
certainly — but what was the rationale of this since the Sultan was in
favour of Malaysia? Was the Sultan really implicated in the venture, as
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Azahari implied — and if so, why? Why, for that matter, did Azahari
abandon his advantageous political position just when he was so close
to the threshhold of power in the Legislative Council? Did he really
intend to set up a client state under Indonesian protection? Until Aza-
hari’s own story is more fully revealed we can only offer tentative answers
to these questions.

INDONESIA'S RESPONSE: CONFRONTATION AS
A WAR OF WORDS

The first Indonesian comments on Azahari's revolt do not give support
to the theory that it was anticipated in Djakarta. President Soekarno
made no public reference on it until the evening of 10 December — and
then only a vague sentence at a diplomatic reception: ‘the events in North
Borneo could not be separated from the New Emerging Forces which
are quickly altering the face of the carth'. The PKI did not immediately
seize upon the revolt as an opportunity to generate all-out support for
Azahari: its paper, Harian Rakjat, on the 10th simply quoted the capi-
talist news-agencies’ reports on the revolt without making much of the
issue. It accepted at face value Azahari’s statements from Manila that
the Sultan had raised the flag of the United States of Borneo and was
opposing the entry of British troops to Brunei; but neither then nor on
the days following did Harian Rakjat attempt to slant the news so as to
cxaggerate the extent or success of the revolt or to argue that it merited
active Indonesian support. Its editorial view was that the revolt proved
clearly that imperialism-colonialism was tottering and that the Malaysia
idea was unpopular because it was nco-colonialist: hence it was natural
for these New Emerging Forces to look to others for support. Stronger
statements of support for the ‘people’s revolution® in Brunei were made
by the Partindo leaders, although even their mouthpicce, Bintang Timur,
which usually took a more adventurous line than Harian Rakjat, did not
go beyond a vague statement of approval in its editorial columns.27
Further expressions of support for the rebels came quickly from the
student’s federation, PPMI, from the West Kalimantan students’ asso-
ciation in Djakarta and from the Minister for Information, Roeslan
Abdulgani, who called on the press to support ‘colonial peoples fighting
for their independence’. Many other organizations, mostly from the
left wing, began to clamber on to the bandwagon in the days following.
General Nasuti d ittally that Ind ia had no
territorial claim to North Borneo but was opposed to colonialism. In
similar vein, the Foreign Affairs commission of Parliament announced
that as an independence movement the Brunei revolt must receive the
support of the Indonesian people.28 On the whole, however, these early
semi-official statements were little more than non-committal ranging
shots prior to a verbal engagement that might or might not develop.
The war of words began to intensify soon after the Tunku's ‘accusations’
against Indonesia, as the Indonesian press described them, in his statement




THE BEGINNINGS OF CONFRONTATION 123

to the Malayan Parliament on 11 December. Actually the Tunku’s
references to Indonesian aid to the rebels were extremely brief and oblique,
Although he nccuscd the rebels of wantmg t0 mcorpome the Borneo
territories into Indonesia, he did not implicate the

as such, but only the PKI and *other foreign parties’, even in hls revelation
of the arms and training given to the TNKU at Malinau. It would seem
that he was trying to avoid antagonizing Sockarno more than necessary.2
But the cat was out of the bag and the Malayan press was far less inhibited
than he — for Indonesian communism and the Sockarno government
were often bracketed together as indistinguishable evils in Malaya. Later
the Tunku certainly did make some ill-chosen statements which exacer-
bated feclings in Djakarta official circles, but by then the hue and cry had
been going for some time. The question of who uttered the first insult
in the quarrel is not in itself a very significant one, but in our attempt to
identify the motivations of the main actors in the drama, we should not
underestimate the importance of these mutual provocations and antag-
onisms in the carly stages of the d.xsputc

The develop of the anti-Mal. ign in the press during
the following weeks deserves some attention for the light it throws on
the style of Guided Democracy politics and because it blew up so quickly
from a condition of almost total unconcern with the Malaysia idea.
Stress was put on the anti-colonialist and revolutionary aspects of the
Brunei revolt, the proof it gave to Sockarno's theory of the struggle
against nco-colonialism by the New Emerging Forces (whose final victory
was not doubted even after the revolt collapsed, because the shaky
foundations of Malaysia had been revealed) and the evidence it provided
that Tunku Abdul Rahman was a mere lackey of the British. The fact
that he sent Malayan police to crush the Brunei ‘freedom fighters’ along-
side the British troops, his reliance on British forces in the crisis and his
hostility to Indonesia simply corroborated the worst suspicions about
him there. Almost every step the Malaysians took was presented in an
unfavourable light. Since most Indonesians had no other source of news
and no better framework of interpretation than the doctrine of neo-
colonialism, they had little reason to doubt what they read or heard.

The press now began to print a great deal on Malaysia, an extra-
ordinary melange of straightforward news agency reports and weird
distortions. Even newspapers which were out of sympathy with the
government's general policy and ideology fell into line with the most
thoroughly indoctrinated, almost as if it were the natural response.®® One
could easily cite innumerable examples of the half-truths, misleading
twists of interpretation and often devious arguments used against Malaysia
and its advocates, but to do so might give a misleading impression that a
great effort of indoctrination had been necessary, or that the issue was a
burning one in Indonesian breasts. Probably neither of these propositions
was true. Indoctrination on this issuc was barely needed because the
groundwork had been well prepared; the neo-colonialist interpretation
of the imperialists’ behaviour was by now a natural one for most politically
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awarc Indonesians. To say that they felt strongly about Malaysia at that
stage, however, is quite another matter. 1t is questionable whether many
did so until much later in 1963, when the nation's prestige was at stake
in the campaign to ‘crush Malaysia’. This was not the casc immediately
after the Brunei revolt. It suited some Indonesians to build up a campaign
against Malaysia in the hope of getting good seats on the band-wagon,
while there were certain advantages for the President and those who
shared his views that such a campaign should develop, although in a
tentative, non-committal way. His own arguments and sentiments
naturally inclined him towards Azahari’s cause, but he gave the Brunei
rebels little more than moral support in the carly months. His strategy
as it unfolded appears to have been one of exploiting any opportunities
that might arise within Borneo or Singapore to forestall the creation of
Malaysia rather than of commitment to prevent it. It was a combination
of a war of nerves, a probing action to discover weaknesses that could
be exploited, a series of ambiguous threats to the Tunku and signals of
moral support and encouragement to dissident elements within Malaysia,
There were certainly groups in Indonesia which were anxious to seize
any opportunities to push the government into a commitment which it
would be unable to disavow but reluctant to embrace unequivocally;
yet they were never influential enough to exert a decisive influence on
Sockarno’s policy towards Malaysia until September 1963.

Sockarno and Subandrio made several further statements during
December which contributed further to the intensification of feelings
within and between the two countrics, although they still left considerable
ambiguity about their ultimate intentions regarding Malaysia.®! In fact
their remarks might well have been disreg i as merely decl:
assertions of the New Emerging Forces doctrine had they not been
coupled with personal attacks on the Tunku which began to appear
deliberately provocative. Subandrio said in Singapore on 15 December
that the Tunku's *hostile statements’ about Indonesia were endangering
relations between the two countries; he accused him of a persistently
unfricndly attitude and of putting all the blame for the revolt on Indo-
nesia, despite the fact that the British forces commander had said there
was no evidence of Indonesian participation. On his return to Djakarta,
Subandrio added that Indonesia ‘would accept the Tunku's challenge’
if he continued his slanderous remarks. President Sockarno told a mass
rally that Indonesians who did not support the Borneo rebels would be
‘traitors to their own souls' —a remark which prompted a diplomatic
Note from the British Foreign Office asking an assurance that Indonesia
was mot supporting the rebels.32 Charges and counter-charges now
became far less inhibited. The Indonesian Department of Information
discerned a ‘threat’ to Indonesia in the ‘cruel acts by British troops and
Malayan police in efforts to defeat freedom fighters in north Kalimantan'.
The first of the mass rallies on the issue was organized in Djakarta on
23 December by a newly-formed National Committee for Solidarity with
North Kalimantan under the aegis of Chairul Saleh, with the burning
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of imperialist effigies. Simultancously the Tunku was telling an UMNO
youth rally that ‘Indonesia had committed a lot of treachery against us
to crush Malaysia’, asserting that very strong influence was exerted on
the Indonesian government by the PKI, which was suspicious of the
Malaysia idea because it would not then be able to expand its influence
in Malaya and Smgapon: Soekarno in turn attacked this ‘false accu-

sation’ of Cs as phobia’, claiming that
Indonesia’s artitude to Mnlaysla was ‘a matter of prmclpl: based on the
1955 Bandung C: ! Both p i ncedless to say,

contained a grain of truth and a rather larger grain of fantasy.33
There was a brief lull in the recriminations during early January, when
developments in West Irian were occupying the headlines in Indonesia —
the final lowering of the Dutch flag there on 31 December, demands in
West Irian for a shortening of the UNTEA administration period and
negotiations with U Thant about an earlier transfer of West Irian to
Indonesian control. Unfortunately the Tunku aroused another outburst
oI' anger in Djuknnn when h: rashly embellished an attack on a pro-
or in with the ‘The Indo-
nesians look upon us as enemies. But this hatred of Malaya did not
originate from the Indonesian people. It originated from the Russians,
of whom there are about a thousand in Indonesia.' Only a week after
this Dr. Subandrio declared that Indonesia’s patience was not incxhaust-
ible and he proclaimed in a speech on 20 January, that ‘We cannot but
adopt a policy of confrontation against Malaya bccausc at present they
represent themselves as Li of the 1 ists and neo-
imperialists pursuing a hostile policy towards Indonesia’.34
What ‘confrontation’ was to mean was not at all clear at that stage.
Even Subandrio could not immediately throw any light on the conse-
quences that might follow, when questioned shortly after his speech —
except that it did not mean that Indonesia was contemplating war over
the issue.3® But the parallel with Indonesia’s earlier confrontation of
the Netherlands during the West Irian crisis was obvious, not only in
the threat of armed force which h1d chnmctenud the last stages of that
strug,gle‘ but also in its i After all,
ion of the N ds had bccn proclaimed as early as June
1960, at the time of the Karel Doorman incident, before diplomatic rela-
tions with Holland were severed and long before any serious clashes
developed. Confrontation, it was frequently asserted, had many aspects
— diplomatic and economic, as well as military. The ambiguity was to
be exploited to the full!
The purpose of proclaiming confrontation seems to have been as much
a matter of internal politics as external. It gave a clear signal to the press
and political leaders at home to mount the sort of ‘revolutionary”
campaign against the confronted which had become a familiar feature
of the Indonesian political scene. It enabled Sockarno to test political
reactions on the issue at stake both at home and abroad. It was also
calculated to arouse uncertainty and alarm in the adversary and among
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other powers as to ia’s real i i without il ly
committing her in any formal way. There was something uniquely
Sockarnoesque about this technique; it was a style he had developed
with considerable success in dealing with superannuated imperialists
and their stooges, a combination of threats, brinkmanship and play-
acting, which could be modulated at will to a pitch of fierce hostility at
one extreme or, at the other, of patient acquiescence while waiting for
favourable opportunities to resume the long-term struggle, whatever its
objectives may be. It served Soekarno's purposes in mobilizing the
revolutionary energies of the Indonesian people while leaving him o
maximum of latitude in determining just what goals these energies should
be directed towards. Confrontation was in duc course to be dignified
with a formal definition, when President Macapagal of the Philippines
had to be reassured that it did not have the aggressive connotations
ib to it by the Malaysians:

It is not a policy of aggression, much less a policy of territorial expansion,
Its main purpose is to oppose the neo-colonialist policy of an outside power
which... is bent on wrecking Maphilindo. This divide and rule policy, backed
by preponderant military force, can only be checked by a firm defensive policy
of confrontation, lest the national independence and security of the countries
of this region succumb to forcign domination.30

There are ambiguities and question-begging assumptions in plenty here,
but however vague or misleading Soekarno’s I of ‘revolutionary
diplomacy’ may have seemed to foreign critics, it articulated ideas which
were both familiar and persuasive within the Indonesian (or at least the
Javanese) Weltanschaung.

Other Indonesian actions within a few days of the Subandrio announce-
ment had the effect, whether intended or not, of underlining its most
sinister implications. General Yani, while on a visit to Pontianak, near
the exposed southern border of Sarawak, drew headlines with a statement
that the Army was only awaiting orders to assist the rebels in North
Kalimantan. Antara added that two divisions of volunteers were ready
to do likewise.%7 (No such order was issued, of course, although border
raids by alleged ‘volunteers' were quietly begun several months later.)
These carly sabre-rattlings could perhaps be disregarded as formalistic
utterances of no serious significance, for Subandrio repeated on several
occasions that there was not going to be war over Brunei. But what
importance was to be attached to confrontation? How far were the
Indonesian authoritics planning to go on this issue? Were they hoping
to provoke Malaya into severing diplomatic relations? That was almost
the only interpretation that could be given for several further develop-
ments which brought relations between the two countries to a nadir in
carly February. Ganis Harsono, the Indonesian Foreign Ministry spokes-
man, issued to the press an extraordinarily abusive written attack on the
Tunku just after the arrests of Barisan Sosialis leaders in Singapore. In
addition to predictable attacks on Malaya as a police state, he described
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the Tunku as ‘around the bend’, 2nd gave a long, almost comical list of
his insults and hostile actions towards Indonesia, which proved, said
Harsono, that the Tunku had become an object of ridicule in South-East

10,38
As[’jl;ing more temperate language, Sockarno added his own endorsement
to confrontation on 13 February in a strangely lack-lustre speech to the
National Front; he charged the imperialists with attempting to encircle
Indonesia and frustrate her revolution in order to protect their stake in the
rubber, tin and oil of Malaysia, but beyond expressing sympathy for the
struggle of the people of North Kalimantan, he gave no hint as to the form
confrontation would take.3? Subandrio, onlya day after he had talked to
Lee Kuan Yew about the matter in Singapore, spoke cryptically to an
audience of foreign correspondents of the likelihood of armed conflict if
Malayan hostility to Indonesia spread to Borneo, so that Indonesia found
herself sharing a common land frontier with a hostile neighbour —a
remark which may simply have meant that he was casting round for yet
another argument to defend a policy which had not been carefully worked
out.

At the diplomatic level, confrontation found its most immediate ex-
pression at that stage in two rather grotesque episodes, the Afro-Asian
People’s Solidarity Conference at Moshi in Tanganyika, and an Afro-
Asian Journalists” Conference in Djakarta shortly after. Both provided an
opportunity to begin the isolation of the ‘neo-colonialist’ Malaysians-to-be
from the A-A bloc. Malayan ives were bluntly excluded from
the Djakarta conference by the simple device of not sending an invitation,
so it was not a very famous victory. Moshi had its moments of drama, or
perhaps farce, as the Indonesian delegation laboured, first and success-
fully, to debar ives from Singapore-Malaya and then
fully to have a lution passed d i ia as 1
The latter was too much for the host government, which was reluctant to
offend both Britain and Malaya just for the sake of Afro-Asian solidarity.
The compromise adopted was an expression of support for ‘the just
struggle of the people of North Kalimantan against colonialism’. The
Malayan delegation mocked at the fact that Brunei was represented by an
Indonesian.4 (Azahari did not turn up, though when he left Manila at the
end of January he was reported to be proceeding there. Actually he went
to Indonesia instead.) But the whole affair had a Ruritanian quality and
was notable mainly for its demonstration of the disproportionate amount
of energy put into scoring ritualistic points at such gatherings.

Itis casy to exaggerate the intensity of the fears and hostility aroused by
this carly war of words, which seemed at the time to be little more than
shadow-boxing — a threat to future relations between the two neighbours,
perhaps, but hardly a source of imminent conflict then and there. Much of
the fecling aroused was a sense of outrage at the apparent hypocrisy of the
other’s charges — Malayans and Britons being irked that Indonesians
l'rt_)r_n‘thc mire of their economic and political chaos should presume to
criticize an orderly, well-run state; Indonesians irritated that their motives
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and ideology seemed to be so wilfully misunderstood and distorted.
Malayans were also angered by a series of incidents in the narrow Malacca
Straits where Indonesian gunboats had pursued Malayan fishermen into
Malayan territorial waters.*! This sort of friction posed a WOITying
pmblcm for the Kuala Lumpur authormcs. for there were divergent
inter ions of what d ‘territorial waters’ and the Malayan
navy could not possibly protect over 2,000 fishing \cssels in the Malau:a
Straits, even though its patrols were i ified and i

increased. The incidents also scemed to be part of a deliberate policy of
provoking a quarrel with Malaya.

For the Malayan government the most disturbing effect of confrontation
in early 1963 was that it suddenly found itself faced for the first time with
difficult problems of coming to terms with a bleak and unfriendly nclgh
bourhood. It had been d to the ition of the C
of course, but now Indonesia was sctting out to isolate her from the Afro-
Asian family of nations. Morcover, President Macapagal had announced
the Philippines’ opposition to Malaysia on 29 January (partly on the
ground that it was to Ind ia), thus ding the
Tunku’s annoyance with his carlier claim to part of Sabah in the name of
the heirs to the Sultan of Sulu.%? The only reassuring diplomatic develop-
ment for Malaysia was President Kennedy's first open statement of support
(still a carefully qualificd one, designed to avoid offence to Indonesia) on
15 February.®3 Internally, however, the prospects of bringing Malaysia
into bcmg were looking brighter in February; the Lansdowne Committee

ions were almost lete, talks with Brunei and Singapore were
gmng well, the Brunci rebels had nearly all been rounded up, and even the
arrests of Barisan leaders and Ahmad Boestaman had caused remarkably
few repercussions. Only Sarawak was still a serious question mark.

The creation of Malaysia seemed assured, provided that Indonesia did
not go too far to forestall it. But how to dissuade her? Calls for inter-
national action, either through the UN (as the PMIP wanted) or a summit
meeting of the heads of state (proposed by Vice-President Pelaez of the
Philippines on his way back from London) had a seductive appeal to some
Malays, particularly on the opposition side. U Thant was, in fact, keeping
a quiet eye on the Malaysia-Indonesia dispute through one of his deputies,
Narasimhan, who stopped briefly in Malaya and Singapore for talks on
the matter when he visited Indonesia in mid-February to discuss the West
Irian arrangements. But there were perils in allowing the fate of Malaysia
to be internationalized in any way, for it opened up limitless prospects of
delays and complications, as well as the admission that Indonesia and the
Philippines might have some locus standi in the matter. Yet the Tunku had
to take some slight risks of this sort if Indonesia’s attacks were to be
diminished. By responding favourably to Pelaez’s suggestion of a Summit
meeting he opened the way for the important diplomatic initiatives at the
Manila ECAFE conference in March, from which developed the various
Manila conferences between April and August.

Pelaez put forward his suggestion for a conference of South-East Asian
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countries in an cffort to promote closer regional cooperation; he had
carlier shown i iasm for ASA (Association of South-East
Asian States) although at that moment the prospects of obtaining further
progress on ASA scemed very gloomy.*! An ASA conference at ministerial
level had been postponed several times since mid-1962 because of the
Tunku's reluctance to proceed while the Philippines’ claim to Sabah was
hanging over his head; Macapagal’s speech of 29 January particularly
angered him. Yet Pelacz was keen to keep ASA alive and, if possible, to
conjure up some content for the earlier Macapagal concept of a Greater
South-East Asian Confederation; hence his proposal to bring the Indo-
nesian President to the conference table with the ASA leaders. Soekarno’s
initial reaction was non-commital, but the Tunku welcomed the proposal
i only because it could ‘help Malaya to learn the reasons for Indonesian
hostility”. He could not afford to allow the formation of Malaysia to be
delayed by any such conference, of course, but something might be
achieved if Indonesia could be mollified or if the Philippines could be
induced to abate its opposition. At the end of February the Malayan
Ambassador to the Philippines let it be known that he was hoping to
arrange an ASA meeting in late March and that he was sure the Tunku
would attend it. Shortly afterwards, it was also announced that Tun
Razak, the Deputy Prime Minister, would lead Malaya's delegation to the
ECAFE conference which Subandrio was also to attend, carlier in March,
presumably with the object of exploring the possibilities of further negotia-
tions. Formally, the Tunku was not yet committed to anything more than
the limited ASA talks with the Philippines, but wider prospects were being
opened. Verbal attacks on Indonesia were muted in Malaya in the hope
of creating a better atmosphere for talks. And Australia now began to
play an active part as a broker in the dispute.5 Mr. T. K. Critchley, High
Commissioner to Malaya, paid an unofficial visit to Dijakarta to talk to the
President and other Indonesian leaders with whom he had established
cordial relations when he was Australia’s representative on the Good
Offices Committee fifteen years earlicr: he then flew home to Canberra
where Australia’s relations with both Malaya and Indonesia were under-
going an extensive review. Sir Garfield Barwick, Minister for External
Affairs, decided to attend the Manila ECAFE conference, partly to try to
bring about a peaceful resolution of the dispute that had arisen, partly in
order to underline Australia’s interest in participating in such regional
deliberations. His intervention was not altogether welcome to the British,
who took a jaundiced view of the tripartite talks which developed out of
the Manila discussions, but Barwick believed that if the Indonesians were
genuinely afraid that Malaysia constituted a threat to her security, as they
claimed to be, it was worth taking pains to dispel their apprehensions.
The talks held in Manila during the ECAFE conference opened a new
and more cordial phase in Indonesian-Malayan relations, as the three
governments concerned made plans for the series of Manila conferences
which later resulted in the vision splendid of Maphilindo. Outwardly, the
March meeting achieved little more than a formula for exploratory talks
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between officials, as a first step in this dircction. But even this degree of
progress was quite an accomplishment. Neither the Malayan nor Indo-
nesian government was yet prepared to modify publicly its carlier intran-
sigent attitude to the other. Tun Razak announced before he left Malaya
that he did not intend to see Subandrio unless the latter took the initiative
in approaching him, and it appears that he did not do so, at least in public.
Both of them showed considerable cordiality to their Filipino hosts,
though sparing little for each other. Macapagal’s official proposal for
pourparlers between the three nations on 11 March was a tentative,
gingerly not at all in with his dil proposal
of a Confederation of South-East Asian States the previous year, although
Macapagal was later to be credited with the bold initiative behind the
Manila talks and Maphilindo.4® His suggestion was not even greeted with
immediate and warm approval by the Malayan or Indonesian authorities.
The former withheld comment until Subandrio agreed to the talks.
Subandrio took two days to do so — and then only with the qualification
that before his government would accept Malaysia two conditions must be
fulfilled: relations between Malaya and Indonesia must be ‘clarified' and
Malaya must prove that the proposed Malaysia Federation would not be
used to subvert Indonesia.7
Why was it so difficult to bring Indonesia and Malaysia together at the
conference table, despite the apparent willingness of cach to negotiate?
One major reason was the purely tactical problem of defining what was to
be on the agenda. The Tunku was willing to hold talks if they offered a
means to ‘learn the reasons for Indonesian hostility’ and he was anxious to
calm Indonesian apprehensions about threats to their security resulting
from the Malaysia scheme; but there were tight limits to the concessions
he was prepared to yield, since he could not afford to delay Malaysia's
creation or admit that it d upon Ind ia's app! . But for
Indonesia’s leaders there was no ad ge in high-level negotiations if the
Mnlnysm scheme was to be excluded from the agenda or if one of the pre-
was aband of i Part of the difficulty for
the Malayan government and the would-be mediators, morcover, was to
discover just what Sockarno’s real aims were in espousing confrontation.
If he did not really want to heal the breach that had developed, negotia-
tions would not solve anything and were simply an unnecessary risk from
the Kuala Lumpur point of view. But two other interpretations were
d d by Ind ian officials to induce the Malayans to
offer concessions of some sort. Confrontation could not easily be repu-
diated without some face-saving gesture by the Tunku, they argued, for
Sockarno was now too firmly committed to it by virtue of the New
Emerging Forces doctrine and by popular support in Indonesia for North
Kalimantan's ‘frecdom fighters'. On another level, many Indonesians
attributed their opposition to Malaysia to the security aspect. They
expressed concern that, instead of bringing an carly end to British military
bases, the creation of Malaysia was m mvol\c an extension of the existing

Anglo-Malayan defence I's ion proposal
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provided a convenient framework for further dis?ussions of this problem,
Hence it suited all concerned to treat the security aspect as the central
problem at Manila, as if it were the essential bling-block which could
soon be cleared away by negotiations and assurances about mutual non-
aggression. 18

The path to the Summit, as it turned out, was by nomeans the quick and
casy serics of steps envisaged in the Macapagal proposal. There were
dc];{ys and pinpricks on both sides. Only a few days after he had accepted
Subandrio’s two conditions for further talks, the Tunku made a surprise
statement that & Summit meeting would not be necessary; a ministerial
conference would suffice, since the purpose of any talks would simply be to
explain the reasons for Malaysia, not to bargain on the timing or terms on
which it would be formed. Although Razak ‘clarified’ this next day to
mean simply that a favourable climate had to be created fora Summit, the
Indonesians accused Malaya of being ‘not serious’ in their approach.
However, on 29 March the Malayan government announced that it was
ready for talks in Manila at the officials’ level on 5 April.4#* Hostile
statements against Indonesia were avoided during this period, although
the Malayan press was still tending to take the view thata Summit con-
ference was not necessary. But doubts and delays still remained on the
Indonesian side.

Macapagal had proposed an officials’ conference to prepare the agenda
for a Forcign Minister’s meeting which would precede the Summit con-
ference. But it was doubtful for some time how the Malaysia question
would be included, if at all. Speculation in Manila about some form of
‘sell-determination process ... and interim UN administration for the
Borneo territories’ (along the lines of the West Irian formula) indicated to
the Malayans what sort of pressure might be put upon them.® In the
communique issued after an ASA conference on 4 April, referring to the
forthcoming talks between the ‘three countries of Malay origin', nothing
was said about the Malaysia issue although the Tunku d later
that nothing would necessarily be ruled out. The officials’ conference had
to be postponed when the Indonesian delegate refused to leave Djakarta
in protest ata speech by the Tunku which was deemed unfriendly. When
it did meet on 15 April, it took over a week to draw up a provisional
agenda which, without making any reference to Malaysia, simply listed the
broadest generalities such as defence against Communism, the Philippines’
proposed Confederati i T ion, an Asian market
and cultural questions.5! No precise date for the Foreign Ministers con-
ference was set, but it was expected to be held in mid-May. Even this
modicum of agreement was not casily reached and there are indications
that Indonesia was still distinctly luke-warm about the series of talks going
ahead at all. On 12 April occurred the first major border incursion in
Sarawak, at Tebedu, which could casily have led to a breakdown of
negotiations if Kuala Lumpur had reacted adversely to it; General Yani
made no real attempt to deny Indonesian involvement in the raid, but the
Tunku avoided any exacerbating comment on it. On 20 April, in a speech
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during President Liu Shno~chn 's visit to Bali, Soekamo again spoke
strongly of Ind ia's d ion to prevent Mal. . And it was at
Indonesia’s request that the Foreign Ministers” meeting was further post-
poned from mid-May until early June. For some weeks it was far from
certain whether it would ever be held. Then, quite unexpectedly, came a
thaw in relations between the two countries on 25 May, when Sockarno
invited the Tunku at very short notice to join him in Tokyo for unofficial
talks, which led to an agreement to press on with the Foreign Ministers'
conference in early June, with the prospect of a Summit meeting to follow
if all went well. The reasons for this volte-face are to be found in the
domestic politics of both parties, to which we must now give some at-
tention.

INDONESIAN DOMESTIC POLITICS, 1962-1963

Because the Brunei revolt brought the Malaysia problem into promi-
nence in Indonesia so soon after the conclusion of the struggle for West
Trian, just when the government in Djakarta was bracing itself to tackle the
difficult and unpopular tasks of economic stabilization that had been
neglected throughout 1962, its effects in giving Sockarno the excuse and
opportunity to turn away from the uncongenial path of economic rehabili-
tation towards another ‘foreign adventure’ have been strongly emphasized
inmany accounts of confrontation and its origins.? At a very general level
of abstraction one might, indeed, describe the political drama that was
being played out in Djakarta throughout 1963 in terms of the necessity to
make a choice between these two courses, for the victory of the advocates
of more militant confrontation in September 1963 entailed the collapse of
the stabilization scheme and a disastrous set-back to the ministers who
supponcd it, such as First Minister Djuanda. But it would be an over-
ion to explain the Ind, ian political scene in the first half of
1963 as if this choice had been the main or decisive issue between the left
and right wings in the Djakarta power struggle. The interplay of domestic
and foreign policy considerations in the politics of that period was extreme-
Iy complex. Soekarno was obviously hoping to have it both ways, for he
initially decided in favour of the stabilization scheme and the heavy
dcpcndcnce on Western bloc financial assistance it entailed even while he
was procl; g his ition to Malaysia, in order to gain all the politi-
cal advantages he could from it. Likewise, the PKI welcomed confronta-
tion as an opportunity to undermine the stabilization scheme and prevent
a pro-Western foreign policy orientation — yet the PKI was also ambiva-
lent in its attitude to the Malaysia question ially after Septemb
1963)in case it should result open hostilities which would enable the Army
to re-establish martial law. The Army leaders were ambivalent on the
matter also, since they were generally in favour of the stabilization scheme,
even though it was bound to hurt the Army, but alarmed in case they found
themselves outflanked, as they had been over the West Irian issue, on an
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issue where the PKT could exploit to their di

age. Throughoul early I963 the big qucsuon was how far Soekamn would
lean in either d
or a radical stand in opposition to Mnluysm

The Brunei revoit introduced this new and unpredictable issue into
Indonesian politics at a time when the power struggle in Djakarta was
more than usually tense. With the ending of the West Irian campaign in
August 1962, a cluster of political and economic problems had been thrust
into promil on which fund: 1 decisions about national objecti
were needed. The most pressing of these were the abolition of the martial
law powers of the Armed Forces and measures to curb the inflation and
economic deterioration. There were also other questions about the future
role of political parties, about holding long overdue elections and about a
cabinet reshuffle, whose solutions were bound to bear upon the key issue
underlying nearly all the manouvres in the Indonesian political arena —
what was to be the power basis of the regime in this new phase of Indo-
nesia’s history ?

Shortly before the West Irian campaign reached its victorious conclusion,
Army units had crushed and captured the Darul Islam insurgents in West
Java so that peace and security were now restored throughout the whole of
Indonesia for the first time since 1945, the Sumatra-Sulawesi rebellion of
1957-8 having pctcrcd out about twelve months carlicr. There was no
longer any ion for the mai of martial law (or
“‘State of chrgency as it was strictly called).’® The political parties,
which had suffered severe restrictions on their freedom of action at the
hands of the military authorities during the preceding year or so, now
began to see the opportunity for a revival of civilian institutions. The
approaching end of martial law also added a fresh impetus to pressures for
the drafting of a new election law in anticipation of long-overdue elections,
a second plenary meeting of the People’s Consultative Assembly (MPRS)
and a cabinet reshuffle in which the parties hoped for a reduction of mili-
tary influence. Interspersed with these demands for a new formal frame-
work of political institutions were calls for the creation of a gotong rojong
or Nasakom cabinet, which would include Communists as well as the
representatives of the other major political aliran.54 These issues were
tangled up, morcover, with the political implications of the economic
stabilization program that the government was then considering. It was
the conflicting pulls of the ilization scheme and of the Malaysia issue
that gave such significance to the outcome of the political tug-of-war that
was going on around Soekarno throughout the first nine months of 1963.

The abolition of martial law turned out to be the onc of the least
controversial of thesc issues, despite its far-reaching implications for the
Army leadership, particularly in the provinces, which had become ac-
customed to the exercise of wide powers over civil affairs during the
previous five years. The leaders of the Armed Services soon accepted the
inevitability of some formal change of status (not without serious
misgivings, it scems) and set about buttressing their de facto power in other
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ways, through the utilization of a *Council to Assist the Revolutionary
Leadership’ (Madjelis Pembantu Pimpinan Revolusi, or MPPR) in Djakarta
and in the regions of the Tjatur Tunggal (the quadrumvirate of governor,
regional military commander, chief of police and chief prosecutor, later
‘democratized’ into a Pantja Tunggal of five men by the addition of a
representative of the National Front), who constituted a body with rather
indistinct status and functions but virtually identical membership with the
old Regional War Admini: *s Council, ising different but very
broad powers.®* It would be wrong to imply, however, that no significant
reduction in the powers of the military authoritics occurred when martial
law was abolished in May 1963. Civil disturbances later in the year were
to show that both local officials and Army officers took a markedly literal
view of just who was now responsible for the preservation of law and order.
Moreover, for other reasons also, the day-to-day power of the Army
leaders in Djakarta politics declined perceptibly during the next two years,
while that of the political parties increased. This change was not immedia-
tely apparent in mid-1963, but the abolition of martial law certainly con-
tributed to the reduction of the Army's influence in civil affairs.5¢

The attempt by the political parties to obtain a new clection law and to
increase their own influence within the government was less successful.
A committee of ministers (including Nasution) and party leaders was set
up in November 1962 to draw up an clections bill, but it ran into scrious
disagreements on various thorny questions about the election or nomina-
tion of functional group representatives in Parliament or Consultative
Assembly and the President’s right to veto candidates. (A mecting of the
MPRS, carlier planned for 3 December, had to be postponed until May
to allow these problems to be settled first.) In the end, the committee
merely referred the various problems back to the President for decision —
after which little more was ever heard about the matter, since the parties
themselves were divided on it, while more pressing issues were demanding
the President’s attention.

The main issue around which the struggle for power scemed to hinge
at the beginning of 1963 was that of a cabinet reshuffle and the creation
of a Nasakom cabinet representing all major political currents, inclu-
ding the Communists, which was being demanded insistently by the PKI.
The demand for a ‘re-tooling’ of the cabinet had a widespread appeal at a
time when prices scemed to be rising uncontrollably, corruption, mis-
management and inefficiency were rampant in nearly all state enterprises
and most of Soekarno’s ministers seemed utterly incapable of doing
anything to remedy the situation. The cry for a Nasakom cabinet,
which the PKT had long been demanding, was also taken up by some PNI
leaders who hoped that a reshuffle would both restore them to positions of
greater influence and reduce the dominance of the Armed Services leaders.
The latter were stubbornly opposing entry of the PKT into the cabinet —
Aidit spoke in December of ‘dark forces manipulated by the Imperialists
who were resisting the PKI's rightful demands’ — although some Army
leaders were now less confident on this score than previously.5” The PKT's
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for a cabinet was i i to an d

pm:h in early 1963, largely on the basis of the President's own slogans,
so that almost no one dared raise a voice in public against it. If Soekarno
had acceded to this demand it would have been an important victory for
the left, signifying a major shift in the political centre of balance, even
though the PKI's acquisition of two or three ministerial portfolios (in a
cabinet of over 50 ministers) would not in itsclf have entailed any very
great accretion of power.%8

For President Sockarno, however, the problems involved in the creation
of a Nasakom cabinet went far beyond a mere shift in the domestic
balance of power | bctwccn the PKI and its adversaries. It was tied up also
with the i lications of the i ion scheme
his government was contemplating, which was likely to be out of the
question unless substantial foreign aid could be obtained from the Inter-
national Monetary Fund and a US-backed consortium of Western
countries. The PKI was strongly opposed to this course which it saw as a
move to draw Indonesia back towards the Western camp; this was probably
the major reason why it was so anxious to gain entry to the cabinet at
that time. If it had succeeded, Indonesia’s chances of gaining substantial
foreign aid from the USA would have been much reduced, in view of the
critical attitudes towards Soekarno prevailing in the US Congress and
Senate. The Kennedy administration was taking a more sympathetic line
towards Ind ia than its pred, but was having i ing difficulty
in getting its foreign aid appropriations bill through the Congress. In 1961,
a survey mission led by Professor D. D. Humphrey had recommended a
substantial US-backed aid program to buttress Indonesia’s Eight-Year
Development Plan.5® The mission's report was issued just at the end of
the West Irian campaign, carrying a clear implication that if the Indonesmn
government was now prep to turn its ion towards the
and ini ive problems ing it, the US was prepared to assist
it substantially. Discussions with the IMF during the last quarter of 1962
began to clarify the broad outlines of the stabilization programme needed to
bring Indonesia’s spiralling inflation under control; they also spelled out
the financial conditions for the large scale loans that would have to be
sought, of which the most important were a balanced budget, increased
taxes and a more realistic foreign exchange ratc. The programme was bound
to be severely deflationary in the first instance and hurtful to the poor.
But it was hoped to sugar the pill by making available additional forcign
exchange for imports to check rising prices in the first instance, through
loans from the IMF, then to provide for substzumal development expendi-
tures by loans from the D C ittee of the OECD
to the tune of $250 million which were under consideration in the middle
of 1963. Indonesia could hardly have hoped to check the inflation she was
suffering from much less painfully. But the political price was likely to be
one which neither Soekarno nor the PKI would find easy to accept.

Above all, the continued exclusion of the PKI from the cabinet was
almost bound to be a necessary condition of any scheme dependent on
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substantial aid from USA at that time. Although the Kennedy adminis-
tration, including key officials of the State Department, was willing to
believe that the Sockarno regime was now determined to tackle its econom-
ic problems and to recommend lending him the funds needed for this
purpose, it was not easy to convince conservative Congressmen of this.
Representative Passman, chairman of a Subcommittee of the House Ap-
ati C i was ally critical of Soekarno’s forcign
policiesand dalli with the Cq ists, as he saw it. M , the in-
fluential Clay report onthe US foreign aid programme, which was published
in March 1963, singled out Indonesia as a country to which ‘we do not see
how external assistance can be granted...unless it puts its internal house
in order, provides fair treatment to foreign creditors and enterprises, and
refrains from international adventures...” — though it held out the pros-
pect of aid if this path were taken.®® An even more critical view was being
taken by C BI field throughout the 1963 hearings of the
Appropriations Committee: he finally succeeded on 25 July in having an
amendment added to the foreign assistance authorization bill for 1964
requiring the ion of military and i i to Ind i
unless the President issued statement determining that such aid was in the
US national interest. To a proud and sensitive nationalist like Sockarno,
these criticisms and indirect constraints must have been extremely galling,
yet he could only afford to disregard them if he could also thumb his nose
at the entire stabilization scheme. It may well have been for this very
reason that in the first half of 1963 he sought compensation for his un-
comfortable dependence on the IMF and OECD governments by demon-
strating his independence of them — and even contempt for the Nekolim
world they represented — by sailing as closc to the wind as he could in the
confrontation of Malaysia. This enabled him not only to maintain his
ials as a radical anti-colonialist, but also to keep the PKI on-side
ata time when he was rejecting its other demands — and to keep everyone
guessing about his final intentions. It is not without significance that
Soekarno embarked formally on the confrontation policy in February 1963
just at the time when negotiations with the IMF over the terms of the
stabilization policy were at a critical stage. In March, Sockarno took the
first step towards the promulgation of that policy in his ‘Economic Declara-
tion’ (Dekon) and at much the same time began to develop the diploma-
tic aspect of confrontation through the negotiations at Manila. But he still
avoided any firm move towards the left or right in cither sphere. Not until
the ‘26 May lati impl ing the stabilization scheme and his
meeting with Tunku Abdul Rahman in Tokyo did he commit himself to a
clearcut ‘turn to the right’,6!

A brief account of the stabilization scheme is necessary at this point,
since it became politi led with the ion issue through-
out the decisive months of 1963.52 Its economic rationale was very simple.
Rising prices (which had been spiralling at a rate of roughly 100 per cent
per annum since early 1962) were to be curbed by a combination of in-
creased imports, a balanced budget and more effective incentives to pro-
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duction. In order to remedy the distortions of the over-regulated cost
structure, which were obstructing trade and production in many fields,
the scheme put great stress on the market price mechanism in place of the
self-defeating attempls to manage lh: cconomy by administrative fiat,

which had merely the i 'y tendencies of 1961-2 gener-
ated by excessive government spending on the West Irian campaign and
over-ambitious projects in the Eight Ycar Overall Development Plan,
Because price-fixing regulations had kept the charges of most public
utilities and many state trading enterprises pegged at unrealistically low
levels, long after costs and the general price level had soared beyond them,
the state budget was in effect being required to subsidize huge losses on the
railways, air and shipping services, electricity supply and postal scrvlccs,
and cventhe government’srice Few state

were running profitably or efficiently, so it was urgently necessary to en-
courage private business in the productive and export sectors, since Indo-
nesia's need for foreign exch was now Effective i

to increase production were more urgently needed than slogans about
‘social control’ over the nation's productive apparatus. Thus the stabiliza-
tion scheme entailed in almost every respect a reversal of-the dogmas of
Sockarno’s ‘Guided Economy’.

The President’s political strategy for introducing the scheme was,
consequently, a very cautious one. Discussions were begun in several of
the consultative councils of the government during February and March
(roughly coinciding with the crucial negotiations with the IMF and US
officials), with theaim of r:achmg ngrecmcnt on asct of gen:ml pnncxplcs!a
be incorporated in a Presid
status to his earlier Political Manifesto. In all thls Socknmo was careful
to ensure that he was in a position to claim assent from all the Nasakom
groups represented in his government so that a national consensus could be
proclaimed and overt criticism muted. The Economic Declaration
(Dekon) was therefore announced with appropriate fanfare on 29 March
as a distillation of the opinions put forward by all political organizations
during the preceding weeks.® As a statement of economic principles which
would serve as guidelines for future policy, it was so eclectic as to mean all
things to all men — except insofar as it contained a number of new phrases
and emphases which had not been heard in official utterances during the
Guided Democracy period, such as recognition of the need to rely on
incentives and the price mechanism, or the virtues of private business as
well as State enterprise. Enough of the old phrases were used to make it
difficult for the C ists to withhold their app for the Dekon,
although there were many features of it which they disliked intensely. On
the other side of the political spectrum it was immediately welcomed for
its relatively more ‘liberal’ tone. However, the President waited nearly two
months to obtain endorsement of the Dekon by the political parties
before taking any irreversible steps towards implementation of the
stabilization scheme. They duly expressed their support, with varying
degrees of enthusiasm, although without really having any clear idea what
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economic strategy the President would choose to derive from the vague
generalities they were supporting.

Sockarno had good reason to tread warily on such a contentious matter,
for national unity was under severe strain in the early months of 1963.
Political tensions had been aggravated by rising prices and apprehensions
about the approaching end of martial law. Anti-Communists feared a
sharp increase in Communist influence against which the other political
partics would be relatively powerless. In the opinions of some right-wing
clements, the drift to the left had to be checked by precipitating a show-
down which would crystallize the anti-Communists into a solid bloc. This
was probably one factor (among many others) behind a chain of anti-
Chinese riots which broke out in many parts of Java between March and
May, for which various wild and fantastic explanations came into circula-
tion, all tending to aggravate the tension between Communists and anti-
Communists.®* Hints of a cabinct reshuffle in which the PKI would gain
further representation were still being thrown out by the President himself,
though nothing came of them. His violent denunciations of Malaysia
during Liu Shao-chi's visit in the latter part of April, roughly coinciding
with the first big raid in Sarawak at Tebedu and a deterioration of the more
peaceful mood maintained since the previous month’s Manila talks, also
seemed to portend a move towards the left.8 The political future at that
time was still far from certain. The choice between consolidation and con-
tinuing revolution was not yet settled.

A second, long-delayed session of the People’s Consultative Assembly
(MPRS) had been scheduled for May, against the triumphant backdrop of
West Irian’s final transfer to Indonesian control and the abandonment of
martial law. It was an appropriate occasion for asscrtions of national
unity and confidence in President Sockarno’s leadership. Political strife
was momentarily muted, as no very contentious issues were brought before

the A bly. Sock was proclai President for life in recognition
of his services to the nation. The other major business of the session was
to endorse the Dekon as Ind ia's official E ic i to be

carried into effect at the discretion of the President as Mandatory of the
Assembly. This cleared the way politically for Soekarno to promulgate
the ‘26 May decrees’ which constituted the central core of the stabilization
programme. 58
The decrees were hailed in the West as a sign that Sockarno had set his
course towards realism and moderation, rather than ‘living dangerously’.
This impression was confirmed when he flew to Tokyo a few days later
by two dramatically new developments. He authorized the settlement on
mutually favourable terms of a drawn-out wrangle between his government
and the three big foreign oil ies operating in Ind ia. And he
invited Tunku Abdul Rahman to meet him for talks which proceeded in an
i friendly . There seemed to be reasons for hoping
at last that Indonesian politics might be entering a more tranquil phase.
The stabilization scheme did have a dramatic effect in checking the over-
all increase of price of the previous eighteen months, but it proved in-
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tenscly unpopular, for many public utility charges rose sharply. Imports
increased, after a slight delay, as also did exports. Inevitably, however,
it created a serious liquidity crisis. Speculators had to unload their stocks
on to the market, which contributed to the levelling out of the price index
between June and August, but did not endear the new policies to the traders
concerned. The tight-money policies to which the government was com-
mitted were most hurtful to businessmen, who might otherwise have been
expected 10 favour a policy of ic liberalizati i joined
the PKT and many others in the chorus of condemnation of the 26 May
regulations. When the 1963 and 1964 Budgets were submitted simulta-
neously to the Parliament in August, they were passed grudgingly: the
PKI dared to abstain on the Budget vote at the end of August, although
that was as far as it was prepared to carry its opposition. 7

TOWARDS MALAYSIA: THE FINAL STAGE

Throughout the first half of 1963 the spectre of a repetition of the
Brunei revolt hung ominously over the states of the would-be Malaysia,
conjuring up fears of more scrious Indonesian efforts to frustrate the
scheme. Few substantial obstacles to the creation of Malaysia remained
after the Lansd C i pl its deliberatil on the con-
stitutional and financial terms for the Borneo territories at the end
of 1962. But another uprising could casily have upset the time-table
for bringing Malaysia into being on 31 August.

Sarawak was the most uncertain factor in the Malaysia equation at
that time, for there was still a possibility that SUPP might win the elections
scheduled for May-June, as well as a danger that the young Chinese
leftists of the SCO and SUPP might resort to an uprising.88 Elsewhere
the opponents of Malaysia were in disarray. The arrest of over a hundred
Barisan Sosialis leaders in Si and Ahmad B in Malaya
showed that the authorities there were determined to use emergency
powers ruthlessly to forestall any mass demonstrations against Malaysia,
taking advantage of the atmosphere of crisis that had arisen. Consequ-
catly there was little the opposition parties within Malaya and Singapore
could do to gain any political benefit from the Brunci revolt, whereas they
could now easily be accused of pro-Indonesian sympathies. Their few
mild gestures of protest against the arrests were quite ineffectual in such
circumstances.

Another big question mark that arose in the first half of 1963 was the
tension developing between the governments of Malaya and Singapore
over the final economic and commercial terms of merger. The
negotiations over these issues were to involve some bitter and dramatic
arguments during which the very future of Malaysia seemed to hang in the
balance, although this was due to hard b ining over complex i
questions rather than to deep-seated political obstacles in the way of agree-
ment. They have some relevance to this story, forit was sometimes suggested
that President Soekarno and his advisers may have been hoping that the
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Malaysia scheme would collapse from its own internal strains.5® If 50,
this might help to account for Soekarno's suddenly mild attitude
towards Malaysia at the end of May and during the Foreign Ministers’
conference in June, followed by his equally unexpected outburst against

the Tunku when the London A for the establi: of Mal,
was finally signed on 9 July.
The details of these iations have been 1 and

only two aspects of the affair need to be mentioned here.™ One is the
negotiating tactics of the two parties, which may have given the Indo-
nesians an exaggerated impression of the likelihood that the talks would
break down. The other is the legacy of distrust generated between the
two governments in the course of the negotiations, which was to embitter
relations between Kuala Lumpur and Si; hroughout the following
years.

The economic conditions of merger were of crucial importance to
Singapore, since it was access to wider markets that she needed most
desperately if the PAP government was to succeed in its ambitious plans
to provide employment in industries for the island’s rapidly increasing
population. Yet it also wanted to safeguard the entrepot trade as far as
possible, on which Singapore's past prosperity had been based. On the
other hand, Malaya had already established higher tariffs on some pro-
ducts than Singapore and had industries of her own to protect.  Arrange-
ments for a common market were by no means impossible to devise, but
the circumstances were such that it was not easy to find satisfactory
compromises. One of the difficulties was that mutual concessions pre-

a ial measure of about long-range economic
objectives — and this was conspicuously lacking. Also lacking was the
necessary degree of reciprocal trust, for deep personal antipathies devel-
oped during the negotiations. Moreover, at the heart of the matter was
an extremely tricky technical problem of working out a satisfactory
formula for sharing the work of collecting taxes in Singapore and then
allocating the proceeds to the two governments on an acceptable ratio.
At stake in these negotiations was not only the question of how these
revenues should be allocated between the two governments, but also some
very delicate questions about the division of responsibility for determining
and executing tax policies.?™ These issues were later to prove one of the
sources of friction during the controversies of 1964-5 which preceded
the separation of Singapore.

Negotiations on these complex details did not begin until January 1963,
after the major political uncertaintics about the creation of Malaysia had
been cleared away. The talks continued intermittently until July, but
they ran into a deadlock in March-April and for some weeks no progress
was made. Both sides were waiting on the report of the Rueff Mission
on behalf of the I i Bank regarding the ious question
of the common market arrangements. When it was finally released, its
recommendations on this subject favoured Singapore’s case at the expense
of Kuala Lumpur’s and its reception by the latter was a good deal less
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than open-hearted. The Singapore government was endeavouring to
mnke the two issues of the common market and the financial arrangements
dent in the i since it was primarily concerned to
obtain g of a sati Yy market in return
for concessions on the financial questions, on which it could afford to be
more flexible. The Malayan negotiators wanted to treat the two issues
separately and settle the financial issues first, since they held the stronger
cards on the matter of the common market and could insist that their
proposals should be accepted. They stated their terms in the manner of
an to Si on several ions.? All this may well have
given Indonesian di the i ion that the iations were on
the brink of collapse, especially as they coincided with reports of bitter
personal animosities between the leaders of the two governments,

The final phase of the Mnlxya-Smgnpcrc talks opened on 29 May,
after a six-week deadlock. It was d that
on the common market issue had been reached, but this in nsclf did nol
mean very much since the details still had to be hammered out: in fact,
the announcement appears to have been offered as a concmslon by lhe
Tunku because Lee was facing difficulties in a forth gi
Assembly debate, but Lee implied in public that it committed Malaya
to more than was intended by the Tunku, and this again angered the
Malays intensely. There was muttering about Lee being an impossible
man to deal with and hints to the PAP that Goh Keng Swee would be
more acceptable to Kuala Lumpur. On 19 June, Malaya’s “final terms’
for an agreement were announced and a reply was demanded within two
days; if the reply was acceptable, the Tunku would fly to London shortly
after for the formal si of the to establish Malaysia.
Evidently Singapore’s reply was still not acceptable, for Tun Razak was
sent to London instead, in the hope that negotiations with Singapore
(and the British authorities) might make more progress there in a calmer
atmosphere. The Tunku was to follow only when it was certain that
agreement would be reached. Whether or not all this melodrama was
really necessary, it served its purpose, for sufficient progress was made
in London for Razak to cable the Tunku on 5 July to fly there l'or the
final si of the A after Singapore had made
on the financial issues.

The question of Brunei's inclusion in Malaysia also came to a head
at the London talks. Ironically, the Sultan decided at the last moment
against joining, though his decision now caused little dismay, for Brunei’s
inclusion in Malaysia was no longer regarded as crucial. In fact it would
have been something of an embarrassment, unless the Sultan were pre-
pared to democratize the political arrangements within his state.

The issues on which the Sultandecided against joining were the formula
for dividing up Brunei's oil revenues between Kuala Lumpur and Brunei
and the question of the Sultan’s precedence in the Conference of Rulers.?®
Ifthe latter issue were to be determined on the basis of his date of accession
to the throne (which was the rule applying at the time and which the Sultan
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felt should be applied to him), he would have been the fourth in rank.
But the Conference of Rulers, to whom the Tunku referred the matter
for decision, proposed that his precedence should be determined by the
date on which he joined the Conference, which would have left him near
the bottom of the list. Whether it was this issue which turned the Sultan
away from Malaysia or the issuc of oil revenues is a matter on which
opinions differ. He was rigidly promising in his insi: on
maintaining control over Brunei's oil revenues in perpetuity — unrealisti-
cally so, insofar as no other state cnjoyed such a right — in return for an
annual payment of 2 mere $40 million to the Federal treasury in recom-
pense. The Malayan authorities offered to leave control in Brunei’s
hands for ten years after the formation of Malaysia and one would have
thought a compromise could have been devised here if the Sultan had
really wanted it. Evidently he did not, for one reason or another.

After the signature of the London Agreement and the victory of
the pro-Malaysia partics in Sarawak’s clections, no major obstacles to
the creation of Malaysia on 31 August remained. Indonesia’s hostility,
suddenly renewed by an outburst from Soekarno on 12 June, in complete
contrast to his more peaceful mood during the previous six weeks, was
now the only serious problem remaining. But there was to be one final
internal contretemps before Malaysia came into being. In trying to allay
Soekarno's hostility through the concessions he made at the Manila
Conference at the end of July, by agreeing to a brief postponement of
Malaysia-day in response to Soekarno’s pressure for a UN Mission of
Enquiry in Borneo, the Tunku stirred up one final hornets’ nest at home.
Suspicions were aroused against the proposal to delay Malaysia's forma-
tion and against the racial implications of the Maphilindo concept put
forward at Manila. The latter was distrusted by the Chinese in general,
but particularly by Lee Kuan Yew and the Singapore Chinese who were
most alert to the implicati of Malay-Ind. ian ethnic solidarity.
Lee’s comments on Maphilindo, in turn, angered some leading Malays.
The Secretary General of UMNO, Syed Ja'afar Albar, wrote to the Tunku
at the end of August urging second thoughts about the whole Malaysia
scheme before it was too late, because of all the problems it had brought
in its wake.” The Tunku needed calm nerves to weather the storm that
blew up around him in the last half of August. Lee was challenging the
Tunku's right to commit the governments of Singapore, Sabah and
Sarawak to any p of their ind, just for the sake of
mollifying Sockarno; he also made common cause with the other two
Chief Ministers-designate in pressing the Tunku to proclaim Malaysia
by 31 August as originally intended. The British also were uneasy about
the delay, distrusting Sockarno's intentions in the matter and apprehensive
about Lee's. Duncan Sandys, Minister for Commonwealth Relations,
flew to Kuala Lumpur on 23 August for talks with Lee, Stephens and
Ningkan as well as the Malayan leaders, advancing his visit by a week.
With the end of August drawing near, they all pressed the Tunku to
promulgate an alternative date for Malaysia Day, 16 Scptember, just
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after U Thant was expected to issue his mission’s report.? This created a
new and more serious rift with Indonesia to which we must return in due
course. On 31 August, internal self-government was proclaimed in Sabah
and Sarawak, with the new constitutions coming into force, although it
was not until 16 September that these territories were formally incorpo-
rated in Malaysia, and their own political leaders took over full control
of the government from the British. Lee Kuan Yew added further drama
by announcing on 31 August that Singapore would take over the powers
of defence and foreign affairs, which it did not yet control, in trust until
the ion of Malaysia, thus ing, in effect, her self-government
and independence of both Britain and Malaysia.’® The gesture had little
importance, except in strengthening Lee’s position in the snap election
he then called to catch the Barisan Sosialis at a disadvantage just after
Malaysia Day. But it irritated the Malayan leaders intenscly and was
regarded as yet another sign that Lee was too ambitious to be trusted.

‘A useful account of the Brunci revolt was given by T. E. Smith, “The Brunei Revolt:
Background and Consequences’, The World Today, vol. XIX, April 1963, pp 135-8;
Willard Hanna, The Formation of Malaysia, chapters 14-16, gives one of the most
informative contemporary accounts of Brunei politics before the revolt.

The figures for 1960 are illuminating:

Population Total exports Gowt. revenue
Brunei 83,877 5255 mill. $127 mill.
North Borneo 454,421 $223 mill. $ 59 mill.

Figures from State of Brunci, Report for the year 1960 and North Borneo Annual Report
1962.

3State of Brunei, Annual Report 1955, p. 3. The total population in 1960 slightly
excecded 80,000, of whom 22,000 were Chinese,

{The population estimates in this paragraph are based on Lee Yong Leng, “The City
of Many Waters', Hemisphere (Sydncy), vol. VIII, no. 6, June 1964, For the history of
Brunci, see H. R. Hughes Hallett, ‘A Sketch of the History of Brunei', Journal of the
Royal Asiatic Society, Malay Branch, vol. XVIII, no. 2, and Runciman, The White
Rajahs. A History of Sarawak from 1841 to 1946.

*Nominated District Advisory Councils were set up in 1954, with the right to send
observers 10 the State Council and the privilege of addressing it on any matter about
which the Sultan might wish them to speak. The Annual Report, 1954, accorded this
revolutionary advance just slightly more significance than the fact that “the ancient
Malay ceremony of ear piercing (istiadar bertindek) of the two princesses' was attended
by the British Commissioner General and the two. neighbouring governors.

“Borneo Bulletin, 15 February 1958, cited in J. R. Angel, op. cit. p. 346, upon which
much of the information in this paragraph is based.

?Straits Times, 20 Oct. 1958.

*Borneo Bulletin, 20 Feb. 1960, and Straits Times, 18 June 1960, cited in Angel, op.
cit. p. 363-4.

*Straits Times, 6 Dec. 1961.

1%Hanna, op. cit. p. 136.

Ibid. pp. 36 and 134,

!*Some contemporary appraisals of the causes underlying the Brunei revolt are given
in Hanna, op. cit. pp. 148-51.

1bid, p. 126,

“Rumours about the Sultan’s complicity are discussed briefly (and rejected) by
Hamilion Fish Armstrong in *The Troubled Birth of Malaysia’, Foreign Affairs, vol. XL1,
no. 4, July 1963, pp. 671-93.
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1*Brief official accounts of the revolt as reported to the British House of Commons
may be found in Hansard, vol. 669, pp. 31-6, 1452-6 and vol. 676, Pp. 64-5. A useful
summary is given in Keesings Contemporary Archives, 1963, pp. 19, 261-3.

!*According to Harian Rakjat, 14 Dec., Azahari still maintained that the Sultan was
with the TNKU and challenged the British to prove that he has opposed to the NKKU,

Y7North Borneo Annual Report 1962, p. 8.

!*Tom Harrisson, ‘Checking the Revolt’, Malaya, Feb. 1963, pp. 27-31.

1%1bid. p. 31.

2%Sec Straits Times, 12 Dec. 1962 for information on TNKU activities in North
Borneo put before the North Borneo Legislative Council by the Chief Secretary.

See the Tunku's speech to the Malayan Parliament on 11 Dec., Official
Report, Dewan Ra'ayat, vol. IV, pp. 2. 3.

#2See statements to the British Parliament by Duncan Sandys on 10 Dec. and Nigel
Fisher on 20 Dec. in Hunsard, vol. 664, p. 33 and vol. 670, P. 1455: the British intelli-
gence services appear to have been better informed than one would infer from Duncan
Sandy's perfunctory statements.

#According to Michac] Leigh, who visited Kuching in December 1962, the revolt
had been planned for Christmas eve, by which time Azahari was to be at the UN.

#4Col. Suharjo made life very difficult for the British officials of Shell Oil Company
on several occasions. After the 1965 coup he was suspected of PKI affiliations and
went underground.  He was later arrested,

#Although Azahari was constantly described as Prime Minister of the NKKU in
Indonesian official statements, he appeared in public with Indonesian leaders on very
few occasions. For details of his rift with his Deputy Minister of Defence, Zukifli, in
Jan. 1964, see Brackman, Southeast Asia's Second Front, pp. 143-6; each denounced
the other, but Azahari retined the blessing of the Indonesian government,

*The Problem of Malaysia', The Indonesian Herald, Dijakarta, n.d. (19647).

#TThe Harian Rakjat editorial on Monday, 10 December commented that it was
still too early to know about the Brunei revolt, but that two things were clear: Malaysia
was not liked because it was ialist and i iali iali vas shaky.
1t was natural for these *‘New Emerging Forces' to look to others far help. Aidit's first
statement that ‘the revolt in North Kalimantan is just and must be supported’ was
carried in Harian Rakjat on 13 December. The Bintang Timur editorial of 11 Dec. was
more positive in its assertion of Indonesia's support: on 14 Dec. it reported that Partindo
was forming an organization (o help the revolt: ‘Support is continually flaring up and
comes from the Murba Party, the Indonesian Peasants’ Front (BT1), Tani Marhaen,
GMNI, IPPI, Front Pemuda Pusat, Pemuda Rakjat, Pemuda Indonesia, Gerwani
and many others'.

*8Suluh Indonesia, 14 and 15 Dec. 1962. The Governor of West Kalimantan was
quoted as saying he knew the revolt was going to break out; but this was not taken very
seriously. For a fuller analysis of early reactions by the parties, the Army and the
government to the revolt, see Frederick P. Bunnell, "The Kennedy Initiativesin Indonesia,
1962-63' (Cornell University, Ph.D. dissertation, 1969), ch. 3.

¥See Official Report, Dewan Ra'ayat, pp. 2680-1.

%0ne sometimes wondered whether the anti-Sockarno papers were resorting to the
reductio ad absurdum to mock the official line. A Surabaya paper used the dramatic
headline Rakjat Inggeris Menentang Malaysia (‘The British People Oppose Malaysia®)
to highlight a solitary and predictable protest by Fenner Brockway at the arrest of
Barisan Sosialis leaders in Singapore in carly February 1963.

'For relatively mild statements by Sockarno on 15 Dec. (‘Indonesia is sympathetic
to the struggle of the people of North Borneo®), 20 Dec. and at a mass rally on 23 Dec.
and by Subandrio on 15 Dec., see Harian Rakjat, 17, 20 and 26 December 1962.

*¥Britain twice sought such assurances from Indonesia, apparently without success:
on 4 January Indonesia rejected and returned a Note from her for its ‘abusive words':
The Times, 5 Jan. 1963. Similar assurances were sought from the Philippines and given,
for Forcign Minister (and Vice President) Pelaez was due in London in January for talks
on the Philippines’ claim to North Borneo. Azahari's presence in Manila was becoming
an embarrassment to the Philippines government by this time.

#3Harian Rakjat, 28 Dec. 1962. This was Sockarno's strongest statement on the matter
up to that date; Subandrio was still tending to put the blame mainly on the Tunku's
‘offensive statements”.
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A good analysis of the i of i0's statement of ion is
given by Bunnell, op. cit. pp. 287-9,

3Suluh Indonesia, 21 Jan. ‘Indonesians are forced in spite of themselves to confront
Malaysia, because it is an ice of jalism and italism. We are
bound to_oppose neo-colonialism and capitalism, but we do it regretfully towards
Malaya. Confrontation does not include war, because it can be carried on without war."

2%For the Sockarno-Macapagal joint statement, Jan. 1964, see The Malaysia Issue:
Background and documents (Djakarta, Department of Foreign Affairs, 1964).

37Suluh Indonesia, 1 Feb. 1963.

3*For different versions of this statement, see Straits Times, 7 Feb. 1962 and Suluk
Indonesia, 7 Feb. 1963,

3¥Sockarno's speech to the National Front was an anti-climax, as a major announce-
ment had been expected — perhaps a Nasakom cabinet. Instead, the speech contained
nothing of substance regarding domestic politics, which may have been his reason for
underlining confrontation: see Suluh Indonesia, 14 Feb. 1963.

“0Straits Times, 11 and 13 Feb. 1963.

410n 31 Jan. an Indonesian gunboat pursued a smuggling vessel to within a few
hundred yards of the Malayan shoreline. The Director of the Anti-Smuggling Section
of the Indonesian Customs admitted that violations of Malayan territorial waters had
occurred, but said this was justified because Malayan authorities protected smugglers,
Sce Straits Times, 26 Jan. and Berita Minggu, 10 Feb. 1963.

+In June 1962, the Macapagal administration had first advanced the Philippines’
claim to part of Sabah by virtue of the claims of the heirs of the former Sultan of Sulu,
but the Tunku regarded it as a matter to be discussed with the British at that stage.
After the Brunci revolt, during which Azahari cvidently had backing from influential
Filipinos, followed by Macapagal's charge in his January 1963 State-of-the-Nation
‘message that the incorporation of Borneo in Malaysia posed a danger to the Philippines
sccurity by opening the way for Communism to spread to her doorstep, relations be-
tween Kuala Lumpur and Manila became distinctly strained. Macapagal’s anti-Malay-
sia policy was largely motivated by domestic considerations: it developed in a singularly
opportunistic fashion during 1963 and waned after the middle of 1964 when he found it
desirable to reverse his pro-Indonesian course. Brief studics of the general background
to Macapagal’s foreign policy and the Sulu claim may be found in B, K. Gordon, The
Dimensions of Conflict in Southeast Asia (Spectrum Books, 1966), Ch. 1, ‘Philippines
Foreign Policy and the North Borneo Claim' and J. A. C. Mackic “Party Politics and
Foreign Policy in the Philippines’, Australia’s Neighbours, April 1965, 4th Scries, no. 25,

“President Kennedy's first public statement about Malaysia was limited 10 the
observation that it was ‘the best hope of security in that very vital part of the world'.
While American sympathy towards Malaysia gradually increased during the next
cighteen months, official spokesmen were very reluctant to antagonize Indonesia by
expressing open support for Malaysia, until the Johnson — Tunku Abdul Rahman joint
communique of July 1964. On American policy at this time see Bunnell, ‘Guided
Democracy Foreign Policy: 1960-65", and Roger Hilsman, To Move a Nation(Double-
day and Co., 1967) ch. 26.

#4See Bernard K. Gordon, The Dimensions of Conflict in Southeast Asia, ch. 1and VI,
on Macapagal’s scheme for a Greater Southeast Asian confederation and on ASA.

“*Some details of the flurry of activity in Canberra at this time are given in Peter Boyce
‘Canberra’s Malaysia Policy', Australian Outlook, vol. XVIII, no.ii, August 1967, pp.
149-61.

*For the text of Macapagal's call for ‘the promotion of fraternal and ncighbourly
relations’, see Malaysia, Department of External Affairs, Canberra, 1963, p. 132.
Straits Times, 11, 13, 14 March 1962 for i0's cautiously qualified
of the Macapagal plan and the Tunku's warm welcome to this Indonesian response.

“*This aspect of the early talks in Manila was stressed by Sir Garfield Barwick in an
Interview in December 1964,

9Straits Times, 20, 21, 29, 30 March 1963.

*Robert Trumbull in New York Times, 15 March 1963.

*Ubid. 5, 16 April 1962.

“*For one of the most explicit formulations of this interpretation, see Hindley,
:lndbncsla's Confrontation with Malaysia: the Search for Motives'; the case against it
is briefly put in Howard P. Jones, Indonesia, The Possible Dream, pp. 271-2.
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JIndonesia had been under martial law since March 1957 when the regional dissi-
deace began which was later to issuc in the PRRI-Permesta rebellion of Feb. 1958,
The various martial law regulations arc outlined in Daniel S. Lev, The Transition to
Guided Democracy: Indonesian Politics 1957-59 (Cornell Modern Indonesia Project
Monograph Series, 1966), pp. 15-16.

*These institutions and terms are explained on pp. 82-7.

%The decision to end martial law on 30 April 1963 when West New Guinea would
pass fully under Indonesian control, was announced after an MPPR. meeting on 25
October. But a month after, General Yani still found it necessary to deny ‘that the
Army was against abolition'; see Suluh Indonesia, 30 Nov. 1962.

%Other reasons for the decline in Army influence in 1963-4 were the gradual estrange-
ment of Lt.-Gen. Yani from Gen. Nasution (the former having become more closely
associated with Soekarno since his appointment in June 1962); the consequent confusion
of political goals and tactics among the senior Army officers; and the fact that the politi-
cal parties became more assertive and influential elements on the political stage at that
period, especially the PKI, of course, but also Murba and elements of the PNI.

$7Nasution told an interviewer at the end of January 1963 that a Nasakom cabinet
was ‘only a matter of time'. The PKI campaign for a gofong-rojong cabinet is bricfly
sketched in J. M. van der Krocf, The Communist Party of Indonesia (University of

British Colombia Publishing Centre, Vancouver, 1965), pp. 276-8.

#Aidit himself warned the party that attainment of a Nasakom cabinet should not
be regarded as a panacaca and his speeches in carly 1963 were far from suggesting that
victory was near at hand in the struggle against the ‘reactionary and diehard forces’,
who were seeking to introduce American, Japanese or West German neo-colonialism,
For a characteristic PK1 analysis of the political situation and the appropriate strategy
for the PKI, see D. N. Aidit, *Dare, Dare, Dare and Dare Again', Political Report
presented on 10 Feb. 1963 1o the First Plenary Session of the Control Committee of the
Communist Party of Indonesia (Foreign Languages Press, Peking, 1963), p. 73.

#*A full account of the political background to the stabilization scheme is given in
Bunnell, op. cit. ch. 4. The US Economic Survey Team to Indonesia, led by Prof.
D. D. Humphrey, had been appointed in mid-1961 soon after Sockarno's meeting with
President Kennedy, who had offered 1o assist Indonesia with the financing of her Eight-
Year Development Plan. Its report, recommending U.S. assistance of $200-235 million
and multilateral finance of $125-155 million, was issued in mid-1962: it has been
published under the title Indonesia: Perspective and Proposals for United States Economic
Aid: a Report to the President of the United States (Yale University Southcast Asia
Studies, 1963).

$9Bunnell, op. cit. pp. 317-21.

#1See below pp. 138-9, 177-8.

*For a fuller account, see Mackic, Problems of the Indonesian Inflation, pp. 37-40.

“K. D. Thomas, ‘Recent Developments in Indonesia', Australia’s Neighbours, 4th
series, no. 11-12, Jan-Feb 1964.

A valuable set of reports into the social and political background to the worst of
the May riots (in Sukabumi, West Java) is contained in a publication of the Lembaga
Ekonomi dan Kemasjarakatan Nasional, edited by Sclosoemardjan, Pilot Projek Survey
‘Pusaka Djiwa’ Tentang Faktor-Faktor jang mengandung Gerakan Kerukunan dalam
Masjarakat dikota Sukabumi',

$*For Sockarno’s statements about Malaysia during Liu Shao-chi's visit, sec Model-
ski, op. cit. pp. 69-70. Ambassador Jones suggests that the Tebedu raid was intended
mercly as a warning of what might be in store if Kuala Lumpur did not adopt a less
inflexible position.

*The ilizati rested ially on five pillars:

i. the rigid price controls of the Guided Economy era were dismantled and sharp
increases announced (of 400-600 per cent) in charges for transport, postal, clec-
tricity and other public utility services which had been imposing a heavy burden
on the budget as costs soared in 1961-2.

i.. the foreign exchange regulations were overhauled in what amounted to a devalua-
tion to something nearer the free market value of the Rupiah, partly to increase
the return to exporters, but partly also to increase the government's receipts from
taxes on foreign trade.

iii. a ‘crash programme’ of importsof urgently needed spare parts and raw materials

was announced to be financed by an immediate release of $40 million of foreign
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exchange provided by the I of i
. salaries and allowances to civil servants were roughly doubled to give them some

slight recompense for the price increases they were suffering.
the budgets for 1963 and 1964 (announced in July) were to be brought into even-
tual balance by a tight curb on expenditure increases and a rise in tax revenue
from increased imports.

#7Sec Thomas, op. cit. The price index for 19 foodstuffs in Djakarta tells the story
of the impact of this stabilization scheme on the inflation of prices as vividly as words
can do.

=

=

Jan, 2319 July 3041
Feb. 2543 Aug. 3133
Mar. 2682 Sept. 3569
Apr. 2700 Oct. 3786
May 3010 Nov. 4617
June 3096

#5Scc above pp. 70-1.

#9Scc Indonesian Herald, editorial, 27 May 1963.

"Milton E. Osborne, Singapore and Malaysia, ch. 5.

7iIbid. pp. 52-61: Hanna, op. cit. pp. 224-6. Sec also the Report on the Economic
Aspects of Malaysia by a Mission of the International Bank for Reconstruction and
Development (Kuala Lumpur, Government Printer, 1963).

Sce the reference to Malaya's ‘final terms'’ on 19 June, The Times, 24 June: also
Sydney Morning Herald, 5 July for a statement by the Tunku that Singapore might be
excluded from Malaysia if her ministers remained obdurate in the London negotiations.

"Sec Hanna, op. cit. pp. 225-6. The Tunku attributed the breakdown solely to issue
of the Sultan's in the Confe of Rulers, but a Brunei denied
this: The Times, 16 July 1963.

“Interview with Sycd Ja'afar Albar, January 1965.

T8The Times, 23, 24, 26 August.

40sborne, op. cit. pp. 46-7.




VII
The Manila Spirit

AT the end of May, unexpectedly and at very short notice, Soekarno
invited the Tunku to join him in Tokyo for private talks. The cordial
atmosphere of their meeting raised hopes that further conflict might be
avoided. Although Soekarno did not g0 so far as to renounce his con-
frontation policy as such, the air was cleared to some extent, the two
leaders agrecing in the communique issued at the end of the talks that
their respective governments would ‘take every possible measure to
refrain from making acri i attacks and di ging references to
each other’. They also agreed to settle ‘any outstanding differences
directly and exclusively affecting them ... in a spirit of neighbourliness
and goodwill" in accordance with the 1959 Treaty of Friendship. (Nothing
further was heard of this treaty in the following months, however.)
More significantly, they cleared the way for the Foreign Ministers’
meeting on 7 June as the precursor of a Summit conference. As an Indo-
nesian account later put it,

«..in spite of the earlier ‘war of words’ it proved possible for the two leaders to
find common ground and the Tunku expressed his willingness to discuss both
the problems of the region in general and the Malaysia project in particular
with President Sockarno and President Macapagal. With the lessening of
tension, the ground was now cleared for a tripartite Ministerial conference....!

The Tokyo meeting occurred at the same time as Sockarno finally
agreed to il the d iati over an oil agreement
with the three big i i oil pani ing in Ind i
and shortly after the 26 May decrees which marked a dramatic liberali-
zation of economic controls in Tndonesia. Optimists felt justified in draw-
ing the conclusion that he had finally decided to embark on the pro-
Western policies implicit in the IMF- d ilization pry 5
the scaling down of confrontation appeared to be a logical corollary of
that decision, although this could not be done too suddenly and some
face-saving gesture might still be required of Malaya in order to ‘get
Soekarno off the hook’, on which he had been caught by his espousal of
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confrontation. Pessimists were sceptical that his intentions were as simple
as that, but it was not easy at the time to fathom just what they might be.
The Tunku told the press that he had insisted to Sockarno that there
could be no question of ch;mgmg the date of Malaysia’s form:mon from
31 August, nor of i itions for its cstabli
subsequently claimed that the Tunku did agree in Tokyo to an investigation
of the wishes of the people of north Borneo before the creation of Malaysia
and that he accepted Sockarno’s explanation of the reasons for con-
frontation.? Whatever the exact truth of the matter may be, it seems
likely that some kind of discussion might have taken place between them
along these lines (perhaps in vague or hypothetical terms), since the two
Manila conferences which followed the Tokyo mecting proceeded towards
a promise formula involving Malaya’s of an ascertainment
of Borneo opinion in return for Indonesia’s undertaking to ‘welcome’
Malaysia. What we will probably never know with any certainty, of
course, is the extent to which Sockarno bluffed the Tunku into believing
that he merely wanted this as a symbolic gesture of acquiescence by Malaya
in the principle of self-determination in order to deal wnh his domestic
problem of drawing back from confrontation.

THE FOREIGN MINISTERS' CONFERENCE AND
MANILA ACCORD

The Foreign Ministers’ ‘Conference of 7-11 June marked the highest
peak of cordiality and optimism reached during the entire series of Manila
talks, giving promise of a fruitful outcome to the Summit meeting fore-
shadowed in the following month. Razak and Subandrio had known
cach other since their London days in the late 1940s and each appears
to have been pleased with the results of their talks. Pelacz also had reason
for satisfaction, since the Filipino idea of a loose confederation of the
three nations (Maphilindo) was warmly end d by the other

and for the first time began to scem more than a mere pipedream. Yet
there were still major difficulties in the way of finding common ground
for any such association, as the opening addresses revealed, since they
epitomized the very different foreign policy concerns of the three countries.
The Malayan statement was a stereotyped homily on the Communist
threat to the arca. The Philippines stressed the common interests of the
three nations in the security of the region as a whole and the advantages
of closer association between them, all in the vaguest terms. Indonesia’s
contribution, however, had a quite different character, being focused
mainly on the unconventional nature of the Indonesian revolution, which
was related to ‘mental development’ based on discovery of one’s national
identity — obviously a veiled allusion to the continued cultural and
political dependence of her neighbours on other nations. A press report
on the first day commented that it was doubtful if the tensions could be
resolved sufficiently for the confederation idea to be acceptable.® How-
ever, it suited the three governments to try to make the Maphilindo idea
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work at this stage, if only to provide a new framework within which they
could pursue their diverse Malaysia policies without reaching complete
deadlock.

Both Subandrio and Pelacz attempted to induce Razak to delay the
creation of Malaysia so that opinion in the Borneo territories could be
tested. Razak rejected this as impossible for reasons of domestic politics,
When he turned the question on Subandrio to ask whether he wanted
the p of Malaysia Day or th ion of popular opinion
in Borneo, Subandrio replied that it was the latter, which enabled Razak
to quote Narasimhan’s conclusions on the matter.4 Subandrio then went
on to say that it was not a formal UN enquiry that he wanted, but merely
some sort of gesture to the principle of self-determination, which he could
refer to within Indonesia, so that he could willingly accept the creation
of Malaysia, not feel obliged to oppose it. He said that he cxpected the
decision to go in favour of Malaysia: in fact, he wanted it to, for he did
not regard an independent North Borneo state as a satisfactory alternative
at all. Just how the ascertainment of Borneo opinion was to be carried
out was not specified in the Manila Accord, however, but was left to the
Summit meeting to wrangle over in July. Conscquently, Razak was able
to return home feeling satisfied that he had committed his government
to nothing more than some brief process of formal verification of Borneo
opinion. Subandrio, for his part, had succecded in making the Malayan
government specifically affirm its commitment to the principle of self-

"determination in the North Borneo context and persuading it to accept
the desirability of some form of ascertainment.®

The Manila Accord embodied four major points: agreement that ‘the
three countries share a primary responsibility for the mai of the
stability and security of the area from subversion in any form or mani-
festation” (clause 3), support for initial steps towards the ‘Macapagal
plan’, which was later desi| as * ji Maphilindo', an ad-
mission by Malaya that the Philippines’ claim to Borneo would not be
prejudiced by its incorporation in Malaysia and, most crucially, an

ffi ion of adh to the self-d. ination principle in relation
to the formation of Malaysia, which was spelled out in clauses 10 and 11
as follows:

10. The Ministers reaffirmed their countries® adherence to the principle of
self-determination for the peoples of non-self-governing Territories. In this
context, Indonesia and the Philippines stated that they would welcome the
formation of Malaysia provided the support of the people of the Borneo
Territories is ascertained by an independent and impartial authority, the
Secretary-General of the United Nations or his representative.

11. The Federation of Malaya iation for this attitude of
Ind. ia and the Philippines and unds to consult the British Govern-
ment and the Governments of the Borneo Territories with a view to inviting
the Secretary-General of the United Nations or his representative to take the
necessary steps in order to ascertain the wishes of the people of those Terri-
tories.§
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The Accord also referred briefly to the Philippines’ claim to North
Borneo in clause 12, the Ministers ‘noting’ the claim and agrecing that
it would not be prejudiced by the inclusion of North Borneo in Malaysia,
while committing themselves to a solution by peaceful means, Nothing
was said specifically, however, about the matter of military alliances and
foreign bases; only the vague reference to sharing ‘primary responsibility
for the maintenance of the stability and security of the area’ alluded to
that in any way. The key issuc was obviously the incorporation of the
Borneo states in Malaysia.

This agreement may not have formally committed Malaya to very
much, certainly not as much as Indonesians later asserted it did. But it
could casily be interpreted as meaning a good deal more than it said,
and this was to be the source of great difficultics later. Later Ind i
accounts of the Manila conferences make great play of the fact that on
each occasion it was possible for the three countries to find common
ground and a basis for closer cooperation, but that *British interference
worked to undo what had been done .... Hence the repeated spectacle
of agreements reached in good faith being broken almost before the ink
was dry.” At the Foreign Minister’s conference, agreement was ‘no sooner
reached than it became impossible to implement it’ since the Tunku went
off and signed the London Agreement of 9 July ‘prepared by the Colonial
Office ... according to the neo-colonial formula’; hence it was difficult
to see how a Summit could take up the threads of the Foreign Ministers’
meeting and still proceed in an anti-colonial direction. One carly Indo-
nesian account contrasts the ‘brotherly atmosphere that pervaded the
discussions’, which created high expectations of a new chapter in relation
between the two countries, with the Tunku’s unilateral action in “brazenly’
signing the London Treaty, instead of working out a solution in close
harmony with his neighbours.”

How much truth is there in these charges? Indonesians have claimed
that at least two provisions of the Manila Accord were flouted by the
London Agreement of 9 July — article 3 by the continuance and extension
of the Anglo-Malayan Defence agreement and articles 10-11 by the

lation that Malaysia would defini be brought into being on 31
August. According to the Indonesian Herald version, this ‘unilateral®
act by the Tunku flouted the * ing and pl
agreement on how to solve the probl of concern’ di

Malaysia.® Neither of these charges can be sustained by reference to
the actual text of the Accord, although, as with the agreements reached
at the later Summit conference, it is necessary to consider what cach party
seems to have believed the text meant as well as the words of the text
themselves. Was there a greater degree of ‘common understanding and
complete agreement’ than we can discern in the carefully vague phrases
of the text? The question is not unimportant, for articles 10-11 of the
Manila Accord turn out to be the key statements in the entire set of
Manila agreements regarding the question of an ascertainment of opinion
in the Borneo territories: the more detailed provisions in the later Manila
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Joint Statement regarding the implementation of the Accord still refer
to them as the starting point.? A literal reading of them reveals clearly that
the Accord imposed a more specific commitment on Indonesia and the
Philippines than upon Malaya. The former were definitely to ‘welcome’
the formation of Malaysia if the support of the Borneo people was
ascertained independently and impartially. On the other hand, Malaya
was to ‘consult’ the British and colonial authorities with a view to inviting
U Thant to conduct the ascertainment. By implication, Malaya was
thereby committed to an ascertainment process prior to the formation
of Malaysia — but only by implication, not by specific word. She was
committed also by her reaffirmation of the principle of self-determination,
but the Malayan view was that this principle had already been honoured
in the Borneo territories by the political processes of the two preceding
years. The Malayan government could plausibly assert. in fact, that it
was not specifically committed in any way to refrain from proceeding
with the necessary i 7 towards the bli

of Malaysia until an ascertainment had found Borneo opinion to be in
favour of Malaysia — although it would have been more tactful politically
not to argue along these lines. A Malayan might even have argued (and
Ghazali on 30 August did assert) that Malaya had not undertaken that
she would not establish Malaysia until and unless the ascertainment was
completed and found favourable to her; the undertaking to bring in the
UN Secretary General to conduct an ascertainment had been agreed
upon only to ensure that Indonesia and the Philippines would ‘welcome®
Malaysia — it was not a legal condition of its establishment. Obviously
no Malayan government could have conceded that in any event, no matter
how confident it felt about the outcome. On the other hand it would be
rather disingenuous to argue the Malaysian case on purely legalistic
grounds based solely on the text of the Manila Accord. Although Malaya’s
commitment to accept an ascertainment mission was not clearly spelled
out, it was more than just a quid pro quo for the promise of a ‘welcome’
to Malaysia by Ind ia and the Philippines. (There was, for instance,
the juxtaposed reference to ‘self-determination’.) The text was deliberately
vague, as agreements often have to be, if they are to prove acceptable
for home consumption; after all, the Forcign Ministers were merely
feeling their way towards amicable agreement on certain general principles
which their Heads of State still had to negotiate in detail.

What implications did the signatorics intend to be read into the text
of the agreement? It cannot be denied that Malaya accepted some com-
mitment to an ascertainment process before the formation of Malaysia
in return for the promise of a peaceful welcome: the question at issue
hinges around the terms of her commitment. This can be inferred fairly
confidently from what we know about the course of the negotiations at
the Foreign Ministers’ conference. On the Malayan side Razak was
adamant at the June conference that Malaysia Day could not be postponed
to allow for a full-scale plebiscite in the Borneo territories, although he
was prepared to contemplate some limited process of confirmation of
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the wishes of the people there. Subandrio did not press him very hard
on this issuc: there was no reference in the Accord to the relevance for
this purpose of General Assembly Resolution 1541, which was later to
become a major bone of contention at the Summit meeting. Subandrio
was apparently content to gain general acceptance of the principle,
leaving the details to be negotiated by Sockarno in July. He scems to
have been primarily concerned in June to win Razak’s confidence through
a display of cordiality and apparent frankness, appealing to him for help
from Kuala Lumpur in enabling the Indonesian government to drop
confrontation. The very friendly (‘brotherly’) atmosphere of the con-
ference,!® engendered partly by the new enthusiasm for Maphilindo, was
very different from the strain evident at the later Summit conference.
It would all have helped to convince Razak that the advantages of co-

ing with the Ind ian go would igh any slight
risks there might be in trying to humour Soekarno. His continued
hostility to the new federation would not just be a potential threat which
could become dangerous if another revolt broke out in Brunei or Sarawak;
it could be also a positive ind 10 p ial i to take
desperate action in the hope of precipitating her intervéntion before it
was too late.

In his closing speech, Subandrio described the conference*as ‘not just
good, but very, very good' and he spoke enthusiastically of ‘more or
less pl 21 on all ions which affect the interests and
attention’ of the three countries.!! Sockarno is said to have been very
pleased, also, when Subandrio reported to him in Rome on the outcome.
We can only speculate whether they were pleased because the Manila
Accord provided the basis for a face-saving gesture if they had to abandon
the confrontation policy, or whether they saw possibilities that Sockarno
could use the Accord as a lever to push the Tunku further in the direction
of a meaningful ascertainment when they met at the Summit conference
in July. (Probably it suited them to keep both options open.) On the
other hand, the PKI was distinctly unhappy about the communique,
charging Subandrio with lack of candour in revealing just what he had
agreed to in Manila.l2 How could Indonesia’s undying opposition to
Malaysia be reconciled, it asked, with Subandrio’s assertion that ‘more
or less complete agreement had been reached on all matters which affect
our interests’? Had the f ion of Malaysia been or not?
Were the people of Sabah to be allowed to determine their own future,
or join the Philippines if they so preferred? Aidit queried the reference
10 ‘mutual und ding’ igertian b in clause 1, for the PKI
was still very suspicious of the Philippines for its ‘ja Bandung, ja SEATO"
attitude and for its subservience to US Imperialism, which the PKI was
trying to brand as ‘enemy no 1° for Indonesia.l?

The PKT Central Committee issued a policy statement about Malaysia
on 20 June which ran entirely contrary to the implications of the Manila
Accord. It even opposed the suggestion that an expression of self-
determination might be sought in the Borneo territorics, arguing that
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the people of North Kalimantan had made their choice on 8 December

1962 (Azahari's rebellion): if a plebiscite was to be imposed there, certain
must be —and the conditions it laid down were

obviously unacceptable to the British and Malayan governments.14

Strangely, however, the PKI did not react very strongly at this stage
against the Maphilindo proposal, at least in public, although it must
have been seriously alarmed by the anti-Chinese implications of this new
policy development and it certainly regarded Maphilindo as an American
inspired move to draw Indonesia into her orbit. Little was said about it
in Harian Rakjat until mid-July, when Aidit seized the opportunity
provided by Soekarno’s outburst against the London Agreement to argue
strongly that a Summit conference was now out of the question.® There
was no basis for a Maphilindo confederation, he said: mere similarity
of race was not a sufficient reason for it, especially when there were such
differences of domestic and foreign policy.

The cordial mood prevailing in June lasted only until the signing of the
London Agreement on 9 July, by which it was finally settled that Malaysia
would come into being on 31 August. Soekarno’s reaction o this was 50
vehement that earlier hopes of averting Indonesia’s hostility to the new
federation suddenly receded again. In a speech next day he attacked the
Tunku as a man who did not keep his promises. The holding of a Summit
conference was now in doubt, he added, alleging that it had been clearly
agreed at the Foreign Ministers’ conference that the wishes of the people
of North Kali should be i iga before Malaysia was es-
tablished. His attack on the London Agreement implied that the Manila
Accord had ruled out any further steps by the Malayans towards the
establishment of Malaysia prior to the Summit meeting, an interpretation
which could not conceivably have been conceded by Razak and was
hardly compatible with theorics that the purpose of the Manila talks
was simply to find a face-saving formula. By his apparent denial that
he meant any such thing, Soekarno left everyone guessing just what his
purposes really were.

The Indonesian press and public responded quickly to this signal of
a new line towards Malaysia. The PKI now argued strongly that there
was no longer any basis for a Summit meeting. It began to stress the
slogan ‘Ganjang Malaysia', which was later to be taken up by Sockarno
after the final break in September. But the very urgency of PKI assertions
that it would be dangerous for Indonesia to become involved again in
the Manila talks betrays a fear that this had still not been ruled out, that
Sockarno had simply not yet made up his mind.2¢ The reaction in other
quarters made this abundantly clear. A meeting of the main executive
organs of government (the MPPR, KOTI and MPN) on 15 July expressed
support for the President’s ambiguous statements of 10 and 11 July in
characteristically ambiguous fashion, leaving entirely to the President's
discretion the decision whether or not he should attend the Summit.
The various political and mass organizations did likewise, taking their
cue from the President and not daring, except in the case of the PKI, to
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try to anticipate or determine his decision.!? For nearly a fortnight,
almost until the eve of the proposed Summit meeting, no one could be
sure whether Sockarno was prepared to attcnd or not. Even the Filipino
hosts seemed hensive and 18 Soek had not actually
said he would not attend the Summit, merely that it was in doubt. It was
up to the Tunku to show by his actions whether the conference would be
held, he added, a few days after his initial outburst. When it came to the
point, of course, he did finally announce that he would attend, even though
the Tunku had given no further sign of any willingness to change his stand.

How are we to explain these crratic changes of course in July? It is
sometimes suggested, although barely credxblc, that Soekarno was taken
by surprise when the Malaya-Si i were brought
to a successful conclusion in the London Agrccment and that his angry
reaction was due to pique at the realization of defeat. Soekarno and
Subandrio may have been seriously hoping that the tense Malaya-Singa-
pore negotiations of June-July would break down entircly; hence it is
possible that they were grievously disappointed when the last major
obstacle in the way of Malaysia’s creation was surmounted. (The Sarawak
clections had finally ruled out the possibility of a SUPP victory there.)!?
Indonesian press reports on the intense bargaining that preceded the
London A d the likelihood of a b
which makes one wonder how much similar wishful thinking prcv;ulcd
in official circles, or how accurately Soekarno had been informed about
the whole matter.2® More plausible is the hypothesis that it suited Soek-
arno tactically to switch to a harder line, partly to keep everyone guessing
what his real intentions were (domestic critics as well as his Malayan
adversaries), partly to unsettle and unnerve the Tunku before the Summit
meeting, partly to signal to the world that confrontation was not being
abandoned for the sake of a mere ‘gesture’ on the matter of the Borneo
ascertainment. In other words, if he were to attend the Summit, it must
not be presupposed that he was there merely to devise a face-saving
formula. Sockarno may have felt that the atmosphere of cordiality
established at the Tokyo and Mamln mectings was bcmg taken too much
for granted, as if Ind ia’s in s fi ion would
not involve any substantive concessions from the Malayan side.

Morcover, Sockarno was faced at home by widespread hostility to the
government’s new course because of the sharp price rises and severe liquid-
ity crisis brought about by the stabilization programme and an intensely
suspicious PKI which was eager to take advantage of his embarrassments.
The PKI was charging Subandrio with evasiveness about what had been
agreed at Manila, hinting that Amcncan pressure was being applied to
make Indonesia drop her to Malaysia behind the veil of double-
talk at Manila, and that the US was pressing her into * reactionary’ economic
policies as the price to be paid for the foreign aid needed for the stabiliza-
tion programme. Thus it would be unwise for Soekarnoto appear complete-
ly committed to a right-wing course. In mid-. -July he found it expedient to
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throw out yet another hint that a cabinet reshuffie (i.c. a Nasakom cabinet)
might be in the offing. Whether it was to protect his flanks from political
sniping, or a mere blind to keep the PKI guessing, the 10 July statement

d his hand d lly precisely because it upset predictions
that confrontation was about to be quietly abandoned.

The war of nerves against Malaysia in these weeks was a curious inter-
lude. It was i i by a Navy on 16 July that an
Armada Siaga (‘Alert Fleet') had been formed ‘especially to oppose
Malaysia', followed on 26 July by joint naval-air manocuvres in the South
China Sea and Malacca Straits which were described as organized ‘on a
war footing’.2! Nasution also made some very fiery speeches (which,
however, got far less prominence in the Djakarta press than overseas) in
the course of a visit to Pontianak, Singkawang and Sanggau, in the West
Kalimantan border region, only 40 km. from Sarawak.

We must oppose Malaysia because it represents a direct threat to Indonesia.
For the areas to be included in Malaysia have been, and still are, bases for
foreign subversive activities in the economic, political and cultural fields, which
openly and constantly threaten to eat away the Indonesian Revolution ....
We must defeat Malaysia with the Trikora spirit .... Be prepared for general
mobilization: continue to help the people of North Borneo, if necessary train
them and give them the equipment they need. The final victory will be decided
in North Borneo itself and by the patriots of North Bornco who will never
surrender, 22

Despite the vagueness and ambiguity of this speech, which made it im-
possible to infer just how much or how little it portended, the underlying
note of hostility to Malaysia was entirely out of character with the Maphi-
lindo spirit. Were the Indonesians hoping to provoke the Tunku into a
refusal to attend the Summit meeting, so that they could justify the main-
tenance of confrontation by blaming him for the breakdown? It is quite
possible — although, oddly enough, no military excursions across the
Borneo frontier occurred during the latter part of July.2% Perhaps all the
sound and fury was purely ‘symbalic’, an elaborate facade to make con-
frontation seem more real than it was. But it was not quite as simple as
that. A contretemps with the British over the expulsion of two Indonesian
diplomats from Jessclton on 19 July for subversive activities helped to
aggravate matters** by providing an opportunity for vehement anti-
British speeches and a small demonstration outside the British embassy.
Finally, a ‘ganjang Malaysia' rally was announced for 27 July, at which
Sockarno was to reveal whether or not he was going to attend the Summit
conference and indicate what actions were appropriate for the next stage
of confrontation. His speech on that occasion was truculent and defiant
towards the Tunku and the British, the theme being that confrontation
would be continued in the conference halls of the Maphilindo Summit
meeting as in all other fields. But the essential fact of the matter turned
out to be that he had decided to attend after all.25

The purely tactical consideration of alarming and unnerving the Tunku
in advance of the Summit mecting may also have played a part. Hard
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bargaining on the precise nature of the Borneo ascertainment still lay
ahead, so Sockarno’s chilly and cavalier attitude to the conference, so
much in contrast to the cordiality of the earlier meetings, may well have
been calculated to serve notice to the Tunku that he was not going to be
let off with a mere outward charade in Borneo — or, at least, not without
paying his pound of flesh in return. No doubt Soekarno's mercurial
temperament also had a good deal to do with these sudden changes of
attitude, but there was a great deal of method in his moodiness.

THE MANILA SUMMIT

Because of the warlike sounds coming from Indonesia, the Summit
conference opened under gloomy auspices. President Soekarno had shown
little sign of any change in attitude since his denunciation of the Tunku
earlier in the month, except insofar as he had agreed to attend the Summit.
He still appeared to be in stormy mood and Indonesia’s spokesman struck
a cold note when he said on arrival in Manila: ‘We are not doing any
confronting now. President Sockarno is quietly waiting to sec what will
happen tomorrow. If tomorrow’s session shows the Malays are continuing
to violate the spirit of the earlier Manila and Tokyo accords, we will pack
our bags and go.'?® In effect, this put the Tunku on notice that if he wanted
the Summit meeting to lead anywhere, he would have to make the first
concessions.

At the formal opening of the conference on Tuesday, 30 July, only
President Macapagal spoke, Soekarno and the Tunku having waived the
right to do so at this stage. It was an ominous sign of the tension between
them, even though some encouragement could be found in the fact that
both men were reluctant to take any risks of aggravating it by uttering
provocative words in public. But next morning the atmosphere had
changed dramatically by the time the three Heads of Government got down
to business in their first closed session. Before the meeting the Tunku paid
a briel courtesy call on President Soekarno at his residence (ostensibly to
‘clarify his misunderstandings of the London Agreement’) and a more

iliatory note was i diately injected into the entire proceedings.2?
A ‘cardial and brotherly atmosphere’ was reported in the communique
issued after the meeting, in which the threc leaders approved the Manila
Accord agreed upon at the Foreign Ministers’ meeting in June, which
included the reference to Maphilindo: they also reaffirmed their deter-
mination to establish the closest cooperation between their three countrics.
Paragraph 10 of the Manila Accord (see Appendix T) had envisaged that
the opinion of the people of the Borneo territorics regarding Malaysia
would be ‘ascertained by an independent and impartial authority, the
Secretary General of the UN or his 3] ive', so the i
went on to reveal that ‘the Secretary General of the United Nations has
been informed of this decision in order to advise him of the role he would
be expected to play in implementing the relevant clauses of the agreement”.
U Thant's representative at the conference, Mr. Alfred Mackenzie, the
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Canadian head of the UN technical aid mission in Manila, had been called
in towards the cnd of the mecting and T was told to inform U Thant to
carry out the request outlined in article 10 of the Foreign Ministers’ agree-
ment. I did accordingly.’ It would be interesting to know in just what
terms his cable was drafted. One report mentioned that it sought a reply
from U Thant on whether and how he would conduct an ascertainment in
accordance with that agreement and, in particular, how long it would
take.?s Another added that the cable made reference to self-determination
'in the letter and spirit of UN General Assembly Resolution 1541’ — a
highly contentious point since that resolution strongly implied the desira-
bility of some form of plebiscite or referendum.®® Much of the drama of
the next few days was to hinge around that issue and around the three
cables sent by U Thant in reply to the requests and information he received
from Manila through Mr. Mackenzic.

Itis necessaryto trace the course of the Manila negotiationsin some detail
for the light they throw on the intentions of the three signatories to the
vague compromise finally embodied in 4 of the Joint S
But before we plunge into the details, it may be helpful to summarize the

b logy of devel after the relatively imistic session of the
three Heads of Government on the Wednesday morning. At that stage it
was expected that only three days of negotiation would be necessary and a
formal concluding ceremony would be held on the Saturday. The Heads of
Government were to convene again on Thursday morning, following a
Foreign Ministers’ meeting on Wednesday afternoon to draft the cable
to U Thant. However it was decided at that meeting to postpone the
Thursday session of the Heads until the afternoon, presumably to allow
time for U Thant's reply; later, it was again postponed until the Friday.
Signs of strain began to appear again on the Thursday. The British
Charge d'Affaires, who called on the Tunku and Mackenzie in the morning,
did not help matters when he let it be known that 31 August was ‘unalter-
able’ as the date for Malaysia Day.30

This prompted an attack on the British by Ganis Harsono for interfer-
ing in the affairs of the Maphilind countries. Ind ian and Filipino
suspicions that the British were trying to wreck the conference and under-
mine the ‘spirit of Maphilindo® played a big part in colouring their inter-
pretations of cvents at that time. On Thursday, the Foreign Ministers
spent a long day in conference, towards the end of which U Thant's first
cable was received. A hint of disagreement over the terms of the ascertain-
ment became discernible after the meeting, when an exuberant announce-
ment by Lopez, the Philippines Foreign Minister, that ‘we have completed
discussions on the clauses on Malaysia and North Borneo’ in the Manila
Accord (clauses 10-13, dealing with self-determination and the Philippines
claim on Sabah) was denied by his Malayan counterpart, Ghazali.3!
Discussions on the foreign military bases had also begun to create friction,
with Subandrio g Ind ia's objections to the Anglo-Malaysi:
defence provisions of the London Agreement on Malaysia — although
this issue seems at no point to have become as critical a problem as the
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Borneo assessment was. Friday was a day of crisis, during which Malaya's
stand hardened, although the three Heads of Government met for a
second time to sign the cloquent generalities of the Manila Declaration

ishi ili An ion of the confe until Sunday was
announced. U Thant's second cable, in reply to a request for clarification
of his first message, did little to resolve the deadlock that was looming.
On Friday evening Mackenzie phoned Narasimhan in New York to inform
him that the conference would collapse unless some alternative suggestion
was forthcoming from U Thant. Next day, U Thant's third cable arrived,
suggesting a different type of assessment of Borneo opinion on Malaysia
of the kind that was finally undertaken, requiring a much shorter time than
his earlier proposals implied and clearly not entailing a plebiscite. This
did not immediately solve the problem, for further hard bargaining con-
tinued right through until Sunday night, but it transformed the picture as
far as Malaya was concerned, since it provided the basis for a compromise
which the Tunku could accept without itting himself to a referend
The final compromise reached between the Tunku and Dr. Subandrio on
the Sunday evening, after a long meeting of the Foreign Ministers,
amounted to an agreement by Malaya to permit some slight delay in the
formation of Malaysia in return for Indonesia’s abandonment of her
previous demand for a full plebiscite.

Until the participants in the Manila Conference reveal the full story with
corroborating documents, it will not be possible to establish with finality
just what they intended by their adoption of the ambiguous wording of

ph 4 of the Joint St around which so much controversy
has since raged. But we can infer a good deal about the course of the
negotiations, and hence the nature of the compromise reached, from a
careful reconstruction with the few fragments of information which have
become available publicly.3 We must begin by considering the overall
bargaining position of the two main protagonists.

It is possible that Sockarno’s sharp change of attitude on the second day
was merely part of a subtle war of nerves against the Malayans; after keep-
ing them apprehensive and uncertain until the eleventh hour with threats
to boycott the conference, his abrupt change of the mood may have been
intended to stampede the Tunku into offering concessions. It was probably
also duc to Sockarno’s realization of the strong iating position he was
in if the Tunku showed himself willing to make some concessions for the
sake of allaying Indonesia’s hostility towards Malaysia, as he did. For the
Tunku had little choice but to try and humour Soekarno, even though
he could not afford to give much away on the two key issues, the form of
ascertainment to be undertaken and the postponement of Malaysia Day.
His only alternative would have been to repudiate, in effect, paragraph 10
of the Manila Accord and face Indonesia’s inevitable hostility. Tt was
worth his while to pay some small price if Soekarno could be induced
to settle for a face-saving formula which he could present to the
Indonesian people as a vindication of Indonesi 's demand for self-d
mination in the Borneo territories. (A constant difficulty for the Malayans
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at this stage was to decide whether Sockarno did just want a face-saving
formula with which he could abandon confrontation — which the Indo-
nesians assured many observers,including George Kahin, was their object33
— or whether he was looking also towards more concrete objectives,
the elimination of British bases and ‘imperialist’ influence, perhaps even
the frustration of the Malaysia scheme, as the British officials suspected.)
All that Soekarno needed to do in these circumstances was to commit the
Tunku as firmly as possible to the doctrine of self-determination for the
Borneo colonies. For this purpose he had a valuable instrument at hand
in United Nations General Assembly Resolution 1541, since neither
Malaya nor even the British could outrightly repudiate it. The Tunku
could answer (and presumably did) that the requirements of the Resolution
had already been met through elections in Sarawak and Sabah, but the
onus was still on him to suggest how the ascertainment mentioned in the
Manila Accord was to be carried out by U Thant.

Malaya obviously wanted nothing more than a cursory and minimal
form of ascertainment and was resisting the attempt to specify it by
reference to Resolution 1541, which would have committed U Thant to a
more ive form of iscite. It is signi in this regard that
the formula finally adopted did not call straightforwardly for an ascertain-
ment of the wishes of the people of North Borneo ‘in accordance with’
the Resolution, but merely ‘within the context of (Resolution 1541) ...
by a fresh approach, which in the opinion of the Secretary General is
necessary to ensure complete compliance with the principle of self-
determination within the i bodied in Principle 9, taking
into consideration ... etc.” Such flaccid and woolly language, which con-
trasts sharply with the relatively crisp sentences of the other clauses of the
Joint Statement and Manila Declaration (see Appendix I), can only be
seen as intended deliberately to blur the issue so that all parties could read
into it what they wished. Sockarno must have known what the Tunku
(and U Thant) had in mind when he agreed to that singularly unhappy
piece of prose, after a lengthy process of hard bargaining.

The Tunku's negotiating position was an extremely difficult one. He
had to be conciliatory enough to draw President Sockarno away from
his initial unfriendly stand without giving in to any demands which might
imperil Malaysia’s formation. At the Wednesday session he made a
considerable concession in agreeing to leave the detailed form of an as-
certainment to U Thant to propose, without imposing specific conditions
about what was acceptable to Malaysia. Implicitly this meant an abandon-
ment of his insistence that Malaysia must be formed on 31 August. When
questions were asked at a press conference later in the day about what
would happen if U Thant decided there should be a referendum or that the
formation of Malaysia should be postponed, the Tunku refused to say
more than ‘these questions are now in the hands of the Secretary General.
We have now committed ourselves to this agreement and we cannot
wriggle out of it.” It is hardly surprising that fears were aroused in British
circles and in Singapore that the Tunku had been beguiled by the wily
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Sockarno and was giving away too much for the sake of Pan-Malay
brotherhood. But such a view did the Tunku scant justice. If he had
merely dug his toes in from the outset, the conference would have broken
down and he would have been cast in the role of villain. It later became
obvious that he was not prepared to acquiesce in a lengthy ascertainment
(in fact not even able to, since he could not commit the British — a
consideration which must have been known to U Thant when he made his
suggestions). A great deal was going to depend on the way in which U
Thant replied to the request made to him. The Times reported that the
Tunku believed (having in mind the carlier visits by Mr. Narasimhan to
Borneo and Kuala Lumpur) that U Thant would not propose a referendum,
but only a cursory assessment of political opinion in the Borneo territories.
The Tunku was personally quite confident that any enquiry in Borneo
would find in favour of Malaysia, more confident than the British authori-
tics, ing to some But a lengthy P of Mal:

Day would have involved too many incalculable risks for him to be able
to contemplate. Moreover the British were showing great reluctance to
accept any delay at all.3¢

U Thant’s first cable in reply to the request from Manila to conduct an
ascertainment did imply a very lengthy postponement. It was a full and
rather literal reply to the question addressed to him as to the time he would
need to conduct an assessment of opinion in Borneo ‘in the spirit and
letter” of Resolution 1541. He spelled out the implications of this request
in detail —that some form of plebiscite was implied, that the General
Assembly would have to be consulted, that action could be taken only on
the request of the three governments concerned, that the administering
authority (Britain) would have to approve, that the cost would have to be
borne by the parties and that the problems of organizing such a mission,
the size needed and the nature of the terrain meant that the result would
probably not be known before December.35 Obviously it was almost out
of the question for the Tunku to accept such a long delay, pressed as he
was by the promptings of Borneo politicians and the fact that the British
still held authority there. He stated firmly on the Thursday (perhaps to
refute earlier reports that he was wavering) that Malaysia must be es-
tablished by 31 August and that a referendum was not acceptable; only
within those limits was he prepared to allow some form of United Nations
enquiry for the sake of amity with his neighbours.

A second cable from U Thant received on the following day was basically
similar to the first in that it still implied a plebiscite, but it ‘raised hopes by
modifying the time required, since U Thant had decided that it would not
be necessary to wait for authorization by the General Assembly before
undertaking the enquiry and believed that six weeks might suffice to carry
it out’.3 This would have brought the delay down to about a fortnight,
which the Tunku might have felt able to accept — and eventually did.
But the form of the ascertainment was still unacceptable to him. The
Malayan delegates were firmly resisting any commitment to a full-scale
referendum. Nevertheless, Lopez again announced optimistically that
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progress towards a settlement was being made and the two extensions to
the conference testify that neither party wanted to sce the talks break
down. Various forms of self-d ion were being di d, said
Lopez after the Friday evening session. It was at this stage of the proceed-
ings that Mackenzie reported to New York on the impossibility of reaching
agreement on the basis of a referendum, as proposed in U Thant’s first
two cables. As a result, the third cable from U Thant, received on the
Saturday, opened up new horizons by proposing a more limited form of
enquiry along the line that was finally adopted.

U Thant’s third cable did not immediately resolve the deadlock, but it
seems to have significantly changed the strategy of the negotiations.
Whereas the first two cables had proposed a procedure which put the
Tunku in a defensive and embarrassing position, since he could hardly
accept them, but would have incurred the blame for wrecking the con-
ference if he had flatly refused to continue the negotiations, the boot was
now on the other foot. He could agree to the new procedure in the con-
fidence that it would entail very little risk of upsctting Malaysia. (Lopez
is said to have been extremely angry at Mackenzie’s action which brought
forth the third cable.) On the Saturday night, Ghazali commented opti-
mistically about the prospects of reaching an agreement, although further
hard bargaining continued until Sunday night.37 From the point of view
of Soekarno and Macapagal, there was now little to be gained on the issue
of self-determination except a procedure for saving face. It has been
suggested that that was all they wanted from the start, but I do not think
this hypothesis fits their behaviour in the earlier phase of the conference
when they were angling for much bigger fish. It scems more likely that
Sockarno's primary aim was to draw the Tunku into a commitment to
some form of self-determination process which would at least delay
Malaysia’s formation and perhaps either drive a wedge between the
Malayan and British governments or even frustrate the formation of
Malaysia in some way. U Thant's first two cables, by presupposing con-
formity to General Assembly Resolution 1541, helped to serve Soekarno’s
purposes excellently. The third did not, and Soekarno was left with the
choice of accepting a ‘face-saving’ form of enquiry or allowing the con-
ference to collapse fruitlessly. But the latter alternative would have gained
nothing and would have crushed the Maphilindo spirit at birth, whercas
the former still held out some possibilities of being turned to Indonesia’s
advantage. Even if Malaysia could not be prevented, the Maphilindo
connection could perhaps be utilized to draw the Malayans away from
their dependence on the British.

Negotiations continued throughout the weckend before the last details
of the Joint Statement were finally settled by the Heads of Governments
at breakfast on Monday morning, only a few hours before the formal
closing Although on nlght only one clause of the
Joint ined to be settled (obviously 4, since the
other contentious issue of the bases had been settled by this time), the
Manila Chronicle reported that the meeting was still bogged down through-
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out the Sunday on the manner in which the ascertainment was to be con-
ducted. Lopez favoured a ‘cursory survey’, but the composition of the
survey teams remained a key problem, since Indoncsm Was now pressing
for the inclusion of ives of the three N i partners as full
members.?® Neither side appears to have given way completely on the
crucial points of disagreement (the length and nature of the ascertainment)
until the Tunku and Subandrio reached a compromise on Sunday evening.
After the last Foreign Ministers” meeting that night to draft the request to
U Thant to conduct the mission, Lopez characterized the ascertainment as
‘neither a referendum nor an electoral comm:mon, but something of both’.

Next morning, after some minor last-minut: was
reached on paragraph 4 and the Joint Statement was signed.
The tortuous i of h 4 of the Joint Si show the

influence of the hard-fought struggle to reach agreement in drafting it.
For this rcason we must be wary about the inferences that can be drawn
from interpretations of the Manila Agreements as merely a formula for
giving Soekarno and Macapagal a face-saving way out of their embarras-
sing political predicaments or as the ‘true and genuine product of an
Asian co-operative mind® embodying some deeper wisdom not perceived
by outsiders. This part of their agreements was not easily reached and
was not particularly desired by cither party, except perhaps the Philippines.
Its drafting was, in fact, a masterpiece of evasion and compromise. The
Manila Agreements contained no specific assertion that the formation of
Malaysia should be contingent upon a favourable verdict by the UN
Mission, nor any ifically binding i upon Ind ia and the
Philippines, except those entailed in the vague generalities of the Manila
Accord that they would ‘welcome’ Malaysia if the UN Mission’s report
was favourable. From the fact that the task of the UN Mission was
stated very vaguely in the introductory sentence (‘... should ascertain ...
the wishes of the people ... within the context of General Assembly
resolution 1541 ... by a fresh approach ....") but was very specifically
spelled out in theinstructions about investigation of the Sabah and Sarawak
elections, it can only be inferred that the latter was the agreed purpose of
the Mission, even though its terms of reference were defined rather open-
endedly so that the reference to the General Assembly Resolution could
also be included. U Thant proceeded to interpret it this way in his instruc-
tions to the Mission and no protest was made at the time by Indonesia or
the Philippines as to the adequacy of the terms of reference he gave it.
Indonesians were later to argue, however, that a “fresh approach was not
apparent in the whole operation. This fresh approach should have ensured
complete compliance with the principle of self-determination within the
requirements embodied in principle IX of the General Assembly Resolu-
tion 1541 (XV)."0 Tt is difficult to see how the words of paragraph 4 can
be made to sustain this criticism in view of the circumstances that have
been outlined. The reference to ‘a fresh approach’ was never spelled out —
did it mean a different kind of approach to that of the Cobbold Com-
mission, or that implied by the election results? — and in any case the
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words ‘in the opinion of the Secretary General’ clearly left its interpretation
to U Thant, who was also to determine the criteria applicable to the issue
of sclf-determination in Borneo. Since the words of this clause were un-
questionably chosen with the greatest of care, it can hardly be claimed that
the three signatories intended any other interpretation of those obscure
phrases.

Filipinos and Indonesians later told me that certain provisions of the
Manila Agreements were not carried out as had been agreed at the con-
ference and, when pressed to specify, asserted that there were unstated
understandings behind the amb;, i itted to paper.
T have been unable to obtain from them any satisfactory evidence for this
assertion and it seems to me entirely incompatible with the course of the
negotiations and the way the compromise was reached. The interpretation
of the Joint Statement was left entirely to U Thant, who had been tho-
roughly informed about the course of the negotiations and the kind of
ascertainment he was expected to carry out. Although the Indonesians
and Filipinos had some valid grounds for complaint about the way the
British and Malayan governments interpreted the Manila Agreement,
they cannot justifiably argue that the UN survey was not carried out as
agreed at the meeting. When they later cried: ‘Let us go back to the
Manila Agreements’, what they meant was ‘Let us return to our inter-
pretation of what the Manila Agreements meant.”

One other aspect of the Manila Agreements which attracted great
attention at the time, but which appears to have aroused far less argument
at Manila, was the question of foreign bases and the security of the region.
After agreeing that responsibility for the peace, security and independence
of the area ‘lies primarily in the hands of the Government and peoples of
the countries concerned’, the three Heads of Government went on in
paragraph 11 of the Joint Statement to agree that

+.. foreign bases — temporary in nature — should not be allowed to be used
directly or indirectly to subvert the national independence of any of the three
countries. In accordance with the principle enunciated in the Bandung Declara-
tion, the three countries will abstain from the use of arrangements of collective
defence to serve the particular interests of any of the big powers.

The qualification ‘temporary in nature’ was apicce of transparent sophistry,

for the Philippines-American bases ran for 99 years from 1946
and did not at that time include any provision for prior revocability, as
the Mal -British defence did, even though the latter specified

no time limit. But on this issue the Philippines and Malaysia had similar
interests in not being committed to any binding obligations on the length
of their defence while Ind ia was ly content with
this vague i The mutual that foreign bases should
not be used to subvert the independence of another Maphilindo partner
were a more solid achicvement; reassuring Indonesia on this point had been
one of the original aims of the whole serics of Manila talks, although by
August it was rather overshadowed by the other issues in dispute.
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At the closing session of the conference each of the three Heads spoke
briefly in terms which illustrated their very divergent views on their
region’s place in the wider world. The Tunku uttered one of his customary
denunciations of Communism (‘a religion ... more destructive than
Imperialism’), while Sockarno sat unsmiling and angry, visibly annoyed.
Then he spoke bricfly, without a prepared text: ‘You cannot escape history
now that Maphilindo has been formed ... now that Asia, Africa, Latin
America and the Socialist nations will congregate together into a great
force — the new emerging forces fighting against imperialism, colonialism,
exploitation ...." Only Macapagal kept safely to the middle of the road
with enthusiastic bromides about an Asian ‘declaration of independence’
from outside interests.

MAPHILINDO

The idea of Maphilindo blossomed suddenly and briefly in the weeks
following the Manila Summit. Much talk was heard about ‘the Manila
spirit’ and about musjawarah Maphilindo as the basis for a new, cordial
relationship between the three nations of Malay origin. Even the war of
words between Indonesia and Malaysia died down a little, at least at the
higher levels (although border incursions continued), while the UN
Mission set about its task of ascertaining the wishes of the people of
Borneo. This interval of Indian summer was short-lived, however, for the
resumption of confrontation with increased intensity after the creation of
Malaysia on 16 September dissipated the basis of mutual trust on which
the Maphilindo spirit depended. Yet even then Maphilindo was not
entirely abandoned. Throughout the first half of 1964 the notion again
came into vogue as the possible basis for a settlement of the conflict (‘back
to the Manila Agreements’) and for future cooperation within the region.
Until the Tokyo Summit meeting of Junc 1964 revealcd the hopelessness
of such a settl, the ilindo idea ised a beguiling infl

on discussions of the region’s future, not only in the countries concerned,
but also in America, Australia and even Britain.

Like many of the more fruitful ideas that have swayed the course of
human history, Maphilindo was important more for the significance that
people read into it, both its supporters and its critics, than for what it
explicitly proclaimed. Malay brotherhood, which was its core, is in itselfno
more reliable a basis for enduring political unity than Arab nationalism
has proved to be, or the idea of European union. We can take with a
fairly considerable grain of salt the enthusiastic platform oratory (most of
it originating from the Filipinos, rather than from Indonesians or Malay-
sians) such as Macapagal's glowing vision that ‘in Maphdmdo and through

Maphili nourished by their vision and enterprise, the
Malay peoples shall be borne upon the true, the vast, the irresistible wave
of the future’. Maphilindo could, potentially, be made to exercise a strong
and wide appeal to people of Malay blood. But what brought the idea so
suddenly into prominence was neither mass enthusiasm for it (which the
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Malayan and the ian gove barely to foster)
nor its credibility as an effective political association, so much as its
momentary uscfulness to the governments concerned in the political
manoeuvring of 19634 as a visionary alternative to the existing political
arrangements of the region. The facile generalizations with which it was
embellished can easily give a misleading impression of what it entailed
(for example, the description of it as a ion’) unless we notice
just what use was and was not being made of it by the governments
concerned.

In the Philippines, the Pan-Malay aspect of Maphilindo made a power-
ful appeal to politicians who wished to give a more ‘Asian’ cast to their
foreign policy and develop closer ties with their neighbours. In Kuala
Lumpur, it held a similar fascination (which lasted right through the
period of confrontation and bitterness towards Indonesia) among Malay
politicians who often looked upon Maphilindo as a means of counter-
balancing the economic and political power of the local Chinese. Among
the latter, however, the idea aroused either intense repugnance or, at the
least, grave uneasiness— the latter even among undeniable anti-com-
munists such as the leaders of the MCA in Malaya and Lee Kuan Yew in
Singapore.4! To the Peking government it was objectionable on various
counts, as being both racially and politically anti-Chinese in character, as
well as American-inspired. Both the Russian Communists and the PKI
took the same view and opposed it equally. Paradoxically, the British too
were by no means enthusiastic about Maphilindo at first, seeing it as a
threat to the maintenance of their influence in their former colony. In
Indonesian official circles, the anti-Chinese argument was muted some-
what, at least in public utterances, for Maphilindo was regarded primarily
as a means of ensuring that responsibility for the defence and security of
South-East Asia should be solely in the hands of the people of the area; in
Djakarta, continued reliance on forcign troops was regarded as intolerable
and no other basis for a regional sccumy s) stem had any chance of accept-
ance. In Washi however, M was wel d for both these
reasons, and more. Although it was not immediately clear just what
Maphilindo was to mean in concrete terms of a political and functional
association, it must sooner or later be made to mean something, many
commentators argued, it must grow into an organic unity (an embryonic
forerunner of the regional associations which were emerging in other parts
of the world)if an orderly state system was to maintain itself in South-East
Asia and ward off by its own efforts the threat of Chinese expansion.i?
Since the colonial period was at last ending and power in the region would
henceforth depend on the efforts and strength of the people of the region,
some such arrangement as Maphilindo seemed to offer the best hope of
providing a framework within which the largest and most restless nation in
South-East Asia could be encouraged to exercise a constructive and peace-
ful influence — preferably in an anti-Communist, anti-Chinese direction.
Both historicist necessity and wishful thinking seemed to point toward
something like Maphilindo as a solution.
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Actually the men who negotiated the Mamh\ Accord were under no
illusions about the i diate scope of M i No of
sovereignty or independence was involved (clauses 6 and 7): all that was
envisaged was ‘machinery for frequent and regular consultation' on
matters of mutual concern. National secretariats were to be set up, co-
operating and co-ordinating with cach other until a central secretariat
could be established. The Heads of Governments and Foreign Ministers
were to meet at least once a year for i That was all Maphili
do meant; much less than a confederation, hardly even an alliance. (The
three nations all intended to maintain their strikingly divergent foreign
policies.) Even the Association of South-East Asian States, ASA, had been
a little more specific in designating particular fields of regional cooperation
in the economic sphere. Razak himself looked upon Maphilindo as a
mere first step in drawing Indonesia towards something of a more concrete
and positive nature, like ASA; Pelacz also scems to have been more
interested in ASA than Maphilindo, although neither his
Foreign Secretary, Lopez, nor President Macapagal was so inclined. “
Sockarno, for his part, rarcly mentioned it in his public statements and
did not attempt to build up the idea of musjawarah Maphilindo into any-
thing more than a mere consultative machinery. This is not to say that he
disregarded it or saw no value in it. It is said that he briefly contemplated
using the Maphilindo relationship as a means of drawing the Tunku away
from the British connection and into a closer commitment to his own
anti-colonialist principles. He even held out the prospect that a second
Summit meeting might be held in Kuala Lumpur itself during October
(which would have meant his first official visit to Malaya).44 Maphilindo
could serve him as an instrument of policy which might be useful, without
in any way deflecting Indonesia from her own independent and active
foreign policy. His partners in Maphilindo needed him more than he
needed them!

The racial implicati of Maphilindo have much
both from those who were alarmed by or critical of them, like Lee Kuan
Yew, as well as by its advocates who regarded the ethnic and cultural
affinities between the three nations as powerful bonds of association. The
former group had dable grounds for apprehension: no matter
how limited and vague the actual terms of the Maphilindo relationship
might be, its very raison d’étre as an association of Malay peoples would
have helped to strengthen the arguments of those who wished to uphold
Malay supremacy and privileges, simply because it implied that the
bumiputra, the *sons of the soil’, or the original inhabitants, were to be
regarded as having prior title and rights within the three countries.
Chinese in Singapore and Malaya who were hoping for a ‘Malaysian
Malaysia’ in which the special rights of Malays would be kept to a mini-
mum could hardly be expected to welcome a close association with the
Philippines and Indonesia, which imposed severe discriminations against
Chinese — especially at a time when the May riots in Java were fresh in
their minds. Maphilindo was undoubtedly an essentially racial concept
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bencath its vencer of polite phrases: its appeal to Malays came, in fact,
largely from its anti-Chinese overtones, among which there was no clear
distinction between the threat posed by Communist China and that of the
Overseas Chinese.45 It would be wrong to overstress this aspect as if there
were no more to it than that, but we should not underestimate it, either.
On the other hand, it is easy to attach too much importance to the plat-
form oratory of enthusiasts for Maphilindo who spoke of it as ‘the fruition
of the dreams of generations of Filipino and Malay heroes’ or ‘the begin-
ning of a new golden age for people of Malay stock’.4® Pan-Malay
sentiment certainly cxists within each of the three countries and, like
Pan-Slavism in eastern Europe in the late nineteenth century, could casily
become too explosive a factor in the internal politics of each to be taken
lightly. Butitis a diffuse sentiment, a visionary ideal rather than a primary
determinant of national policies. Significantly, the Pan-Malay aspects
of Maphilindo attracted much more enthusiasm in the Philippines than
in Indonesia. President Macapagal and Foreign Secretary Lopez put
great stress on it in 19634 because it suited their foreign policy strategies
to do so: Macapagal later dropped it almost as suddenly as he had taken
it up, when the prospects of gaining substantial results began to fade and
a presidential election drew tably near. His objective had been
to create a more distinctively ‘Asian’ foreign policy which would reveal a
greater degree of Philippines’ independence of the USA by drawing
into a closer relationship with Indonesia: he was also hoping to strengthen
his hand in prusccunng the North Bornco claim against Malaysia. 47
These were his d political iderati though the stated
rationale of his policies was far more wide-ranging and idealistic — to
promote rcgional cooperation, to open up a larger common market for
Phﬂip ines’ manufacturers, to exert joml pressures agamst the ‘British
ialists’, to exercise a mod onl ia as a counter

to pressures towards Communism there, to forestall any possibility of
Ind ian disruptive ivities in the hy F i Neither
Soekarno nor Subandrio stressed the Pan-Malay aspects of Maphilindo
nearly as strongly, even during the brief period of euphoric enthusiasm
for Maphilindo at the nmc of Macapagal's visit to ]ndoncm in early 1964.
To them the anti of h Maphilindo and
the doctrine of ‘Asian solutions to Asian problems’ were the useful and
appealing aspect. Maphilindo was described by a Foreign Ministry
spokesman as ‘a concept which in the long run could find a synthesis
between the world as a product of colonialism with the world as aspired
to by the new states of Southeast Asia.’#® Malay unity was rather played
down, for they were chary of showing too much enthusiasm for a doctrine
which was intensely disliked in Peking. Even among the lower-ranking
officials who were, no doubt, much morc susceptible to Pan-Malay
appeals, it would hardly have appeared necessary to invoke a closer
association with despised little nations like Malaya and the Philippines
simply to deal with the Chinese problem. The Malaysian leaders, for
their part, skirted the racial aspect of the relationship in public statements
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for obvious reasons of d ic politics, ing Maphili mainly
as a framework within which friendlier consultative relations might be
sought and an amicable resolution of the dispute with Indonesia obtained.
Actually, Malay solidarity and the ‘Maphilindo spirit’ were not very
strikingly in evidence during the Manila conferences of mid-1963, in spite
of all the high-flown oratory on this theme. Sockarno barely referred to
Maphilindo in his speech at the Summit conference, or in his Independence
Day address on 17 August, which was always an important key to his
political thinking. The clouds of inty about Malaysia's i
still hung heavily over Kuala Lumpur and Djakarta during this period,
for Soekarno's outburst of anger during July had dissipated whatever
mutual confidence was generated at the Foreign Ministers’ meeting.
During August there was a lull in verbal attacks at the official level (though
the border incursions in Sarawak continued), but only lip-service t
Maphilindo was being exp d by go leaders in Ind i
and Malaya — and positive apprehension in Singapore and North Borneo.
The significance of this has been overlooked by those writers who have
simply noticed the Pan-Indonesian aspect of Maphilindo and assumed
that it made a strong appeal there because of ‘long-standing expansionist
sentiments’ among the leaders and recollections of past empires like
Maj it.# Official Indonesi about Maphili were
nearly all directed towards showing that it entailed no change of policies
for her and would strengthen her influence in the region. For instance,
General Yani envisaged that ‘within the framework of Maphilindo® the
primary responsibility for the security and stability of South-East Asia
now rested with Indonesia.®® For him and other Indonesian military
leaders that was its main i Ith the i
and Filipino governments would hardly have welcomed this interpretation.
The PKI inued to be very suspici of M ili however,
fearing that its anti-Chinese implications would igh its anti
ialist aspects: American enthusiasm for the concept and the perils of
closer association with two such committed Western-bloc nations as the
Philippines and Malaysia were quite enough to make the Communists
apprehensive of this Trojan horse in their midst. According to Arnold
Brackman, the PKI later modified its opposition to Maphilindo and
adopted a ‘wait and see’ attitude: Karel Supit commented in November
that ‘the first question is: “What kind of Maphilindo?"" If it adheres to
Manipol, we are all for it ... That was after the break with Malaysia
and the collapse of the stabilization programme, however. The drift to the
right in Indonesian policy had been checked, the PK1 had won a famous
victory and Indonesia’s main foreign policy objective now was to woo
M: y ding to his i for Maphilindo. The PKI
could afford to take a more acquiescent view during 1964 when ‘the
Maphilindo spirit’ and ‘a return to the Manila Agreements’ became
important planks in Subandrio’s policy of ‘confronting’ Malaysia diplo-
matically at the Bangkok and Tokyo conferences.5! The Indonesian
government also showed more enthusiasm for Maphilindo during the
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first half of the year, as it tried to persuade the Malaysia leaders to com-
promise on @ negotiated scttlement of the dispute between them. But
when the strategy of negotiation was abandoned, after the failure of the

Tokyo in June and Ind ia switched to a more aggressive
pohcy of direct physical pressure on Malaysia, Maphilindo was sharply
ded in most Indonesian official It also became the

more necessary to deny the racial overtones of Maphilindo as the Djakarta-
Peking entente developed. By the end of 1964, Ganis Harsono was
speaking almost contemptuously of Maphilindo as merely a Filipino idea
intended to embroil Indonesia with the Nekolim.5*

THE UN ASCERTAINMENT MISSION

As a step towards a il of the Ind i laysia dispute, the
Manila Agreement raised as many questions as it resolved. Would an
ascertainment Mission entail a lengthy delay before Malaysia could be
established? Would the British be willing to accept the risks it involved ?
Would U Thant be able to accept the request made to him — and how
would he interpret it as to the scope of the Mission’s operations? What
would happen if the Mission found against Malaysia?

Even if it could be assumed that the object of the Agreements was
simply to save Indonesian face by providing a rubber-stamp operation
in Borneo, the Mission posed some delicate problems of political mani-
pulation for Tunku Abdul Rahman, who had to convince the British and
the other constituent states of Malaysia, as well as critics in his own party,
that the concession he had made in the hope of winning Indonesia’s
goodwill towards the new Federation was a wise one. At a press con-
ference on his return from Manila he had to admit that Sockarno had
not called off confr i M r, border incid: in Sarawak and
hostile comments from military leaders and politicians in Djakarta
continued throughout August, although Sockarno and Subandrio them-
selves said nothing contrary to the Manila mood. The Tunku said publicly
on his return from Manila that he was prepared to postpone the birth of
Malaysia for a few days, if necessary — but he still had to persuade the
British government to agree to this, and Whitchall preserved a stony
silence until U Thant revealed his plans in detail.53

U Thant agreed on 8 August to carry out the task he was charged with,
provided that his decision on the outcome be accepted as final and provided
that Britain, as the inistering power, were ble. ‘It is my under-
standing that neither the report of my representative nor my conclusions
would be subject in any way to ratification or confirmation by any of the
governments concerned’, he wrote. The time-table would have to be
worked out by his representative on the spot. He ‘noted’ also that obser-
vers had been deemed desirable by the three Manila signatories, but went
on to say that the working teams would be exclusively responsible to him.
Britain expressed her approval for this procedure next day and on 12
August U Thant d the ip of the ni Mission led
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by Laurence V. Michelmore, an American who was former director of
personnel in the UN secretariat, with G. V. Janacek, a Czech official at
the UN, as his deputy. U Thant said that the Mission had the task of
deciding:

. whether or not Malaysia was a major issuc in the last election in the
regions concerned;

whether the electoral registers were properly compiled;

whether the votes were polled and counted properly;

. whether the elections were really free and without coercion, ¢
The time needed to perform this task was obviously a matter of crucial
importance. U Thant said he expected it to take about four weeks, which
would have meant delaying Malaysia Day until the middle of September.
This meant a longer postponement than the ‘few days’ earlier mentioned
by the Tunku, but it was much less than the two or three months which
the Indonesians allegedly anticipated. However, Ganis Harsono expressed
Indonesia's ‘full agreement’ with U Thant’s proposals and with the persons
selected for the Mission, so it began to scem that all might, at last, be well
for the successful implementation of the Manila Agreements, The absence
of harsh reference to Malaysia in President Soekarno’s ‘annual Independ-
ence Day speech on 17 August scemed to presage smoother waters ahead
and he himself abstained from hostile on Malaysia during the
rest of the month.%®

Little time was wasted before the UN Mission reached Kuching on
Friday 16th; preparations were made over the weekend for an carly start
10 the investigation, part of the group proceeding thenceforth to Jesselton
o begin the survey in North Borneo. Then followed an unexpected delay
of over a week, while the Mission waited for the settlement of a dispute
that blew up over the number and status of the Indonesian and Philippines
observers who were to accompany the mission. Subandrio accused the
British on 19 August of trying to sabotage the Manila Agreements by
restricting the number of observers.58 And in the days following, a dead-
lock developed which threatened to disrupt the tight time-schedule on
which the success of the Mission depended.

The exact numbers of observers d d by ia and
by Britain in the carly stages of the dispute is a matter on which various
figures are cited. But the general point at issue is clear enough. Indonesia
asked for a number which Bnmm consndcrcd suspiciously high. Britain
offered a number which Ind dered so inad as to be
downright provocative. Initially, too, a further point was involved —
the status of the observers in the ascertainment process. When the dispute
first arose, a Filipino official was quoted as saying that ‘we are hoping
that at some stage we will have consultations with the Secretary General
before his findings are announced. This investigation is not a mere
formality. The decision must be fully accepted by everybody.’ (That
view had been specifically rejected by U Thant at the outset.) Later the
Indonesians were to argue that the function of the observers was to keep
check on the actions of the colonial authorities, who had made the
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Mission’s arrangements, whereas the British asserted that the observers
were intended to check the good faith of the UN team, not the British,

Yet the heart of the problem was neither the numbers nor the functions
of the observers so much as the suspicions each side now began to develop
regarding the other's intentions over the whole matter. The British werc
beginning to believe that *Indonesia is bent upon postponing the Malaysia
Federation as long as possible and disrupting it afterwards’ — and because
they felt Ind ia's di were they became all the
more suspicious of her aims and the less willing to ‘appease” Sockarno
with further concessions. However, they were also anxious not to em-
barrass U Thant, who would have to decide whether the Mission should
go ahead without observers or not; U Thant was obviously reluctant to
proceed with the i igation against Ind ian and Philippines object-
ions — on 22 August he ordered the Mission to delay the start of its
hearings until the issue was settled — and even for the British there were
advantages in going on, now that the ascertainment scheme had already
developed so far. But they were suspicious about how far Indonesia’s
appetite for concessions would extend, for ‘it is clear that Indonesia is
not to be appeased, and is as determined as ever to kill Malaysia at birth.'s?

Was this fear valid, or the product of fevered British imaginations? It
is difficult to believe that the dispute about the number of observers
was crucially important in itself. Indonesia and the Philippines, after
initially asking for thirty, reduced their request to ninc and Britain finally
accepted cight per country, after all, although half of these were only
‘clerical assistants’.% What was more disturbing to the British, however,
was the fact that both Ind ia and the Philippi i intellj
officers and suspiciously senior officials as members of their observer
teams. The fear that these men might serve as contact agents to spark off
another Brunei revolt by anti-Malaysia elements in Sarawak was a very
real factor in the minds of British officials. Whether the Indonesians
really had some such a scheme in hand, or were merely playing at psycho-
logical war with their adversaries, or simply could not resist a propensity
to use cloak-and-dagger methods, remains obscure. For them, it was
second nature to assume bad faith on the part of colonial rulers and to
expect, from their experience of 1948-9, all manner of imperialist strata-
gems to pull the wool over their eyes and the UN Mission's. Hence their
view that the observers were to keep an eye on what the colonial author-
ities were doing, not just on the Mission. We do not have to assume
sinister intent as central to Indonesia’s behaviour on the observer issue,
but however charitably one looks at the matter, it is hard to reconcile
some of her actions with the hypothesis that she was treating the UN
ascertainment mercly as a face-saving formality.

When on 23 August Britain accepted U Thant's compromise proposal
that four ‘clerical assistants’ might accompany the four observers, the
problem seemed to be solved: first the Philippines and then Indonesia
agreed to the formula. The UN teams began their hearings on Monday
26 August, without waiting further for the observers to arrive.5
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However, trouble persisted into the following week, because of a
further dispute between the British and Indonesians over the granting
of visas. It is not easy to discover just who was responsible for these
further pinpricking delays or what the exact reasons for them were: the
Indonesians alarmed the British by asking to use their own air force planes
to transport their observers, while the British irritated the Indonesians
by refusing to grant visas to certain members of the observer teams. The
British Ambassador in Djakarta was not able to obtain access to Dr.
Subandrio (having been subjected to the cold-shoulds since
his arrival several months earlier), so that top-level personal communi-
cations between the two countries had to be carried out through the
Australian or American Ambassadors. By this time, both governments
were almost unable to avoid attributing the worst of motives to everything
the other did — and cach was tending towards an intransigent rather than
accommodating view of how their quarrel should be ended. Indonesians
were becoming increasingly convinced that the British were attempting
to sabotage the Manila Agreements and Maphilindo, while the British
were less and less willing to believe that Indonesia was really prepared
to accept Malaysia, some of them arguing that Indonesia wanted to wreck
the UN Mission enquiry in order to avoid the humiliation of having to
abide by a report favourable to Malaysia. The danger in this situation,
which prompted the Tunku to attempt direct negotiations with Djakarta
to resolve the dispute, was that both countries were coming perilously
close to washing their hands of the enquiry regardless of the consequences
this would entail for the UN Mission and the Manila Agreements.

At this point the Malayan government made one more cffort to ensure
Ind ian participation in the ascertail . Tunku Abdul Rahman
was in a difficult position as the end of August approached, for he had
been under pressure since the Manila conference to commit himself to a
definite date for Malaysia Day, but had avoided doing so as long as
possible in order to avoid antagonizing the Indonesians. The uncertainties
in Kuala Lumpur at this time were creating a good deal of uneasiness,
partly about how far the Tunku was prepared to go just to humour
Sockarno, partly about the possibility of an unexpected turn of events
in domestic politics. The leaders of Singapore and Sabah had expressed
strong misgivings about the Manila compromise, and Sarawak’s were
opposed to concessions to Djakarta over the observers. Even within his
own party the Tunku had his critics, although he had no difficulty in
passing the Malaysia bill through the Malayan Parliament on 20 August.
The main danger lay in uncertainties about the political future of the new
federation; some observers, and particularly the British authorities, were
apprehensive that Lee Kuan Yew might make a bid for leadership of an
opposition bloc by appealing to the Borneo politicians and other elements
(like the Malayan Chinese) who were uneasy about the racial implications
of Maphilindo and the consequences of being drawn into Indonesia’s
embrace. Whether or not it was for this reason that Duncan Sandys, the
Minister for C Relati d the date of his departure
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for Kuala Lumpur by a week at the height of the observers crisis (he
arrived in Kuala Lumpur on 23 August), the Indonesians have cast him
for the role as villain of the picce, believing that it was he who now put
pressure on the Tunku to ‘sabotage’ the Manila Agreements.® At any
rate, the Malayan cabinet scems to have reached a firm decision over the
promulgation of Malaysia Day a day or so later. It could hardly have
been delayed much longer, indeed, with 31 August looming near and some
i of the Malaysi and the various legislative in-
struments which gave it legal force becoming urgently necessary.

After a cabinet meeting on Monday 26 August at which this decision
must have been finally affirmed, the Tunku cabled an invitation to Dr.
Subandrio to come to Kuala Lumpur — ostensibly to discuss the con-
tinuing dispute over the obscrvers, but no doubt also to inform him of the
necessity to promulgate a new Malaysia Day. Subandrio declined next
day, on grounds of ill-health, but suggested that Tun Razak might come
to Djakarta. That was said to be impracticable, but it was decided to
send instead Inche (later Tan Sri) Ghazali bin Shafie, the tough, able
permanent secretary of Malaya's Department of External Affairs.

Ghazali’s visit to Djakarta on 29 August for talks on the two central
issues of the moment, the deadlock over Indonesian observers and
Malaya's intention to proclaim the date of Malaysia Day on that day,
takes on, in retrospect, a significance which was barely apparent at the
time. It did not attract particular attention from the press in either
Indonesia or Malaya, nor did Dr. Subandrio react vehemently against
the latter announcement then and there. Later, however, the Indonesians
were to stress the 29 August announcement as their prime illustration
of Malaya’s ill-faith — but Subandrio raised no particular objection at
that stage and the talks were mainly directed towards a solution of the
observers issue, on which he directed his anger vehemently against the
British. Thereupon Ghazali stepped in to play the part of mediator and

bodi of the Maphilindo spirit by p iling upon the British to
drop their objections then and there to the issue of visas to the Indonesian
i in return for Ind i to participate in the final

stages of the ascertainment.! Presumably the full implications of the
Malaysia Day announcement which was issued that day in Kuala Lumpur
were overshad. by the last-mi flurry of iati over the
observers. At that stage, all scemed to be well again and the Manila
spirit restored.

The official announcement that Malaysia would be formally proclaimed
on 16 September was made in Kuala Lumpur several hours after Ghazali
had informed Subandrio of it. Yet although it later drew forth a formal
note of protest (and also a Filipino one), and was to become the most
important of Indonesia’s arguments against Malaysia, nothing that was
said at the time of Ghazali’s visit gave him any forewarning of the storm
that was to arise three weeks later. On the contrary, Subandrio repeated
to Ghazali a suggestion that had been made earlier that the first regular
musjawarah Maphilindo might be held in Kuala Lumpur during October
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as a gesture of President Soekarno’s friendship towards the Tunku. And
over the ing weekend, Ind ia di hed her observers to North
Borneo, in spite of further last-minute irritations at British restrictions
on them. The Indonesian government was apparently not, at that stage,
looking for an excuse or opportunity to break with Malaysia and resume
militant confrontation. Yet if that was really its purpose, it could have
justificd a break at the end of August more convincingly and achieved
more effective political results than it was able to after the UN report
was issued and Malaysia both established and widely recognized by other
countrics. Ghazali himself provi grounds for plai
about the meaning Malaya attached to the Manila Agreements by his
uncompromisingly rigid interpretation of them. To Subandrio he had
stressed that the participation of the observers was not an integral part
of the Agreements, but merely a desideratum. And in a statement as he
left Djakarta he asserted that Malaysia was not conditional upon a
favourable verdict by the UN Mission. Both propositions may have
been legally valid, but they diverged far from the Indonesian view.
Subandrio repudiated the second of these propositions next day in a press
conference and asked: ‘Why was the Manila meeting held and why has
the UN team been sent, in that case ?'82 Even so, less outcry was raised
than might have been expected if the Indonesian authorities were deter-
mined to be touchy or to exploit any good excuse to avoid having to
recognize Malaysia.

Neither the official Djakarta reaction to the 29 August announcement
nor Indonesian press comment was strikingly vehement. Dr. Subandrio
commented on Monday 2 September that: ‘We are watching for devia-
tions from the Manila Agreements’. Next day a strong official protest
was sent to Kuala Lumpur: it characterized the announcement as a
‘unilateral action’ which violated the spirit and the letter of the Agreements.
(Malaysia rejected the protest two days later with the argument that the
formation of Malaysia did not depend on the UN team’s findings.)® But
the Indonesian press was content at that stage merely to argue that the
incident showed Indonesia’s moral superiority over Malaya, rather than
to urge that it should be used as a ground for abruptly breaking with her.
Attention was by this time being focused more 'on the observers who
were accompanying the UN teams on the last stages of their North Borneo
investigations. Only after the leader of Indonesia's observer group, Otto
Abdurrachmen, returned to Djakarta on § September did the statements
of Indonesian leaders begin to harden on the question of its general
acceptability, as if in anticipation of a report favourable to Malaysia.

When U Thant issued his findings on the report of the UN Mission on
14 September (along with the report and an aide-memoire from each of
the observer teams), his verdict proved to be strongly favourable to
Malaysia and a di i to the i who had been hoping
for a more critical or equivocal finding. U Thant’s major conclusion was
that th_c majority of the pcoples of Sabah (North Borneo) and of Sarawak have
given scrious and thoughtful consideration to their future and to the implications
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for them of participation in a Federation of Malaysia. I belicve that the majority
of them have concluded that they wish to bring their dependent status to an end
and to realise their independence through freely chosen association with other
peoples in their region with whom they feel tics of ethnic association, heritage,
language, religion, culture, economic relationship, and ideals and objectives ...
there is no doubt about the wishes of a sizeable majority of the peoples of these
territories to join in the Federation of Malaysia.64
Dealing with the specific questions about the elections in Sabah and
Sarawak on which he had been required to satisfy himself under Article 4
of the Manila Joint Statement, U Thant also gave categorical replics
favourable to Malaysia. Less than 100 detainces had been deprived of
votes in Sarawak through detention or imprisonment for political offences,
he reported, and even fewer in Sabah; their votes would not have materially
affected the result, nor was the campaigning potential of the groups
opposed to Malaysia significantly reduced by the restriction of their
activities or those of a further 164 persons who were not able to vote, or by
the absence of a few hundred persons absent from the colony for political
reasons. U Thant was indirectly and mildly critical towards the British
and Malayan governments on several other matters — the necessity to
squeeze the Mission's work within tight deadlines (although ‘more time ...
would not have affected the conclusions to any significant extent’), the
hold-up over the matter of observers, which he regarded as ‘a matter for
regret’ since a more congenial atmosphere might have been achieved for
the enquiry, and the of Malaysia Day.%5 But on
the whole the report was much more favourable than the Malaysia side
had expected and provided very little basis for further controversy on
points of substance. Even the reservations expressed in the Indonesian
observer team's aide-memoire — that there was ‘no element of a fresh
approach’ and that the enquiry had been conducted in an atmosphere of
colonial intimidation — were unlikely to carry much weight against the
unanimous recommendations of the Mission.%8

Sockarno is said to have been surprised and angered by U Thant's
report, although he did not make any immediate comment or indicate what
Indonesia’s reaction would be until after a special KOTI meeting to
consider it on 15 September. Probably even at that late stage he had
simply not made up his mind what to do if the Mission's report favoured
Malaysia. Throughout the year he had been keeping several options open
—either to acquiesce in the formation of Malaysia and rely on the Maphil-
indo connection to draw the Tunku out of the British orbit into Indo-
nesia's or, if opportunity arose, to frustrate the creation of Malaysia even
at the cost of wrecking Maphilindo. There are reasons for belicving that
he did not make up his mind on the issue until it was made up for him by
the course of events between 15 and 21 September. It was characteristic
of his political tactics to wait for events to unfold before he revealed his
intentions at all plainly. (It is also worth recalling that he was a sick man
at the time, feeling his age — as he himsclf admitted — and beset with
domestic problems which were not easily resolved.)®? The two main clues
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to his thinking during August were his relatively mild references to
Malaysia in his Independence Day speech and a phrase in his speech to a
PNI conference at Purwokerto on 28 August (at a time when it looked
almost certain that Indonesian observers would not be sent to the Borneo
enquiry) in which he said that Indonesia would have no choice but to
‘bow our heads and obey” if the people of North Borneo decided to join
Malaysia: on the other hand, he went on to say that he was convinced
they would reject Malaysia and he rei d Ind ia’s ition to
Malaysia.%8 The admission that Indonesia might have to acquiesce in
Malaysia was stressed at the time by advocates of the theory that Sockarno
was merely looking for a face-saving formula (with the further argument
that the rest of the speech was ritualistic fulmination, for the people of
Borneo had already made their choice, after all), whereas sceptics were
inclined to interpret the speech as a Machiavellian hint to the Borneo
dissidents that they should stage an uprising to demonstrate their opposi-
tion to Malaysia. Probably Soekarno was quite happy to let it be taken
cither way, for he was a master at exploiting the iguity and

with which he enshrouded many of his utterances.

We may take it as axiomatic that Soekarno and his ministers did not
abandon their long-term aim of trying to climinate British influence from
the region. Possibly they were still hoping until the eleventh hour to
benefit by any opportunities the UN Mission might offer for delaying
Malaysia or even sparking off some form of last minute revolt against it in
Borneo. One could even explain their decision to send observers after
Ghazali’s visit and the surprisingly bland response to his message about
Malaysia Day as merely tactical moves, not evidence of a real change of
heart towards accepting Malaysia. Nevertheless, there remains the fact
that the Malaysia Day announcement on 29 August was nor made the
occasion for a d iation of Malaysia and the obligati incurred at
Manila; on the contrary, observers were sent a few days later — a gesture
which could only make it harder for Indonesia to justify any later repudia-
tion of the UN Mission’s report, not easier,

One consideration complicating any attempt to identify Sockarno’s
intentions towards Malaysia at this period is the fact that his government
was cqually preoccupied with domestic problems at the time, particularly

the 2 for some modification of the stabilizati prog-
ramme. The link between these two issues deserves some attention, for it has
been suggested that the conflict with ia was engi delib

by the government in order to provide an easy way out of a politically
embarrassing commitment to budgetary stringency. It is certainly true that
some groups in Indonesia (notably the PKI and its allics, but not only
these) were urging a policy of militancy towards Malaysia because it
would pull the country away from the Western bloc and help to undermine
the stabilization programme. And that was, indeed, its effect in the second
half of September. But to argue mechanistically from effect to cause would

a serious over-simplification. On the other hand, there are indications

of divided counsels and conflicting interests among Sockarno's ministers
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on economic questions as well as on the Malaysia issue, and abundant
evidence that the government was finding itself acutely embarrassed by
the strains resulting from its sharply deflationary measures of 26 May,
A liquidity crisis brought about by its tight money policy was causing an
outcry amongst the ‘national businessmen’ and managers of State enter-
prises who should have been the government’s strongest supporters in its
efforts to curb inflation.%? The pruning of government expenditures for
the sake of a balanced budget was antagonizing politicians with vested
interests in large government departments, particularly the leaders of the
Armed Forces. The latter, in particular, had little reason to favour the
stabilization scheme and stood to gain from an intensification of the
conflict with Malaysia.” In addition to all this, rumours were prevalent
in early September that the government was failing to keep its expenditures
within the limits set down by the IMF as a condition for further financial
assistance. The government reviewed the economic situation as it had
developed during the three months since the May decrees at a KOTI
meeting on 4 September (the first to be held since the Manila Summit),
after which Djuanda said that the situation could be described as ‘reason-
able’: the expenditure figures, he said, were still below the upper limits
set out in the Budget that had recently been approved by the parliament.
Djuanda admitted that the development projects were in difficulties and
that there were severe strains on liquidity, but he anticipated some im-
provement in this regard. However, a day or so later the Central Executive
of the National Front came out with a series of fiery resolutions attacking
the stabilization scheme, one of which ‘proposed to the President to
immediately change the 26 May economic regulations’. The President
himself made a statement to this body in which he expressed his agreement
with the broad lines of its resolutions and urged it cryptically to go ahead
and ‘execute them’. Yet after a second KOTI meeting on 11 September
Djuanda stated firmly that the government was not considering the with-
drawal of the May regulations, but merely planning to supplement and
amend them without any fundamental changes.”*

Are we justified in concludmg [rom ﬂns lhm Soekarno and his mmlslcrs
were not at that stage i of the stabili
scheme — or, at least, not to the extent of using the Malaysia issue as an
opportunity to bring about a complete change of political course? It
seems unlikely that they were thinking in terms of such clear-cut alterna-
tives, although no categorical answer can be given on this matter. Some
ministers, like Djuanda, were more strongly committed to the stabilization
programme than others and the evidence suggests that their view was still
prevailing down to mid-September, although they must have been in a
weaker political position because of the unpopularity of the programme —
and perhaps even shaken in their own confidence by the problems it was
creating. A sharp rise in rice prices in the first fortnight of September
added to their embarr since it d to upset the hard
price stabilization that had been achieved since May. It would be surpris-
ing, of course, if the other ministers who felt no strong identification with

==
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the stabilization scheme did not see the political implications for it of an
i ified conflict with Malaysia — and the latter course
may have appealed more strongly to their revolutionary zeal. But there
were other considerations, also, cutting across both these issues, which
complicated the picture even more. Both Chairul Saleh and Subandrio
were jockeying for the opportunity to step into Djuanda’s position as
First Minister and putative deputy and successor to Sockarno. (Djuanda
had been in poor health for over a year and died two months later.) The
prospect of a conflict could not be regarded lightly by Nasution and the
Armed Services chicfs, cither. Thus the political motivations of nearly
all the major figures around Soekarno were tangled and ambivalent. In the
circumstances, a firm line by the government on such contentious issues as
Malaysia and the ilization p Id hardly b d. Hence
the peculiar importance attaching to the extraordinary events of the week
following the break between Indonesia and Malaysia.

THE BREAKING OF RELATIONS: SEPTEMBER 1963

The events of the week following the UN Mission’s report and the
formation of Malaysia were of decisive importance in the development of
the conflict between Indonesia and Malaysia. A point of no return was
passed, not only in relations between the two countries, but also in the
domestic politics of Indonesia, where the Western-oriented course which
had been followed earlier in the year now had to be reversed and a drift
towards the left set in which continued throughout the next two years.
Confrontation was intensificd in the form of fierce verbal attacks based
upon the slogan ‘Crush (ganjang) Malaysia’, as well as by open military
and economic measures intended to force Malaysia to bid for a settlement
on terms ble to Ind ia. Whereas ion had previously
been an ambiguous and erratic policy which did not commit Sockarno
unequivocally to a collision course with Malaysia, but left him the option
of cither stepping up clandestine border raids in Sarawak or wooing the
Tunku away from the British with the honeyed phrases of the Maphilindo
phase, the latter alternative was now virtually eliminated — at least until
such time as a political settlement could be patched up. And that was to
prove unattainable during the next two years, even though the three
Maphili countries freq p their desire to resolve their
quarrel on the basis of a ‘return to the Manila agreements’.

Because of the far-reaching consequences of that week’s cvents it is a
matter of some importance to determine how and why they developed in
the way they did. To explain the whole affair just in terms of Soekarno's
adventurousness and excitability, or of the PKI's machinations in bringing
about a break with Malaysia in order to undermine the Indonesian govern-
ment's policy of relying upon Western financial aid would be a gross over-
simplification. Certainly the PKI was trying to pull Indonesia away from
the West and had long been the foremost opponent of Malaysia: Com-
munists played a prominent part in the events of that week which made the




180 KONFRONTASI: THE INDONESIA-MALAYSIA DISPUTE

break with Malaysia irreparable and the PKI gained cnormously from the
wrecking of the stabilization programme, since Soekarno henceforth had
little choice but to look increasingly to the left for political support. But
the PKI was not solely ible for what had h d and could not
by itself have achieved all this if Soekarno and his ministers had been
more determined to prevent it.?? They were, in fact, resisting pressures
from the PKI, as we shall see, but in doing so they allowed a situation to
develop in which the affair got out of hand and they found themselves
with no acceptable alternatives to intensification of the conflict.

Does this mean that there was some logical necessity or dramatic
inevitability about the course of events in that turbulent weck, or might
they have turned out differently ? In the account which follows, consider-
able emphasis will be put on the clement of chance and the unforeseen
twists of fatc which contributed to the government's difficulties in keeping
control of events at that time, for there are many indications that neither
Soekarno, Djuanda nor Subandrio initially expected or intended that the
affair would develop in the way it did. The course of events may have
been not unwelcome to Sockarno, since he was temperamentally more
inclined towards a ‘revolutionary’ struggle with an external enemy than to
the prosaic domestic problems of managing a disinflation (although that
was certainly not true of Djuanda, nor of Subandrio, at that stage), but it
is clear from a close examination of the happenings of that week that
Soekarno and his government were swept along by the tide of events to
some extent. On the other hand, it might be argued that the damage was
really done as soon as Sockarno decided not to accept the UN Mission's
report and to withhold ition from Malaysia. That was bound to
precipitate the kind of deadlock that later developed in relations with
Malaysia, it is said, since Indonesia had been so strongly predisposed
towards conflict with Malaysia by the ideological indoctrination and
sentiments of hostility gencrated in the previous months that Sockarno
could not reverse his course cven if he wanted to. The details of how the
deadlock came about are regarded as of slight importance on this view.
Others have even denicd that September was a particularly significant
turning-point at all: only the outer form and tactics of confrontation were
changed, but the basic objective (to destroy Malaysia and root out British
influence in the region) had been the same since soon after the Brunei
revolt.™

A basic weakness of these interpretations is that they leave out of ac-
count the ambiguity of Soekarno’s policies and the domestic pressures
which largely determined the way in which he exploited that ambiguity.
‘What distinguished his policy towards Malaysia before and after Septem-
ber 1963 was not so much the degree of intensity with which confrontation
was pursued (for it ined an ext dinarily lackadaisical affair even
after September) so much as the fact that it was no longer easy for him to
‘get off the hook’ if it suited him, as he had been able to do during the
Maphilindo phase. Because he allowed the conflict to develop too far in
September, he destroyed the possibility of obtaining large-scale Western
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aid and thus tilted the domestic political balance decisively against the
anti-Communists within Indonesia. It is most unlikely that he meant to do
this, or that he realized how far-reaching would be the international and
domestic implications of September’s events. The most plausible explana-
tion is that he was not initially clear what response to make to the UN
Mission report and the formation of Malaysia, that he intended some
dramatic gesture of protest — not sufficiently serious, however, to jeop-
ardize the foreign aid Indonesia needed — but that his hand was forced
by the burning of the British embassy and the PKI-sponsored take-over
of British firms. Thereafter, he set about making a virtue of necessity by

ing to force Malaysia to iate, justifying his efforts to do so
by ever more militant assertions of the doctrine of the New Emerging
Forces and ineluctable struggle with the Nekolim.

Before we look into the course and causes of these events in detail, it
may be helpful to summarize them briefly in broad outline. On Sunday
15 September, Indonesia refused to accept the United Nations Mission
report and decided to ‘withhold ition of Malaysia' when it was
proclaimed next day. Dipl relations were formally severed by
Kuala Lumpur on 17 September in reply. Two violent demonstrations
were launched against the British embassy in Djakarta on the Monday
and Wednesday (and against the Malayan on the first occasion), the second
of these in response to a somewhat similar attack on Indonesia’s embassy
in Kuala Lumpur on the Tuesday. (Paradoxically, it was the British rather
than the Malaysians who attracted the main thrust of Indonesian hostility
during this period, since they were regarded as the real villains of the picce;
yet diplomatic relations between Indonesia and Britain were not broken
by either government, nor were British firms in Indonesia nationalized at
that time, in spitc of widespread popular demands for such action.) A
series of unofficial ‘take-overs’ of the British firms by their workers began
in the middle of the week, on the same pattern as the take-over of Dutch
firms in D ber 1957, and obvi to force the govern-
ment’s hand on an issue about which most ministers themselves had
ambivalent feelings.” Yet the ministers concerned attempted to curb
these ‘revolutionary” actions or at least gain control of them, before they
got out of hand; and they specifically denied that the British properties
were nationalized. When KOTI and the Supreme Economic Command
(KOTOE) met on Saturday, 21 September, to consider the report of a
special committee appointed some days earlier to investigate the economic
aspects of confrontation, it did not decide upon nationalization of the
British propertics, but upon the severance of all commercial and financial
relations with Malaysia, including Singapore. By this time, the dic was
cast. Early in the following week both the IMF standby credits and further
US aid were withheld and the DAC discussions on a loan for Indonesia
abandoned. The stabilization policy was in ruins.

. lThcre are a number of mysterics about this swing from a relatively mild
ln_xlial Teaction to Malaysia's creation at the beginning of the week to the
disastrous breach which had been achieved by the end. If Sockarno had
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intended such a break all along, why did he nced two attacks on the
British embassy to bring it about? (The cxcuse that the wrath of the
multitude was ‘provoked’ by the other side can be applicd more persuasive-
ly to the Monday's events than the Wednesday’s.) If not, just what was the
purpose of the second attack ? Why did he resist the demands for nationali-
zation of British firms instead of giving way to them? Are we to conclude
that his mind was made up for him by the mobs who stormed the em-
bassy and the unionists who took over the British companies? If so, why
did the government not take firmer action to keep popular passions under
restraint when matters of such delicate and far-reaching importance were
at stake? It is at this point that the picture becomes indistinct. Certainly
the highest authorities were well aware of the mass demonstrations against
the British embassy that were to take place on the Monday and probably
(some of them, at least, but perhaps not all) on the Wednesday. Such
things do not happen without the approval of someone in authority under
a Guided Democracy. The Monday affair was openly sponsored, publi-
cized in advance and effectively controlled by the National Front, though
Wednesday's was not. But it is questionable whether Sockarno or even
the most fiery of his ministers expected that the demonstrations would go
so far on either occasion or that they realized how seriously the snowballing
effect of the week’s happenings would jeopardize Indonesia’s prospects of
obtaining the international loans she sorely needed to make the stabili-
zation policy succeed.

Even if any did foresee this (and some must have feared it), what were
the immediate alternatives open to a man like Djuanda, who would have
been dismayed to see the torpedoing of the development policies he had
been waiting to put into effect for years? He could hardly resist demands
for some gesture of protest against Malaysia; he could only hope to
minimize the damage it might do to Indonesia’s international credit rating.
He may not cven have greatly wished to resist. He was a patriot and a
nationalist, not immune to the prevailing sentiments of bitterness against
the British for what most Indonesians believed to be their part in pulling
Tunku Abdul Rahman away from the Maphilindo connection.? There
were certainly some among his colleagues who would not have been averse,
cither, to giving the British lion’s tail a twist by having the embassy
windows shattered and even the whole building consigned to flames.
Many Indonesians seem to have been under the impression that the British
needed only a small push to hustle them finally out of South-East Asia.
The lion seemed to be getting old and losing its teeth: de Gaulle's rebuff
to Britain's application to enter the Common Market and the Macmillan
government's waning prestige at home — even the Profumo scandal —
all these contributed to a belief that Britain was a declining force in the
world, no longer capable of taking strong measures in defence of Malaysia.
And if the head counselled cautmn lhc hcart was bound to be torn by the
embarrassing predi ia’s i found in at
that juncture. What reasons were there for believing that a policy of
restraint, paticnce and grateful reliance on the still uncertain prospect of
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foreign aid would do the country more good in the long run than a bold and
reyolutionary girding up of the loins to confront the alien imperialists and
capitalists of Singapore once and for all, who were not only sucking
Indonesia’s lifeblood, but also standing between her and her destiny in
South-East Asia? Perhaps more to the point, would it do a minister's
prospects of political survival any good to prefer the former to the latter?

It is hardly surprising that government policy (if it is meaningful to
talk of such a thing) was far from clear. The issuesthemselves were blurred.
The situation wastoo fluid for sharply defined policies, too rapidly changing,
still contingent on too many uncertain factors — negotiations about the
foreign credits, the state of the national budget, sharply rising rice prices
and dissati: ion with the ilizati quite apart from the
unpredictable Malaysian situation. Just how the ‘decision-making process’
worked in Djakarta at this vital stage is something that only a very well-
informed and unprejudiced participant could really elucidate in full. Too
little is known about the aims of the President himself, around whom all
crucial decisions hinged. As usual, his public utterances on the subject
were few and sphinx-like. There are signs that he was talking in different
vein to different actors in the drama — telling his ministers to counsel
restraint on the one hand, yet encouraging the National Front and youth
leaders in their militant demonstrations on the other. He was presumably
concerned as much with the problems of keeping control of the domestic
political situation as with the way the Malaysia dispute developed, hence
obliged to ensure that the hostility to Malaysia that had been aroused was
not exploited against his government by the PKI or any other group. To
resist the aroused national sentiment against Malaysia would have meant
cating his own words, whereas to ride along with a ‘revolutionary’ upsurge
and seek to steer it to his own ad ge was istic of Sock 's
political strategy.

. . . .

Indonesia’s reaction to the UN report was announced officially by
Dr. Subandrio after a special KOTI meeting on Sunday 15 September.
Indonesia could not endorse (mengesjahkan) the birth of Malaysia, he
said and would withhold gnition of ia ‘as it was now’, but
this attitude could be changed ifthe UN made ‘corrections’ inthe carrying
out of the UN Mission's tasks; it would have to be carried out on the basis
of the Manila Agreement, however, for even U Thant had referred to the
survey’s shortcomings and ‘regretted’ them. Subandrio’s statement was on
the whole milder than had been expected, commented the Straits Times
next day; it did not seem to foreshadow more drastic measures and was so
heavily qualified that Indonesia could easily change her stand if it suited
her to accept Malaysia.’® But other voices in Djakarta were much less
restrained. Hardi, for the PNI, called for revolutionary action and urged
lfmsidcnt Sockarno to give the ‘command’ for action to oppose the forma-
tion of Malaysia. A mass meeting of youths and students on the Sunday
under the Central Youth Front called for the breaking of relations with
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Malaysia and Britain. Yet the Soekarno government did not accede to this
demand; diplomatic relations with Britain were never entirely broken and
even the formal break with Malaysia was proclaimed by Kuala Lumpur
(not without provocation, one must admit, but there is reason to doubt
that the provocation was deliberately intended to have that particular
consequence). Mass meetings might influence government policy in Indo-
nesia, but they did not determine it.7?

‘We do not anticipate trouble, but it could develop’, said the Australian
Ambaseadar in Djakarta, K.C.O. Shann, on the Sunday.?® That was a

at the time, although troubles soon developed thick
and fast. The Malayan and British cmbasslcs and the British consulates in
Medan and Surabaja had already d police ion on Mal
day, in anticipation of demonstrations which had been announced for
the next day. A Malayan embassy reception to celebrate Malaysia's pro-
clamation on the 16th was deprived of catering facilities because of a
boycott by suppliers. But these could be regarded as mere ritual gestures,
a letting off of steam, hardly a ‘revolutionary’ response to the new situation.
So also could the first demonstration outside the British embassy on the
Monday. There is no reason to believe that Sockarno had already decided
to ‘crush’ Malaysia and carry confrontation to a point of open conflict. In
the course of the week, however, the atmosphere in Djakarta became much
more explosive and Sockarno found himself pushed on to a course from
which it was difficult to retreat without humiliation and to which there
were no advantageous alternatives for him. Although the two attacks on
the British embassy were important steps down the slippery path, they do
not appear to have been planned with the specific aim of precipitating the
conflict which developed. Both appear to have got out of hand to some
extent, even though the question of how far the authorities were willing
to use force to maintain control and confine the demonstrations to a
relatively limited protest remains an open and controversial one. What was
apparently not foreseen was the intensity and consequences of these
demonstrations at such a delicate stage in Indonesia’s relations with
Malaysia and her allies.

The circumstances of the two demonstrations on the Monday and the
Wednesday were so different that one can hardly avoid the conclusion
that on the former occasion, at least, nothing more than a breaking of
windows was intended by the authorities. (This is almost becoming a
standard form of diplomatic — or should one say undiplomatic — practice
these days, worthy of inclusion in any revised edition of Satow.) Monday's
demonstration had been widely publicized in advance, the police guard
on the British embassy h (although far from ade-
quately, in the Ambassador's opinion) and the ostensible purpose of the
demonstrators, organized by the Youth Front and the PPMI, was simply
to convey the resolutions of the previous day’s mass meetings to the
Malayan and British Ambassadors.”® The leaders of the Monday demon-
stration were prominent members of the organizations concerned (Anwar
Nasution of Pemuda Rakjat, Mawardi and Ismail) and they were able to
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prevent the crowd getting out of hand, as it did on the Wednesday when

there was no or ‘The police
to restrain the crowd for some time (‘within the limits of their instructions
the police behaved very well’ the British Ambassador acidly)

and even after the fence was broken down and the British embassy grounds
were invaded, the building itself was not entered, although all the windows
were broken. A mecting of KOTI was in progress in the President's
palace at the same time as the stone-throwing against the Malayan and
British ecmbassies was taking place on Monday morning and the decisions
reached at that meeting, whatever they were, did not seem to point towards
an irrevocable breach with Malaysia or Britain then and there.80

Indonesians sometimes put the blame for much of what happened on
16 September and the days following on the ‘pr ive’ b iour of the
British officials, which aggravated the seriousness of the Monday demon-
stration and, by making it harder for the *moderates’ to keep control of a
difficult situation, played into the hands of the extremists who were trying
to force a breach between Indonesia and the West. In support of this view
they compare the different behaviour of the crowd at the Malayan and
British embassies on the Monday. Some stone-throwing, window-breaking
and defacing of embassy property occurred at the Malayan embassy also,
which the demonstrators visited first, after meeting at the Youth Front
Headquarters (Gedung Pemuda) carly in the morning: but the leaders of
the demonstration were received politely by the First Secretary (the
Ambassador, Dato Kamarudin, having being summoned earlier by Dr.
Subandrio to be told that Ind ia did not ize a ‘Mal
embassy in Djakarta) and their protest accepted for transmission to
Kuala Lumpur. The Secretary co-operated with the leaders of the demon-
stration in addressing the crowd to explain the Ambassador's absence,
with the result that it soon dispersed in the direction of the British embassy
about a mile away down Djakarta’s main highway.

In the middle of the morning about 10,000 demonstrators converged on
the British embassy, a three-storey ‘glass-house’ opposite the Hotel
Indonesia, at the end of Djakarta’s most fashionable strect. Barely a year
old at the time, the building could hardly have been more unsuitably
designed for such a volatile political climate. According to Suluh Indonesia
what started the stone-throwing there was the ‘provocative’ bagpipe-
playing of the assistant military attache, Major Rory Walker, who defiantly
marched up and down the embassy grounds piping, in spite of appeals
(or threats) to stop by the police chief and the leader of the demonstrators.
A further cause of anger to the crowd was the lengthy argument and delay
that ensued when the Military Attache, Colonel Beck, refused to admit
more than six of the fifteen-man delegation to present their resolutions
to the Ambassador. Then a d jumped the fence and tried
to tear down the British flag, but was foiled by Colonel Beck and some of
the guards, A second attempt on the flag succeeded, however, after the
demonstrators pulled down part of theiron fence round the embassy com-
pound and swarmed around the building, burning the Ambassador’s car
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and the British flag. The sccurity guards were by that time unable to
restrain them, even though some tear-gas bombs were used. But the
embassy building itself was not invaded on this occasion. Ambassador
Gilchrist finally received the delegation coldly amidst the broken glass
strewn across his office floor, cynically taunting them (as Sulult Indonesia
reported it) with “That’s your mob’ and, as they left, ‘Long live U Thant’,

Would the story have been substantially different if the British officials
had behaved differently on that day? Insofar as the events of that week

loped in intensity ball-fashion from then on towards a decisive
break later in the week, one can only wish that the British embassy officials
had shown more tact in the first place and less of the bulldog spirit, bowing
a little before the storm and the indignitics of the mob like their Malayan
counterparts did, in order to keep the political temperature low. But that
would have seemed demeaning in their eyes and temperamentally they were
inclined more towards defiance in the maintenance of Britain's dignity —
which the Indonesians regarded as ‘provocation’ and arrogance.

Major Walker was a dashing figure of obvious courage, who had once
piped his troops into action at Dinan and had been the first man to break
the hour for the scramble from Marble Arch to the Arc de Triomphe. The
Ambassador, Sir Andrew Gilchrist, was a tough Scot whose previous
diplomatic task had been to show the stiff upper lip in Iceland during a
fisherics dispute involving fisticuffs and a war of nerves. His reaction to
the various mob demonstrations was to stand stifily and fearlessly on
diplomatic protocol; he was not the sort of man who would invite the
leaders in for coffee and try to play the game on their terms. Whether
matters would have turned out very differently if he and his colleagues had
been men of a different stamp is a contentious point. But by reacting
defiantly as they did, they scem to have confirmed Indonesian suspicions
that the British were implacably hostile to Indonesia and were trying to
wreck the Manila Agreements and Maphilindo (since this would mark the
end of British influence in the region) by affronting and humiliating Soek-
arno over the manner of Malaysia's formation. The suspicion was far-
fetched, but it is hardly surprising that many Indonesians, including
‘modcrates’ opposed to Sockarno, felt that it was borne out by British
actions in the previous weeks.

On the other side of the picture, there is little doubt that, after eight
months of confrontation and pinpricking, many British officials were in
no mood to be dating to the Ind ians much longer. Few had
much patience left for what was coming to be known as the *Jones’ linc’ of
support for President Sockarno at almost any price. It was galling to be
under pressurc from the State Department to contribute to the DAC loan
to Indonesia while she was behaving so provocatively. The feeling that
‘someone must stand up to these people’ was becoming widespread, and it
tended to be compounded by the belief that Soekarno was over-reaching
himself on the Malaysia question and might soon ‘come a cropper’ once
and for all if he was firmly rcSISlEd Indonesia’s apparent dependence on
foreign aid to sustain her i pr r the notion that
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the time had come for firmness towards her rather than acquiescence in
Sockarno's whims and moods. Mixed up with these sentiments was also a
strong dash of contempt for Indonesia’s failure to deal with her economic
mess, as well as moral indignation with her on many counts —at her
bullying attitude towards little, defenceless Malaysia, at her twisting of the
lion's tail throughout the previous months and at her pretensions to moral
superiority over the old cstablished forces, which often contrasted out-
rageously with some of theshoddy behaviour of her leaders. In British eyes,
Sockarno was breaking the rules of proper international behaviour over
and over, so he deserved to be punished, not humoured. One can hardly
blame the British diplomats in Djakarta for feeling incensed and one can-
not assert with complete confidence that events would have developed
very differently if they had been less inflexible in their reactions, more
patient and accommodating, in short, closer to Ambassador Jones'
approach. But as it was, the chief beneficiaries from the day’s business on
16 September were those Indonesians who wanted to force an irreparable
break with Malaysia and pull Indonesia away from the orbit of the
‘Western powers.

Despite the seriousness of Monday's demonstrations as a breach of
diplomatic protocol, it did not immediately appear that Indonesian-
Malaysia relations were irreparably broken. The atmosphere of Djakarta
and the tone of the press on Tuesday and Wednesday mornings after the
glass-breaking spree at the British cmbassy appear to have been relatively
calm after the previous day’s exci Matters were aggr how-
ever, by the second and far more serious attack on the British embassy on
the Wednesday, which left the Indonesian government in a position from
which retreat without humiliation would be far more difficult.

Several events on the Tuesday, although not in themselves dectsl\'c,
were important links in the chain of devel The first
‘take-overs’ of British firms began and British aircraft landing at Djakarta
were boycotted by the trade unions concerned. A meeting of KOTOE was
held *in connection with confrontation’, at which a special committee was
set up to formulate proposals for a further mecting at Bogor on the
Saturday. It was this committee which proposed the severance of all eco-
nomic links with Malaysia. Curiously, neither Djuanda nor Soemarno, the
two senior cconomists among Sockarno’s Ministers, was on it: the ranking
ministers were Leimena and Chairul Saleh. One can only assume that its
recommendations were at that time not expected to be as fateful as the
decision which finally emerged from the KOTOE deliberations on the
Saturday.s!

Also on Tuesday, 17 September, Malaysia formally broke off diplomatic
relations with her two Maplnlmdo pnnncrs, in response to their refusal
1o grant ion, and ad ion took place at the
Indonesian embassy in Kuala Lumpur in which parts of the consulate
building were burned and the Indonesian national emblem was torn down
and desecrated. This was reported in Indonesia in a way that aroused
great indignation there. It was made the pretext for the much more serious
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attacks on the British embassy in Djakarta next day.82 Suluh Indonesia
commented two days later, in accounting for the sacking of the British
embassy, that the incident in Kuala Lumpur was ‘uncivilised” and the
Tunku's action in stamping on the Garuda ‘insulting and difficult to
excuse’. (The fact that the British and not the former Malayan embassy
building were made the target of the rioters wrath is merely another of the
strange quirks of that week’s events) although readily explicable in terms
of nco-colonialism. Indonesians were particularly incensed by reports
that the Tunku himself had trampled on the Indonesian national emblem,
although according to Kuala Lumpur versions of the story he was bodily
placed upon it much against his will by the youthful demonstrators who
bore the emblem to the residency for his approval, after they had burned
and stoned part of the consulate building. The Tunku chided them gently
for their excess of enthusiasm, though he thanked them for their national
spirit and, characteristically, treated them to soft drinks on the residency
lawns before sending them home.3 The whole episode scems so absurdly
disproportionate to the two Djakarta demonstrations that it is hard to
credit allegations that Soekarno's anger at the Kuala Lumpur episode was
an important factor in what happened on the Wednesday. Yet it is not
impossible.

The burning of the British embassy on ‘Ash Wednesday', 18 September,
was a much more serious and puzzling affair than the Monday demonstra-
tion. There was little indication beforehand that another major demonstra-
tion was to take place, as there had been on the first occasion, although a
meeting at the Youth Front building had been called for Wednesday
afternoon to protest against the Kuala Lumpur ‘insult’. Signs of prior
organization among the d pp y through the National
Front) were later discernible, but it seems undeniable that the affair blew
up suddenly and then got out of hand in the course of the afternoon, that
not all of what happened was intended to happen by whoever authorized
the affair in the first place. The action was started by a few truckloads of
unidentified pemuda (‘youths'), who suddenly descended upon the now
window-less embassy and immediately sct it ablaze, without any prior
warning, just as the great bulk of Djakarta’s working population was
streaming home along the adjoining highways at about 2.15 p.m. Very
quickly a huge crowd gathered. Cars, furniture, papers and books were
burned, people swarmed into the embassy through the broken windows,
an attempt was made to seize incriminating documents, and for several
hours neither the police nor fire brigade could control the situation. A
group of 23 British 1, including the Ambassador, spent several
terrifying hours huddled against a wall outside the burning embassy, unable
to move because of the encircling crowd which threw stones and bottles at
them (Gilchrist himself being hit twice), while the police tried in vain to
push the crowd back. Finally a police car forced its way in, with armed

li ing its running-board, and began to evacuate the women.
The crowd stoned it and tried to overturn it, but finally scattered when the
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car was driven straight through the throng of people. Thereafter the rescuc
proceeded without obstruction. Four Britons were reported hurt, but no
serious bodily injury was done to anyonc—a point which Indonesian
spokesmen stressed time and again in the days following.84

The ions of the authoriti ible for law and order are briefly
summarized in the Suluh Indonesia account of the episode:

Two fire engines which arrived at 4 p.m. were prevented from being put into
operation by the crowd. All the fence around the embassy was torn down. With
the aid of extension ladders from the fire engines, youths hoisted the Indonesian
flag and the crowd sang the Indonesian national anthem. Only at 6 p.m. when
the Mobile Brigade forces arrived, could the youths be kept out of the grounds
and the fire engines start to extinguish the already dying fire .... [Later] youths
emptied several English houses and burned the contents. They also located
and overturned several English-owned cars and burned them in the streets.
People who were discovered trying to steal any of the goods were handed over
to the police. In the evening, youths stopped cars on the roads. When they came
across British cars, they politely asked the passengers to get out, then turned
the cars over, poured petrol over them and set them alight.

The extent of the rampage and destruction in nearly every British house
in Djakarta is marvellously understated in this account. The leaders of the
mob were equipped in advance with full and accurate lists of the British-
owned houses (Australians and Americans in the same areas were not
molested) and nearly all were systematically sacked during the afternoon.
According to some reports, there was relatively little looting, but the
testimony is conflicting on this point. Clearly, however, therec was an
element of prior organization and even discipline among the rioters
involved, provided either by the National Front or its constituent organi-
zations.

There are several curious features of the Wednesday affair which do
not conform with clearcut theories that the attack was officially instigated
or that it was provoked solely by the PKI with the aim of pushing the
government further than it wished to go. It seems fairly certain that
clements from both political wings were involved. The rioters were des-
cribed by several observers as of a very different type from the youthful
student demonstrators of the Monday, being generally older men from the
working classes, which probably betokens Communists, but possibly their
rivals also. Both Ci ists and anti-Cq ists later charged each
other with the prime responsibility. The numerous allegations from PKI
sources about ‘p ion’ and ings about 1 luti y'
clements seem to indicate that they were distinctly alarmed lest the con-
fused situation might be exploited by others to their disadvantage. No-one
was at all keen to take the credit for the action over the next few days,
while both press and official d a definite i ion of
alarm and even shock at this uncontrolled and destructive turn of events. &
It is hardly surprising. The Djakarta ‘new rich', living in the wealthy
suburb adjoining the British embassy, must have had pause to think about
the implications of ‘revolutionary’ mass actions as they watched the sack-
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ing of British houses in their midst, wondering whether their turn might
come soon if things went on like this.

It is also noteworthy that the law-enforcing authoritics, who had acted
to keep the Monday demonstration within bounds, conspicuously failed
10 do so on the Wednesday until the damage was done. Why did the Army
not appear on the scenc until four hours after the fire started? What
degree of collusion with the organizers are we to infer? It is difficult 1o
picce together the various rumours which went around about their part of
story. The Army leaders were not at all happy about mob actions which
could be manipulated by the Communists to their own advantage and
might easily bring the Army and police forces into conflict with the in-
flamed masses. In Medan, the Army refused to permit a second demonstra-
tion on the Wednesday. The Djakarta Military Commander, Brig.-Gen,
Umar Wirahadikusumo, was aware that a meeting of cighteen different
organizations in the Youth Front was to be held on the Wednesday after-
noon, but he did not expect a situation where the Army would have to be
called out to restore control. Even when the police called for military
assistance, there was a lengthy delay because General Umar had to wait
for a formal, written request before he was legally empowered to inter-
vene.% Since the abolition of martial law several months carlier, delicate
questions about the precise demarcation of authority as between the civil
authorities, the police and military had arisen. The request for military
assistance had to be channelled from the Police Chicf to the Governor to
the Military Commander — evidently no contingency preparations for
rapid action on the Wednesday afternoon had been made. Just why this
took four hours still remains a mystery. Muddle, accident and sheer
misunderstanding could quite casily have been largely responsible. At
any rate, by the time the Mobile Brigade began to move in the carly
cvening, Djakarta was almost quiet again. It is significant, however, that
Umar was immediately vested with powers tantamount to those he would
exercise under martial law, which he retained until after the Games of the
New Emerging Forces were held in November.

How much did the President or other senior members of the government
know in advance about his attack on the British embassy? The fact that
the National Front was involved suggest that some approval or hint must
have been received from the very highest level. President Soekarno is said
to have been angered by the Kuala Lumpur ‘insults’ to him and to Indo-
nesia on the previous day and it is hard to believe that such an important
step would have been taken without his knowledge. On the other hand,
one story has it that the President was intensely angry with the ministers
concerned (Sudibjo and Hanafi) for letting the affair develop too far.
Sudibjo promptly made a broadcast condemning unauthorized and irre-
sponsible actions beyond the limits of the National Front demonstration
and ordering that all further mass actions to oppose Malaysia should be
concentrated within the National Front framework.87 It is quite possible
that Sockarno's instructions to the National Front leaders were cil}ncr
ambiguous or misinterpreted (or both) and that during the demonstration
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they lost control over the various groups belonging to their loosely-
structured organization. The fact that the rioters were supplied with
accurate lists of British houses betokens some degree of prior liaison with
someone in the Foreign Ministry or security organizations. But how much
and with whom? The i cannot yet be At a later stage
one might have suspected the sinister hand of Subandrio here, but he was
out of the country on that day and seems to have been caught unawares
by the new turn of events.

Next morning an official government statement was issued in the
President’s name expressing disapproval and regret for the previous day’s
cvents (‘although the government understands the outpouring of popular
anger’) and again warning firmly against unauthorized actions. British
firms were still being taken over and the atmosphere in Djakarta was
tense and apprehensive, to judge from the jittery references in both the
Ci ist and anti-Cq ist press to ‘p ion" and ‘counter-
revolutionary saboteurs’ as the instigators of the trouble. In several
respects the confused situation was ini of that which developed
at the time of the take-over of Dutch enterprises in December 1957, after
the attempt to i Soekarno at Tjikini. Popular
passions were inflamed on several counts. Startling and portentous
events were occurring. Orders of the government were being disregarded
with impunity in some matters and were ambiguous or obscure on others,
The take-over of British firms by their workers and trade unions (mostly,
but not solely, under PKI influence) had begun in a small way on the
Tuesday. The Shell Oil Company offices in Palembang (but not the main
office in Djakarta) were scized on Wednesday morning and later that day
various British banks and trading companies in Djakarta also. An order
was issued through Chairul Saleh that such actions must cease and the
firms be returned to their owners, but the process continued throughout
the Wednesday and Thursday.8® Nationalization of the British firms
had been the main demand of the PKT throughout the week, but Chairul
Saleh, with the President’s apparent support, was strongly resisting
nationalization of the Shell Oil Company, since this would have created
serious difficulties for the government with the other oil companies and
the US government.

It was not going to be casy for the government to resist the demand
for nationalization if the PKI chose to make a stand on the issue by
refusing to surrender control over the firms which had been taken over
although its authority was not as shaky as in 1957 and the PKI also had
good reason to be apprehensive lest the military authorities should take
advantage of the tense situation to re-impose martial law and suppress
the PKI by force. Probably the decision to sever commercial ties with
Singapore and Malaysia on 21 S ber was infl o a great extent
by the realization that unless some such action were taken, the PKT and
thf: unions would be very difficult to handle. The thinking of Sockarno's
ministers on this problem must have been very close to the sentiment
expressed later by one of them about a similar situation; ‘No Indonesian
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government can afford to bluntly resist popular movements of this kind:
it must ride along with the tide and seek to regain control of it." This
seems to epitomize what the government tried to do on this occasion.

The government’s reluctance to be forced into the nationalization of
the British firms even after relations with Britain had deteriorated so far
is noteworthy in the circumstances. Sockarno himself signed an order
calling upon the workers to hand over the Shell installations in Palembang
to the regional authorities for restoration to the management. Another
instruction forbade further take-overs of oil installations. Finally, a
decree of Friday 20 September brought all the taken-over firms under the
‘protective custody’ of the appropriate ministry ‘for the sake of their own
safety’ and to ensure their continued operation.?® It was stressed, how-
ever, that they were not being nationalized — although their precise
status remained obscure and the British government sent an official Note
seeking a definition of protective custody. The ambiguity of the order
was characteristic: it cnabled the Indonesian authorities to assume control
of the scized enterprises from the workers while simultancously being
able to tell the British government and the British owners that only in
this way could demands for their nationalization be fended off. In short,
no irrevocable decision had to be made.

These measures served their purpose, for further take-overs ceased
and the workers relinquished control in the following week, although
some local difficulties persisted at the Shell Oil installations at Balik-
papan.®® (No doubt the unions were the more willing to acquiesce after
the PKI had by then been assured of a major victory by the severing of
Indonesia’s links with the Western ‘aid consortium.) Another round of
taks s was | hed against the r ining British and part-British
companies early in 1964 when the PKT again wanted to put pressure on
the government on a foreign policy issue, but that is part of a different
story. 92

The decision to sever all trade links with Malaysia (about which there
had been very little speculation carlier in the week), was taken at the end
of the week after a six-hour joint session of KOTI and KOTOE; inter alia,
the meeting was summoned to consider the report of the sub-committee
sct up on the Tuesday to consider the ic aspects of i
Just why the decision went in favour of the trade break rather than
nationalization is not entirely clear. But it is probably significant that
Chairul Saleh and the paper most closely iated with him,
Berita Indonesia, had been hinting at the former whereas the PKI had
concentrated almost solely on the latter. Chairul Saleh also happened
o be the man most likely to find a showdown with cither the PKI or the
foreign oil companies acutely discomforting. Probably it was also felt
necessary for the government to take some dramatic action against the
Nekolim, while avoiding the impression of giving in too blatantly to
pressure from the PKI. In any case, the desire to end Singapore's grip
on Indonesia’s trade and, in particular, to break the ties between the

Chinese of § and their inI ia was of
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long standing and deeply felt in some circles. Only a few days earlier,
Nasution had made a speech ing foreign sab of the

who were responsible for the increase in prices and it was quite clear that
he was referring to the Chinese.% The PKI would, of course, have avoided
arguments and measures with anti-Chinese overtones; hence their pref-
erence for the direct nationalization of British firms — which may in
itself have inclined the anti-Communists to the other side. Either course
was likely to antagonize the Western aid consortium (but the trade break
perhaps slightly less) and jeopardize the stabilization scheme, but to do
nothing at all was practically unthinkable by that stage. Soekarno, with
whom the decision ultimately rested, must have been inclined towards
action both by his mercurial temperament and by his shrewd appreciation
of the Indonesian political scene: either measure should mollify the PKI,
but to do nothing would antagonize it seriously. Probably the decision
against nationalization was also determined to some extent by a belief
that the international repercussions of the trade break would not be so
adverse, since no questions of compensation would arise. But if any
single decision Sockarno took during that week spelled the end. of the
stabilization scheme, it was surely the trade break, for the attempt to
divert nearly half of Indonesia’s exports away from Singapore was bound
to cause expense and disruption.

Just how serious the diplomatic effects of the week’s events would
prove to be was not i di; P At first the Ind ian govern-
ment scemed anxious to minimize the extent of the change that had been
wrought. The British government hovered momentarily on the verge of
breaking diplomatic relations with Indonesia on the day of the embassy-
burning, but decided against it after recciving assurances from the Indo-
nesian Ambassador in London that mob violence was deplored by the
Indonesian government and that the safety of British lives and property
in Indonesia would be guaranteed. The American government submitted
oral complaints (but not formal protests) about the violation of diplo-
matic immunities, both through Dean Rusk to the Indonesian Ambassador
in Washington and directly to President Soekarno through Ambassador
Jones.% It did not, at that stage, immediately cut off foreign aid, however.
That followed a week later, after the trade break and a further outrage
when uniformed Indonesians were caught by the British trying to steal
documents from the strongroom of the gutted and deserted embassy.
On 24 September, the US government announced that it had come to the

lusion that the ilization pr could not succeed, so it saw
no further point in the DAC talks on credits. The IMF also suspended
Tndonesia’s drawing rights on the unexpended portion of the $50 million
stand-by credit granted several months earlicr. Existing American aid
programmes, running at a rate of about $70 million per annum were
not cancelled, however, although it was later revealed that no new com-
mitments were being authorized. 95

Pfoposals for further talks between the leaders of the three Maphilindo
nations to find a way out of the situation that had arisen began to be
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heard almost immediately, particularly from the Philippines, Japan and
Thailand, who all had an interest in averting a serious conflict in the
region.?® Significantly, Indonesia seems to have shown rather more
interest in these i than Malaysia. Subandrio himself, who had
left Djakarta carly on I8 Scptember for New York to put Indonesia’s
case to the UN General Assembly (and was therefore absent during the
most critical phase), wel da ion for Japanese mediation and,
after he saw Dean Rusk on 24 September, said that Indonesia wanted 1o
find a peaceful solution. But the Tunku set stiff conditions for further
talks and it was obvious that neither side was in a mood to back down
publicly for the sake of a scttlement, despite attempts by the Philippines
to bring about another summit meeting on 25 September. Lopez com-
mented that a cooling-off period was needed before there could be another
Maphilindo conference.%® About six weeks later, when the annual
Colombo Plan Ministerial Conference was to be held in Bangkok, Suban-
drio made a point of attending, apparently in the hope of informal talks
with Tun Razak, but the latter pointedly avoided meeting him. Negotia-
tions for a settlement of the dispute did not begin, therefore, until the
Bangkok conference of February 1964, after the intervention of Robert
Kennedy. It is arguable that the delay merely increased Indonesia’s
intransigence, for as time passed she became more confident that she
could weather the economic perils of the new course she was embarked
on and the alternatives left open to the advocates of moderation became
fewer and fewer. Negotiations in the last months of 1963 may have proved
no more fruitful than they turned out to be in 1964, but it is a pity that
they were not tried before the changes in the domestic political situation
began to set firmly into a new mould after Djuanda’s death and Suban-
drio’s rapid rise to power.

**British-Made Malaysia — Barrier to International Peace and Progress’ in New
Forces Make a New World (Djakarta, Department of Foreign Affairs, Indonesian
Policy Series, 1964).

“This claim was made in Soekarno's speech of 10 July denouncing the London
Agreement.

*Bricf summaries of these speeches were published in Harian Rakjat, 8 June 1963.

*Narasimhan was one of U Thant's deputies who had visited South-Fast Asia in
February and April, partly on West Irian business, partly to inform himself about the
Malaysia dispute: he visited northern Borneo in April.

“This paragraph is based largely on discussions with various officials who attended
the conferences. In the closed meetings Subandrio gave an impression of frankness and
cordiality in order to win Razak's confidence. For instance, he explained Indonesia's
attitude toward Mala; largely in terms of her fear of the overriding threat from t
Chinese, arguing that with the withdrawal of the Western powers from Asia only Indiz,
Indonesia and the Philippines had sufficient strength to stand in the way of China
Normally, Subandrio avoided the anti-Chinese argument in public. He also suggested
at one point that Narasimhan might be called in to conduct the enquiry: ‘after all,
he is on your side".

“See Appendix I, pp. 336-8.

"Quotations from the three major official or semi-official accounts of the Malaysia
dispute published by the Indonesian Department of Foreign Affairs, The Malaysia
Issue; Back and . 1964; “British-Made Malaysia — Barrier to Inter-
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rational Peace and Progress’ in New Forces Build a New World (Indonesia Policy Series,
1965); and The Problem of Malaysia (The Indonesian Herald, 1963); scc below, pp.
208-11 for a comment on the interpretations given in these accounts.

$The Problem of Malaysia, p. 9.

¥The Malaysian view of the matter was forcefully put by Goh Keng Swee at the
Bangkok Conference on 7 Feb. 1964: *So the obligations of the Government of Malaya
in regard to the Manila Agreement really boiled down to these. First, we would consult
the three governments concerned, Briain, Sarawak and Sabah. Second, we would
require them to cooperate in the ascertainment, Third, the Federation of Malaya
would do its best to persuade Britain to extend its cooperation and facilities. Mr.
Chairman, we have fulfilled our obligation in every detail, both in letter and in spirit.’
Unofficial transcript of proceedings, in the possession of the author.

10Private ion, but press reports the general i

' Harian Rakjat, 13 June 1963. io's i for hili
was in striking contrast to the coolness of the PKI.

13 Harian Rakjat, 15 June 1963. The conference communique was not identical with
the Manila Accord and when Subandrio returned to Djakarta on 13 June, he said the
contents of the agreement could not yet be published as they were only a recommenda-
tion to the Summit meeting to follow; but he stressed that there was no deviation from
Indonesia’s support for the struggle of the people of North Kalimantan. The Accord
was published in Manila by Pelacz shortly afterwards.

13'U.S. imperialism’ had just provided further proof of its villainy (sce Harian Rakjat,
8 and 10 June) when Averell Harriman made a statement strengthening America's
endorsement of Malaysia.

14The PKI's three conditions for an acceptable plebiscite in North Kalimantan were
that British troops must be withdrawn; that political detainees must be released and
Azahari be permitted to campaign; and that a similar referendum be held in Singapore
and Malaysia because of opposition there. Harian Rakjat, 20 June 1963.

15CF. the icious but mild on the ion' idea in Harian Rakjat
on 8, 11and 12 June 1963 (when the ill on the difficulties of getti
on the idea) with the PKT's silence on the matter from mid-June until 11 July.

1%See Harian Rakjat, 11 and 15 July 1963, for arguments that a Summit meeting was
now unnccessary and even ‘dangerous’. The slogan ‘Ganjang Malaysia® was used
prominently on 11 July, but had presumably been coined before that.

"See Harian Rakjat, 16 July 1963.

1"The Philippines government was reported as being reluctant to comment on Sock-
arno’s speech, presumably to avoid offending him and further reducing the chances of
holding the Summit meeting. (Macapagal would surely have spoken out in support of
Soekarno if there had been any justification for his view in the Manila Accords.) See
Harian Rakjat, 13 July 1963, which also reported (rather surprisingly) a Radio Malaya
statement that the Philippines agreed that the decision to create Malaysia did nor conflict
with the Manila Accord.

19See pp. 70-1 above.

*°For cxample, see Herald (the i-official iece of the Foreign
Ministry), 27 May 1963, for a claim that the prospects of Malaysia's formation were not
promising. Indonesian press comment on foreign news (and probably much official
reporting t0o) frequently picked on the one aspect of an incident which seemed to
conform with Indonesian hopes or expectations, without much appraisal of counter-
balancing factors: e.g. the Sultan of Brunei was hailed momentarily in Berita Indonesia,
13 July 1963, for *showing guts’ when he refused to join Malaysia, but a few days later
he was again written off as a British pawn.

Harian Rakjat, 17 July; Berita Indonesia, 26 July; The Age, 17 July 1963.

*Suluh Indonesia, 31 July 1963,

“indonesian Involvement in Eastern Malaysia (Kuala Lumpur, Department of In-
fﬂrmal.mn, 1964), p.48. Compare the large raids on 4 and 6 July and 8 August 1963.

*Ibid. p. 9: Indonesians saw this as ‘an insult to our dignity", according to Berita
Indonesia, 27 and 29 July 1963,

“Sockamno's speech on 27 July developed the *Ganjang Malaysia® theme with a
loving relish and ended with the statement that he was going to Manila ‘to carry on our
confrontation in opposing and nullifying the neo-colonialism of Malaysia': Berita
Indonesia, 30 July 1963.
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*$Ganis Harsono, quoted in Nation (Rangoon, | Aug. 1963): The Age (Melbourne,
30 July 1963, ‘took an optimistic view that if Sockarno was still intending to “confront™
Malaysia, it was difficult to sec why he came to Manila'.

*TThe Straits Times, | Aug. 1963, contrasted Soekarno’s mood of Wednesday with
that of the previous day when he ‘seemed ready for a clash with the Tengku'.

#8Straits Times, 1 Aug. 1963. Mackenzic's status at the conference was a matter of
some uncertainty: his instructions from New York required him 1o act as the ‘eyes and
cars of U Thant', which implied a more active role than that of a mere purveyor of
messages. Djakarta officials criticized him angrily for being more than that when re-
counting to me later that he consulted Inche Ghazali, the principal Malayan official,
before he cabled New York. (See Straits Times, 1 August 1963, for corroboration that
he did so.) It certainly appears that he later took some degree of initiative in his tele-
phone report to New York on the deadlock that developed on 2 August, as a result of
which U Thant sent his third cable next day proposing a limited form of ascertainment
in Borneo, which was to break the deadlock and pave the way for a formula acceptable
to Malaysia. This also angered the Philippines and Indonesian ministers.

**The Times (London), 1 Aug.; Bangkok Post, 2 Aug.: Principle 9 of the Annex to
General Assembly Resolution 1541 (XV) of 15 December 1960 provides that where a
territory is achieving self- through i ion with an i state
‘integration should have come about in the following circumstances:

a. The integrating territory should have attained an advanced stage of self-govern-
ment with free political institutions, so that its peoples would have the capacity to make
a responsible choice through informed and democratic processes;

b. The integration should be the result of the freely expressed wishes of the territory's
peoples acting with full knowledge of the change in their status, their wishes having been
expressed through informed and ic processes, i i and
based on universal adult suffrage. The United Nations could, when it deems it necessary,
supervise these processes.’

3¢New York Times, 2 August 1963; Sydney Morning Herald, 2 August 1963. A state-
ment by Duncan Sandys in the House of Commons on 2 August, in reply to a question
about the postponement of Malaysia Day, confirmed the impression of British obtuseness
about any suggestion of compromise.

3\Sydney Morning Herald, 2 August: Bangkok Post, 1 August 1963, Salvador P.
Lopez had replaced Vice-President Pelacz as Foreign Minister of the Philippines on the
eve of the conference, after the latter had resigned in anger because Macapagal had
implicated his name in the Stonehill scandal. Whereas Pelacz had played an influential
part in the June meeting of Forcign Ministers, Lopez closely followed Macapagal's
policy of siding with Indonesia rather than Malaysia from this time on.

The information from which this account of the Manila conferences has been
compiled is derived, unless otherwise specified, from press reports in The Times, New
York Times, Sydney Morning Herald and the Age (Mclbourne), corroborated by dis-
cussions with Mr. A. M, Mackenzie, whose help I acknowledge with gratitude. Former
Vice-President Pelacz and Mr. Narcisco Reyes, Philippines Ambassador to Djakarta,
Mr. Suwito, Deputy Foreign Minister of Indonesia, and Ganis Harsono all contributed
towards my understanding of their countries' attitudes to the Manila Agreements,
although my final i ion of it has differed i from theirs.

*Kahin was present at the Manila conference with President Sockarno's delegation
and his account in *Malaysia and Indonesia’, Pacific Affuirs, Fall 1964, reflects the view
generally offered by Indonesians at that time. The Manila Agreements provided ‘what
might have been a viable, mutually acceptable formula® for settling the Indonesia-
Malaysia dispute: the resolutions could have enabled the Indonesian and Philippines
governments to tell their peoples that Great Britain had had to consider their wishes and
‘permitted Sockarno and Macapagal to climb down gracefully’. Both leaders had
expected a verdict from the UN Mission favourable to Malaysia and ‘had privately
so advised U Thant', said Kahin (ibid. p. 269). Substantially the same view was com-
monly attributed to Ambassador Jones also; see Indonesia: the Possible Dream, pp. 281-4.

#4The Times, 2 and 3 Aug. 1963.

3The Times, 3 Aug. 1963.

3$The Times, 3 Aug. 1963.

2?Nation (Rangoon), 4 Aug. 1963.

38Straits Times, $ Aug.; New York Times, 4 Aug. 1963.
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3%A Survey on the C Problem of the of the Federation of
Malaysia. Memorandum released by the Permanent Mission of the Republic of
Indonesia to the United Nations, 24 Sept. 1963.

40Aide Memaire from the Observers of the Republic of Indonesia to the UN Malaysia
Mission in Sarawak and Sabah, para. 2.

4isince it was not politic for him to oppose Maphilindo openly, Lee Kuan Yew argued
rather isti he could approve ly as an is ‘economic
and cultural cooperation, but that any political involvement would have to be ratified
by the peoples concerned: sce Straits Times, 10 August 1963, By mid-1964, when the
Maphilindo spirit had almost completely disappeared, he was much more forthright in
replying to an UMNO critic's challenge to say why the PAP was afraid of it: “We are
not afraid of Maphilindo. We will fight it because it is a racial concept. It will definitely
break up Malaysia if the idea materializes."

42For a istis ion of the i view, sce the editorial in New
York Times, 6 August.

“Interview with Tun Razak, January 1965: Pelacz's attitude is discussed in Bernard
K. Gordon, ‘The Potential for Indonesian Expansionism', pp. 25-6.

“Interview with Ganis Harsono, December 1964.

#The point was bluntly made by Arifin Bey, cditor of the Indonesian Herald, in a
speech to the American Men’s Association in Djakarta in August 1964 when he des-
cribed Maphilindo as *an attempt to domesticate the Overseas Chinese': typescript in
possession of author.

45Gordon, op. cit. pp. 23-4.

“7Ibid. pp. 19-34 for a brief survey of the various strands of Macapagal's new foreign
policy ventures in 1962-3.

“#Arifin Bey, loc. cit.

4**Indonesia is perhaps the only Southeast Asian state in which irredentism is openly
cited by leading officials as a possible impetus for governmental actions.” Gordon,
op. cit. pp. 80-7: see also Amold Brackman, Southeast Asia's Second Front, pp. 122-5,
178-80.

5°Brackman, op. cit. p. 187.

Sibid. pp. 188-9.

Snterview with Ganis Harsono, December 1964.

$3For the Tunku's press confercnce, sce Straits Times, 7 August 1963, Nasution made
statements denouncing the Sabah and Sarawak elections on 6 August and approving
the continuation of guerrilla incursions into Sarawak on 31 August: Straits Times,
7 August, and Far Eastern Economic Review, 5 Scpt. 1963.

8New York Times, 10 and 13 August 1963: U Thant's letter of 8 August is included
in the UN Malaysia Mission Report, para. 2.

S3New York Times, 14 and 18 August 1963. Sockarno's brief reference in his August
17 speech to the Manila Agreements was characteristic of his ability to give a misleading
impression of the Agreements without too blatantly contradicting them: *Malaysia is
not to be established before the right of self-determination of the peoples of North
Kalimantan has been exercised ... The UN will send working teams to arrange this
sclf-determination ...." According to the Far Eastern Economic Review, 5 Sept, a meet-
ing of partics and mass organizations was instructed on 11 August that Malaysia was
not to be made the target for hostile comments.

S8Straits Times, 20 August 1963.

*7The Times, 21 and 22 August 1963: sce also New York Times, 23, 24, 25 August for
comment on the significance of the observers controversy and its resolution.

“*An official British account of the dispute over observers was summarized in the
Philippines Free Press, 19 Oct. 1963, p. 82. Britain initially agreed to permit the three
Maphilindo countrics cach to send one observer to Sarawak and one to Sabah. Indo-
nesia and the Philippines immediately demanded that 20 observers and 10 assistants be
permitied. Britain then doubled the number from 2 to 4 for cach country; Indonesia
refused this but reduced her request to 9. Then U Thant proposed that 4 observers and
4 ‘clerical assistants' be permitted. Britain accepted this, subject to certain conditions
regarding the assistants.

$*The UN Malaysia Mission Report reveals (para. 5) that its hearings were originally
scheduled for 22-31 August 1963, but because of the delay over the observers were re-
scheduled from 26 August to 2 September: additional hearings were held on 3 and 4
September also.
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#9Sec The Problem of Malaysia (Djakarta, the Indonesian Herald, 1963), pp. 15-16.
®nterview with Malaysian officials accompanying Ghazali.
®f{arian Rakfat, 31 August.
®3Straits Times, 6 Scptember. Howard P. Jones also comments on the mildness of

Subandrio's initial reaction to the August 29 announcement, but remarks that Sockarno

was infuriated by it.

“For U Thant's statement of 14 September, issued simultaneously with the UN

Mission 10 Malaysia Report 1o the Secretary General see Malaysia, Select Documents,

200-

pp. 200-1.

s1bid. p. 199.

%The Aide-Memoires of the Indonesian and Philippines observer teams can be
found in an appendix to The Problem of Malaysia.

“7Sockarno’s speech at Purwokerto on 28 August contained an unusually direct
admission that he was feeling unwell and weary of the burdens of office: see Suluh
Indoncsia, 29 August.

$3New York Times, 29 August.

$'K. D. Thomas, ‘Recent Developments in Indonesia’, Australia’s Neighbours,
4th serics, no. 11-12, Jan.-Feb. 1964.

70This point is stressed by Donald Hindley in ‘Indonesia’s Confrontation with
Malaysia; the Search for Motives'; but specific evidence that Army leaders were hostile
to the stabilization scheme and therefore actively secking to intensify confrontation at
this time is not easy to find.

"1Suluh Indonesia, 5, 7, 12 September.

721 would be wrong to suppose that the PKI was bending its efforts exclusively to the
confrontation of Malaysia. Throughout mid-1963 it was more concerned with domestic
goals and policies. Although the break with Malaysia was a major gain for the PKI,
it did not come about in the way the PKI was urging and the events of September caused
it a good deal of alarm as well as clation, for it was very apprehensive that the Army
would seize the opportunity to re-impose martial law.

73This view was put to me very forcefully by a senior British diplomat in early 1965.

The ‘take-overs' of 1957 arc described in K. D. Thomas and Bruce Glassburner,
*Abrogation, Take-Over and Nationalisation: The Elimination of Dutch Dominance
from the Republic of Indonesia’, Australian Outlook, vol. XIX, no. 2, August 1965, pp.
158-79. For a fuller account of the political background to the affair, see Herbert Feith,
The Decline of Constitutional Democracy, pp. 578 ff.

$Djuanda was the mini most strongly i to the
a sympathetic assessment of his role in Indonesian politics is given in Daniel S. Lev,
The Transition to Guided Democracy, Indonesian Politics, 1957-59 (Cornell Modern
Indonesia Project, 1966) pp. 176-82. Even he spoke in favour of a radical transforma-
tion of Indonesia’s economic relationship with Singapore, although the most vocal
proponent of this seems to have been Chairul Salch (with some encouragement from
Nasution).

?*Subandrio told the press after the KOTI meeting on 15 September that Indonesia
could not endorse the birth of Malaysia, but that this attitude could be changed if the
UN made "corrections in the implementation® of the enquiry: the formation of Malaysia
could be accepted if it were carried out on the basis of the Manila Agreement.

, ian Foreign Ministry insisted thatit was not Indonesia but Malaysia
who formally broke off diplomatic relations, since their refusal to accept Malaysia
did not amount to a severance of relations with Malaya, This subtle distinction was
hardly acceptable in Kuala Lumpur, however.

8The Sun (Melbourne), 16 Scptember 1963.

% Bintang Timur, 15 Sept: Suluk Indonesia, 16 Sept. 1963.

8The following account of the embassy attacks on the Monday is based largely on
Suluh Indonesia, 17 Sept. and The Times (London), 18 Sept. 1963,

#The KOTOE committee consisted of Leimena, Chairul Saleh, Surachman, Munir,
Jusuf Muda Dalam, Dr. Suharto, Ir. Abdulrahman, Mutalib, Dr. Surjadi, Achmadi,
Sutikno Slamet and Dasaad.

A headline in Suluh Indonesia, 18 Sept. 1963, proclaimed *Tunku tramples on Indo-
nesian national emblem'; cf. also Harian Rakjat, 18 Sept. (Curiously Berita Indonesia
ignored the story until next day.) The Suluh Indonesia cditorial two days later was a
masterpiece of hyperbole, putting the blame for the Wednesday attack on the Tunku's
‘i insult.... The ion at the Malayan Embassy in Djakarta on the
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16th was orderly. If there was one incident that was a very small matter. It cannot be
compared with what happened to the Indonesian Embassy in Kuala Lumpur.”

#5The Malaysian version of the cpisode can be found in The Times, 18 September.

$4Suluh Indonesia, 19 September: The Times, 19 Sept. 1963.

#3A headline in Berita Indonesia (20 Sept.) ‘The
have mobilised ten thousand members’. On 18 Sept. (cven before the bumlllg of the
British embassy) Harian Rakjat prominently displayed a Central Committee announce-
ment calling for order and discipline, so that the British imperialists could not take ad~
vantage of the anger of the people (i.e. by provoking a military crackdown). A curious
sidelight is that Wednesday's Harian Rakjat carried a violent attack on the newspaper
Pelopor, the mouthpiece of its arch-enemy SOKSI (an anti-Communist union favoured
by a number of Army-connected ‘bureaucratic capitalists'), for not reporting the Mon-
day demonstrations; SOKSI men and trucks were later alleged to have been involved in
the embassy burning on Wednesday afternoon. It is quite conceivable that they took
part, cither to demonstrate their patriotic fervour or to provoke Army action against
the PKI (or both!).

#¢[nterview with Brigadier General Umar Wirahadikusuma, January 1965.

7 Berita Indonesia, 20 September 1963 : the term tindakan liar has beeen translated as
‘unauthorized actions’, although liar also connotes ‘wild, untamed",

$5Subandrio had lcfl Indonesia to lead the Indonesian dclcgau n to the UN General
Assembly, but he flew back to Djakarta within a few days of arriving in New York: on
arriving in Tokyo on 19 Scpt., he had welcomed a Japanese offer to cooperate in seeking
a solution to the dispute and said that the road 0 a solution could be found in a week.
or two when the situation had calmed down: the Tunku had acted too impetuously,
he sand Sulul Indonesia, 21 Sept. 1963.
rita Indonesia, 19 Sept. 1963: Chairul Saleh also quoted a Statement by Subandrio
ll\:n ‘'we've already got enough on our hands'.

0Berita Indonesia, 20 Sept. 1963: cf. The Times, 21 Sept. 1963.

#The Times, 23, 24 and 30 Sept. and 4 Oct. 1963. The attitude of the local com-
mander seems to haye been extremely important in all regions. In East Kalimantan,
Lt. Col. Suharjo simply refused to obey the central government's orders. (He was re-
moved some months later.)

*2See below, pp. 225-6, 243.

¥INasution’s specch at Lembang in which he stressed the need for economic con-
frontation of Malaysia in order to stop Singapore’s ‘subversion’ of the Indonesian
economy was given considerable prominence in Berita Indonesia, 19 and 20 Sept. 1963,

#4The Times, 19 Sept.: New York Times, 20 Sept. 1963. Sce also Howard P. Jones,
op. cit. pp. 262-3 — although his account gives a misleading impression that the
Malaysians were the first to resort to embassy-stoning, not the Indonesians.

"Sec New York Times, 25 Sept., 8, 15 and 28 Nov. 1963 for details of American aid
to Indonesia at that time.

¥6Sec New York Times, 20, 22, 26, 27 Sept. 1963; The Times (London) 21, 27, 30 Sept.;
Suluh Indonesia, 27 Sept. The Japanese Prime Minister, Ikeda, who wasjustsettingoffona
goodwill visit to the Philippines and Indonesia, was reported at various times as having
offered his scrvices to bring about an amicable settlement of the dispute. Subandrio
publicly welcomed his offer but it seems that Ikeda confined his efforts to informal dis-
cussions. The Thai Foreign Minister urged further talks, in a very general way, while in
New York for the General Assembly session where moves were being made for another
Summit. The Tunku insisted on three conditions for such a meeting — ‘that whatever
decision is reached every effort will be made to honour it: secondly, that they will
normalise diplomatic relations with us, and the initiative must be taken by them, as they
were the first to break off diplomatic relations with irdly Indonesia must undertake
1o stop any aggressive actions direct or indirect, and all troops now concentrated on the
border of Sarawak must be withdrawn.*




VIII
The Course of Confrontation
1963-1964

THE open breach between Ind ia and Malaysia in S ber 1963
constituted a major turning-point in the development of confrontation.
Until then, Indonesia’s efforts had amounted to little more than a strategy
of exploiting any opportunities that might arise to frustrate the formation
of Malaysia, without involving the two countries in open confhcl Sock-
arno was far from being wh tedly or ir bl to
confrontation. But the events of September pushed him into a commit-
ment to ‘crush Malaysia’ (‘Ganjang Malaysia’, a phrase that was enthu-
siastically taken up in Indonesia at this time) from which it became
increasingly difficult for him to draw back, mainly for reasons of domestic
politics. Even in this new phase, however, the campaign against Malaysia
was still pursued in a tentative and haphazard fashion, notable more for
its high-flown rhetoric than for its effectiveness.

For several months, the political and military implications of the new
course were not at all clear. Although border raids in Borneo were
stepped up a little, the scale and intensity of Indonesia's military efforts
there were not at all commensurate with her fierce threats to ‘crush
Malaysia'. Initially, the economic thrust of confrontation scemed more
purposeful and specific — the diversion of Indonesia's export trade away
from Singapore, with the aim of strengthening the Indonesian economy
and weakening Malaysia’s. During 1964, however, the emphasis changed.
Confrontation became an intensely political affair, its purpose far more
‘expressive’ than ‘instrumental’ so far as Sockarno and his government
were concerned. The ipation of ia's trade from Sii
domination was almost forgotten and smuggling to Malaysia was grad-
ually resumed in 1964. Soon the economic consequences of the break
began to prove more burd for Ind ia than for Malaysia, as
many observers had expected from the outset, for the diversion of trade
was bound to prove expensive and disruptive; yet dire predictions that
Indonesian economy would ‘collapse’ in three or six months proved
to be very wide off the mark.! Dcspltc the resumpuon of serious inflation
after the collapse of the stabili Ppr inS ber 1963, eco-
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nomic dislocation did not greatly hamper the government in its campaign
against Malaysia until late in 1964 (or even later), when the inflation
began to accelerate and the shortage of foreign exchange became really
acute. Even then, however, economic pressure did not force Soekarno
back to the conference table in 1965. Domestic political forces proved
to be far more important than sheer cconomic necessity in determining
the course of confrontation,

Before we look further into these aspects of the campaign, however,
some attention should be given to the way Indonesians formulated their
case against Malaysia, the reasons why they felt so strongly that the
conflict must be pursued to its end, despite its great costs, and the nature
of the arguments they advanced. It is impossible to explain why the
Indonesians followed the course they did unless one takes into account
the way they saw the dispute, through the ideological lens of the doctrine
of the New Emerging Forces.

INDONESIA'S PROPAGANDA OFFENSIVE

Indonesia's propaganda war against Malaysia revolved around four
main categorics of argument —the charge that Malaysia was a neo-
colonialist puppet created by the British and imposed upon the people
against their will; that it posed a threat to Indonesia’s security and to the
peace of the whole South-East Asia region; that the continuation of
‘imperialist and neo-colonialist’ influence in South-East Asia was doomed
on historicist grounds (‘lhe tide of lustory is against them’); that Indo-
nesia was i and humiliated by the manner of
Malaysia’s formation, pamcularly by the alleged breach of the Manila
Agreements in Scptcmbcr l963 and by her later refusal, because of
British prcssurc, to in ‘the Asian
manner’ of musjawarah (cﬂnsultauons)

In the Indonesian view, Malaysia's refusal to agree to the proposals for
a compromise scttlement of the dispute which Soekarno put forward
during the 1964 negotiations could only be regarded as cvidence that she
was not really interested in a peaceful settlement. She was also regarded as
secking, with British support and encouragement, to overthrow the Indo-
nesian government or, at the least, to ‘divert the course of the Indonesian
revolution'.

Unfortunately, while it is only fair to summarize these arguments as far
as possible in the terms they were stated in at the time, some distortion and
over-simplification is inevitable. It is not as easy to expound them per-
suasively to anyone who is disposed to rebut them as it was to Indonesians
who were w:llmg to acccpt the doctrine of the New Emcrgmg Forces and
its all-emb Well h which was ideol to
them. Somcumcs the official doctrines would evoke cymml or scathing
comments in private from Indonesians who were critical of Soekarno, but
such sentiments were rare and could not be uttered in public except at
great personal risk. Most ordinary Indonesians who had few sources of
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information apart from the government-controlled media of press and
radio accepted the broad outlines of these arguments. One often heard
more plausible formulations of the case against Malaysia from unsophisti-
cated Indonesians who had instinctive and honest attitudes to the whole
affair, albeit muddled and inconsistent, than one found in the high-flown
rhetoric of the Great Leader of the Revolution or the clever, quicksilver
arguments of their diplomats.

First, because it was central to all Indonesian charges against Malaysia
since the end of 1962, was the objection that Malaysia was merely a
creation of the imperialists and neo-colonialists, a stratagem to maintain
the reality of British power behind the facade of independence. It was
engineered by the British to maintain their commercial and strategic
interests in collaboration with Malaya's feudal rulers and the capitalist
Chinese fowkays who also have vested interests in the old established order
created by the colonial rulers. ‘Why is it that from the very beginning we
said we did not agree with the formnn n of Malaysia?.... Because we are

inced that Malaysia is 1 " Sock told a mass rally
(overlooking the fact that he had not said so until long after the very
beginning): ‘The objectives of old-style colonialism or imperialism and of
their new-style counterparts are the same. Firstly, their economic aims
are the same. One nation can drain the economy of another country,
control the economy of another nation by all kinds of methods.... Besides
exploiting economic wealth, imperialism sometimes aims at military
control... by means of new-style neo-colonialism.'?

Indonesian scepticism about the reality of Malaysia's independence was
grounded in the bitter experiences of her own fight for independence
through bloody struggle and revolution. Colonial rulers do not simply
surrender their power for reasons of altruism or prudence: Indonesia's
negotiations with the Dutch during her struggle for independence were
remembered as a long series of frustrations and confidence tricks. Real
independence can only be achieved if it is fought for and paid for with
sacrifices, reiterated Sockarno. Even continued exposure to forcign
cconomlc and cultural mﬂucnces was felt to be a detraction from true

d S0 it was i ible for a country so lacking in mdmdu.-u
ity' (ker ) and a distinctive idcology as Malaysia to be i
free in the same sense as Indonesia. Its leaders were regarded as mere
stooges of the British, just as Sultan Hamid of Pontianak, Dr. Mansur and
other Federalist leaders of the United States of Indonesia were regarded
as puppets of the Dutch.? Tunku Abdul Rahman had never had a good
press in Indoncsia. He differed entirely in temperament, political outlook
and experience from Sockarno, while their two governments had both been
mutually suspicious of the other’s ultimate intentions towards each other
since Malaya became independent in 1957. Relations were never cordial
and often bad.

The following extract is characteristic of the way Indonesia’s Foreign
Ministry depicted the dispute with Malaysia:
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‘Malaysia’ is an artificial federation of the British colonial possessions of
Malaya, Singapore, Sarawak and Sabah (North Borneo). It did not arise out
of a free association at the will of the people concerned, but was imposed by
the British colonial authorities in connivance with the yes-men in the Kuala
Lumpur regime whom the British had installed beforehand.

‘Malaysia’ is but British colonialism in new form, established in order to
protect and to maintain British political, economic and military interests. In
pursuance of this objective, not only does British-made ‘Malaysia’ neglect and
suppress the interests of the people subjected to its rule; it also attempts to
subvert, to deflect from its course and to contain the Indonesian Revolution,
because that Revolution is pledged to the complete and final eradication of
colonial and imperial domination.

These are the reasons why the people of North Kalimantan set up an indepen-
dent state of their own. These are the reasons why various groups in Malaya
and Singapore oppose the pmem Kuala Lumpur regime. These are the reasons
why the Republic of ing a policy of ion against
the neo-colonialism of ‘Mnlnysm 4

And this, in a nut-shell, is the *Malaysia’ problem.

It is not a dispute between the two sovereign and independent states. It is a
struggle against the domination and exploitation which British neo-colonialism
exercises against the peoples of Malaya, Singapore and North Kalimantan.
It is a struggle against the interference, intervention, sabotage and subversion
which British neo-colonialiam exerts against the Indonesian State and Revolu-
tion.

This problem of *Malaysia’ is disturbing the South-East Asia region, where
colonialism and imperialism have been fighting to maintain their interests in
country after country. *Malaysia’ is but the latest device of many, and it is
directed against lndonsw

The forces of i i and ialism have been in-
flicting many sufferings upon the people ol' the whole region. And now the
neo-colonialism of ‘Malaysia’ has brought a situation that threatens to erupt
at any time into a conflict of much greater proportions, the fore-runner of a
world conflagration.$

However distorted and inaccurate this view may scem to Westerners,
there \\as enough prima facie resemblance to the truth in it to account for
its inside Ind ia. The contrary opinion, that
Britain’s reasons for ishing and defending Malaysia (and the
Tunku’s) were based on defensible and even worthy principles, would ring
strangely hollow to anyone disposed to be suspicious of British intentions,
especially after the Brunci revolt, the arrest of opponents of Malaysia in
Singapore and Malaysia, the refusal to hold a referendum in Borneo about
Malaysia, the continued reliance on Ghurka troops and British military
might for the dcrcncc of Mnlaysm and the hostility in British circles to the

idea of N i heard by Azahan,
Mangol, Ibrahim Yaakub and othcr i ia leaders from Mal;
to the effect that resi: to British or i ion was steadily

rising there; every report of trouble in Sarawak or other parts of Malaysia
was presented, often in lurid or distorted form, as yet another sign that the
people of Malaysia were growing impatient with their feudal or neo-
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colonialist rulers, that Malaysia was splitting apart as Sockarno had always
predicted it would. The race riots of 1964 and the separation of Singapore
almost a year later were even more encouraging cvidence to this effect,
particularly as each came after long months of disappointingly Iittle
progress from the Indonesian point of view.

Whether or not Malaysia is viable in the long run is, of course, an argu-
able question to which no confident answer can be given even now. There
is a sense in which it is an ‘artificial’ creation, although so are many other
nations of the Third World and there is much to be said before it can be
written off as a mere puppet of the British merely on that score. It is also,
as the Indonesians reiterated, governed by the more conservative elements
in Malay and Chinese socicty who have close ties with the British at many
levels and little interest in the sort of radical changes that the brash young
men who looked towards Djakarta or Peking for inspiration would like.
In fact, their very moderation, pragmatism and restraint on some of the
country’s most explosive problems were not accounted as virtues in Indo-
nesia, but as a lack of semangat (spirit, ardour) and revolutionary drive.
How could such men stand up to their former colonial masters? How was
it possible that their bland and unheroic approach to politics could produce
better results th'm lndoncsm s? It was better to suppress the question.
Even *mod ians like Hatta exp d distaste for the sober,
bourgeois character of the new Malaya as they saw it — presumably the
towns mainly, more cosmopolitan or Chinese in character than Malay,
and so much the less attractive for that.> No matter how much truth
there may or may not have been in Indonesian characterizations of Malay-
sia as a British cats-paw, a house of cards lacking in identity and raison
d'érre, it is hardly surprising that they thought it. The contrast of political
styles and ideologics reinforced the conflict of interests (in the short term
at least), while the paucity of communication between and regarding the
two ies helped to the ypes the inhabit of each
country held about the other. Many Ind ians used to visit Si
but it was little more than a Chinese emporium to them. Many Sumatrans
and Indonesian Chinese had relatives there and on the peninsula; some of
them have lived there for considerable periods, usually amongst the ethnic
community 1o which they belong. But those groups were generally un-
influential outsiders in Soekarno's Indonesia, in no position to spread
opinions that might modify the stereotype, even if they wanted to do so.

The second broad category of arguments against Malaysia, based on
the threat to Indonesia’s security, were more varied and loosely connected.
The belief that Singapore, as a huge British base and a haven for smugglers,
was potentially a dagger posed at Indonesia’s throat has been in general
currency for many years. Memories of foreign intervention in Indonesia's
internal conflicts in 1958-9 left a fecling of acute sensitivity to military
threats from that quarter. Concern about the perpetuation of the British
bases under the Anglo-Malaysian defence has been one of the
most plausible arguments given in explanation of confrontation since it
was first launched in early 1963. Allegations of ‘encirclement’ by the
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imperialists (not only the British, but also the Americans with their bases
in the Philippines and the Australians, who were allowing the British
V-bombers to use Darwin) were a later claboration of the same argument
— a less valid one, perhaps, but none the less potent in the minds of people
who had been conditioned by Sockarno’s ideology to feel isolated, em-
battled and threatened by hostile forces pressing down upon them. By
1964-5, the feeling that ‘If we don’t get them, they'll get us’ was very
widespread, particularly after the scare in September 1964 when the
possibility of a British air or naval attack on Indonesia’s installations
loomed ominously close for a brief moment. Yet the external threat was
not usually visualized in narrowly military terms, except in the minds of
the top military leaders like Nasution, who knew well enough the strategic
vulnerability of Indonesia’s armed forces vis-d-vis British or American
military power. More commonly, the threat was stated in political and
ideological terms, ‘a struggle against the interference, intervention,
sabotage, and subversion which British neo-colonialism exerts against the
Indonesian State and Revolution’.® Not much effort was ever made by
the Indonesian government to show concrete evidence of British sabotage
or intervention in 1963-4, presumably because it was barely necessary for
internal consumption — one naturally expected that sort of behaviour
from the Nekolim. Instead, the Nekolim aim of containing or subverting
the Indonesian revolution was stressed, for it was inherent in the dialectical
nature of their conflict with the New Emerging Forces that they should
seek to do so.

As it happened, the almost i dental nature of this
argument that the Nekolim must necessarily be in conflict with the New
Emerging Forces came to be stressed step by step with the deterioration
in their relations with both the British and the Americans after September
1963, and this only seemed to support the truth of the doctrine. It is
interesting that the earliest Indonesian semi-official survey of the Malaysia
dispute in September 1963 has almost nothing to say about any nco-

lonialist threat to Ind ia (alth this argument was being develop-
ed by early 1964), despite its fulminati against British jali
manipulation of the peoples of Malaysia.?

A third set of Indonesian arguments against Malaysia was based on the
belicf that Malaysia was a historical anachronism because of its continued
dependence on Britain and close ties with her. The neo-colonialists were
seen as attempting to ‘stem the tide of history’ by trying to prevent the
peoples of South-East Asia working out their own destinyin their own way.
This was not only unjustifiable in Indonesian eyes, it was also doomed to
failure in this ‘century of the revolutionary uprising of the people of Asia
and Africa’: in this universal conflict, it seemed obvious in 1963-4 that the
imperialists and neo-colonialists were in retreat and disarray. America’s
embarrassing predicament in Viet-Nam could be cited as proof that the
withdrawal of Western power which began when the former colonies
proclaimed their independence in 1945 was now reaching its final phase.
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This kind of view also came strongly to the fore in discussion of Maphil-
indo and the long-term problems of security in South-East Asia. It under-
lay the reasoning cven of those Indonesians who spoke of China as the
principal threat to the security of the region, which could not be admitted
publicly by those who were strongly committed to the official ideology in
which Indonesia and China were New Emerging Forces together. They
would frequently demand of a questioner: ‘How can you contain the threat
from China with Western troops and arms? Does not the defence of the
arca have to depend in the last resort upon the people of the arca? How
much reliance could we place on the Western powers to defend Asia in
1941, when they still had huge vested interests here? Most Indonesians
were scornful of the argument that Malaysia had been created a bulwark
against Communism or Chinese expansionism. If that were Britain's
purpose, they would argue, why put more reliance on a fragile nation of
10 million (half of them Chinese) than on 100 million or more Indonesians ?
‘Is not a Maphilindo-type association of the three kindred nations of
Malay race the best solution in the long run? Then why did the British
try to sabotage Maphilindo? There must be a political solution to our
disputes in the long run and all over the world there is a trend towards
bigger regional units like the European Economic Community. Maphi-
lindo is a natural development, for Malaya and the Philippines cannot rely
on their defence treaties with the Western powers for ever.” This may have
been a question-begging line or argument, but there was enough validity
in it to cast doubts over alternative solutions to the long-term political
and strategic problems of the area — except on the dubious assumption
that American and British power would never be entirely withdrawn from
the region. Perhaps that is conceivable, but an Indonesian would find it
hard to believe and he would certainly not approve of it. *“Why is South-
East Asia the concern of Britain? What right does the British government
think it has to determine what constitutes peace or stability in this corner
of the globe." Outside interference has only bred wars and conflicts in
Asia, he would argue, which would have been avoided if the peoples con-
cerned could have sorted out the problems in their own way. Even the
Filipinos were attracted towards this view as expressed in the Soekarno-
Macapagal doctrine that ‘Asian problems should be solved by Asians in
the Asian way'.

All these arguments were based partly on what might be called a plain
man's geopolitics, partly on the doctrine of struggle between the New
Emerging Forces and the Nekolim in which the former were destined to
triumph in the long run. They were essentially historicist arguments in
their assumptions that the future course of South-East Asia's history will
be simply an extrapolation of recent trends, Western-trained political
scientists may easily question the basis of the analysis, yet it is not sur-
prising that Indonesians did not. Soekarno himself was inclined to think
in a Toynbee-esque, almost millenarian vein. And his successes on the
international stage over recent years were due in large part to his perceptive
assessment of the changing balance of power in Asia, in the Communist
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bloc and in the non-aligned world. He suffered set-backs too, of course,
notably at the Cairo Conference of Non-aligned Nations in October 1964:
but it must be that he to a degree in maxi-
mizing Indonesia’s bargaining power beyond what her economic and
military resources might seem to warrant. So long as he was able to keep
on claiming successes, few Indonesians could casily oppose him on this
matter. His intense diplomatic activity among the Afro-Asians in 1964-5
was largely intended just to maintain the outward impression that successes
were still being achieved, although the pretence was becoming rather
threadbare by then.

The fourth class of arguments against Malaysia, those based on the
assertion that the manner of its formation violated the Manila Agreements,
had a rather different character from the others. They did not have the
same broad metaphysical or ideological sweep, but were more specific and
legalistic in nature. This made them more suitable for persuading foreign-
ers who had not been indoctrinated with the ideology of the New Emerging
Forces, whereas the latter carried more weight at home, where it was less
necessary to prove that the Nekolim were at fault, for that was only to be
expected. The charge that the Manila Agreements had been violated was
used by the Indonesian government as the basis for its refusal to accept the
UN Mission’s report and to grant i i ition to Malaysia on
September 16.% Tt was also the main issue in the negotiations subsequently
in Bangkok and Tokyo. Because the argument hinged on the interpreta-
tion of texts, it was susceptible to debate on the basis of specific documents
and evidence, to an extent that the other arguments were not. But it was
not so important to the Indonesian case that these charges should stand up
in a court of law, as that they should have a superficial plausibility. For
the issue was essentially a political one, not legal. What was required,
from Indonesia’s point of view, was simply a prima facie case that there
was at least a matter for discussion here, whether by negotiation, concilia-
tion or adjudication. These arguments served that purpose well, for the
Malaysians® counter-arguments were seriously weakened by their tactical
error of August 29 in announcing Malaysia Day in the terms they did.

It would be wrong to suggest, however, that Indonesia’s charge that
Malaysia violated the Manila Agreements was solely a picce of sophistry,
as if we could distinguish sharply between some ‘real’ reason for her
hostility and the stated reasons, Many Indonesians felt very strongly that
it was Malaysia who had cast the first stone and that she grievously
humiliated Indonesia in doing so, in order to wreck the Manila Agreements
and Maphilindo. Instead of giving Soekarno a face-saving and honourable
opportunity to scale down confrontation and accept Malaysia within the
Maphilindo framework, the Malayan and British governments repeatedly
went out of their way to make it impossible for him to do so, according to
some Indonesians. The announcement on 29 August, long before the UN
Mission had completed its enquiry, that Malaysia would come into being
on 16 September was scen as a gratuitous provocation — not merely a
blatant violation of the Manila Agreements, but a mockery of the negotia-
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tions in which Sockarno had magnanimously (but with grave misgivings)
agreed to participate.® We have already noticed that the matter was not,
in fact, as clear-cut as most Indonesians assumed, that Indoncsian inter-
pretations of the Manila Agreements were strained and tendentious,
But it is not surprising that most Indonesians, who had no opportunity to
assess the matter fully or impartially, believed that the whole incident was
a deliberate insult which must have had a sinister purpose — and that the
purpose must have been to wreck Maphilindo, because it would have
meant an ending of British influence over Malaysia.

Another interpretation put upon the same episode was that it revealed
how strong British influence over the Malayan government still was.
Duncan Sandys allegedly induced Tunku Abdul Rahman to violate the
Manila Agreements, thereby confirming Indonesia’s worst fears that the
Tunku was a mere puppet and that Maphilindo could not succeed until
British control had been eliminated.1® This view did not depend so much
on the Il:gal niceties of the matter as on the general plausibility of the
intery in Ind jan eyes, an i ion which would also be
rc]mvcly casy to put across in other countries disposed to be suspicious
of neo-colonialism,

The Indonesians also asserted that the Manila Agreements were breach-
ed in the manner of the ascertainment process in Borneo, in the inadequate
time allowed for it, which they attributed to British obstruction, and inthe
oppressively close ‘colonial’ supervision maintained by the British through-
out. ‘The element of a “fresh approach’ as mentioned in article 4 ol‘ Lhc
Manila Joint S ... was not in the whole i

g to the Aide-Memoire of the Ind ian Observers panyi
the M|ssmn These charges are spelled out more fully in that documcm
and in the speeches of the Indonesian Representative to the UN General
Assembly on 27 and 30 September and 8 October. They served Indonesia's
purpose of underlining to Afro-Asian delegations the fact that the UN
Mission had to be carried out under the eyes of the colonial authorities,
although they do not stand up to close examination in the light of what was
originally intended at Manila.

The various elements that were interwoven into Indonesian formulations
of their case against Malaysia may best be seen in a Foreign Ministry
pamphlet on Malaysia, published early in 1965.1! This reveals a hardening
of opposition against both the Malaysians and the British, if compared with
carlier af ts, and is i ing because it rep a rewriting of the
events of 1963 to conform better with the requirements of the prevailing
political myth about the origins of confrontation. Little stress was now
put on Maphilindo, but far more on the machinations of the British neo-
colonialists.

Decolonization, according to this account, was merely a new tactic
on the part of the British imperialists, behind which they devised their
neo-colonialist strategies in order to maintain their grip on their old
imperial life-line. But when the Brunei revolt revealed that ‘there were now
at work two processes of decolonization in the British colonial territories
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bordering Indonesia’, one of them an artificial creation of the old establish-
ed forces, the other a ‘genuine nationalist movement of the entire people
of North Kalimantan’, Indonesia had to make a choice and unequivocally
sided with the latter. Harsh suppressive measures by the British authori-
ties failed to climinate the hard core of resistance by freedom fighters of
North Kalimantan to whose requests for help Indonesian now responded.
Hostile statements from Kuala Lumpur and provocative British military
activities along Indonesia’s borders followed, yet talks between the Indo-
nesian and Malayan leaders were still possible and revealed that they could
still “find common ground’ in dealing with problems of the security and
stability of the region: the Manila Foreign Ministers talks raised hopes
that ‘before the British:made Malaysia project could be instituted, some
arrangements could be made between the three countries to secure their
peoples against neo-colonialist designs, and that the Philippines’ suggestion
for a Musjawarah Maphilindo might become a useful channel for this and
other common endeavours’. But then came “the first of a series of proofs
as to how un-free an agent Tunku Abdul Rahman really is’. First, the
London A blishing Malaysia, which ined no i
to the earlier scheme, ‘notwithstanding Tunku Abdul Rahman's promise
to President Sockarno in Tokyo and the arrangements so recently entered
into” at the Manila Forcign Ministers’ conference, which ‘made nonsense
out of carlicr hopes for what Summit might accomplish’. Then, when
another effort was made to reach an acceptable solution at the Manila
Summit conference, the British interfered in the negotiations and in the
implementation of the Manila Agreements to sabotage them. Finally,
the announcement of August 29 from Kuala Lumpur, that ‘Malaysia
would be established on September 16 no matter what the results produced
by the UN,’ revealed that ‘vis-a-vis the British, Tunku Abdul Rahman was
not a free agent .... It was Britain's will, and no one else’s, which counted
in this matter’ —and by acquiescing in it, the Tunku had flagrantly
violated the Manila Agreements. It was precisely this British dominance
and the imposition of the idea by a colonial power which Indonesia had
opposed as neo-colonialism from the start.

Tt was in these circumstances that open conflict developed, the pamphlet
goes on to explain.

Protest demonstrations took place on a wide scale on 16th September. On
17th September the Kuala Lumpur regime severed diplomatic relations with
both Indonesia and the Philippines, and stirred up especially anti-Indonesian
feeling; that day the Indonesian Embassy in Kuala Lumpur was sct on fire and
ransacked. The British Embassy in Djakarta was burnt out on 18th September,
and in it documented evidence was found that the *‘Malaysia’ project was indeed
aimed at ining’ the i ion.

Convinced that, at least for the time being, co-operation with Malaya would
not be possible, Indonesia now severed the economic relations with Malaya
and Singapore which had been a source of difficulties for some time past.

The British now began to tighten their military and economic grip in
Malaysia through further repressi against ition there and
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the extension of the Anglo-Malayan defence treaty to cover the whole of
Malaysia. ‘But if the old established forces had strengthened their
position, the New Emerging Forces which repelled their domination were
to show that they were far from weak.! And the struggle to unify the latter
through the various diplomatic manoeuvres of 1964 was seen as evidence
of their increasing solidarity in the face of the Nekolim.

Misleading though it was in many particulars, this kind of account had
enough plausibility to find general acceptance within Indonesia in 1964-5
and a good deal in the world outside also. The various techniques of
propaganda utilized by the Indonesian government during those years,
sometimes with considerable skill (among uncommitted countries), some-
times very crudely, make an intriguing study in themselves. The diverse
uses that were made of this strange war of words and symbols, both on the
domestic political scene and the international, deserve closer attention
than we can give it here — to mobilize national unity within Indonesia, to
foment opposition to the government in Malaysia and to colour the
opinions of the diplomats and governments of other countries which
might exert some influence on the course of negotiations. Sockarno and
his licutenants were highly talented and experienced operators in this field,
but it can hardly be said that their cfforts were very successful on this
occasion. Indonesian radio broadcasts to northern Borneo and Malaya
failed to stir up opposition or disaffection there, despite their blatant
cxploitation of racial issues. Likewise, on the international stage, their
case did not win them the kind of support that they had obtained in their
earlier struggles for West Irian or for ind: d: Yet within Ind i
itself, the sheer weight of government propaganda ensured that there was
little overt dissent from the policy of confrontation until 1966, when the
reaction against Sockarno’s policies revealed that the effccts of indoctrina-
tion were little more than skin-deep after all.

MILITARY ASPECTS

In the two wecks immediately following the formation of Malaysia,
six separate incursions were made into Sarawak from Indonesian Borneo
by forces numbering between 60 and 90 men, followed by many smaller
raids in the last quarter of 1963. But the scale of military activity was not
stepped up significantly beyond the earlier level of reconnaissance and
probing raids, despite the strident threats to ‘intensify confrontation’.!?
Few of these earlier incidents involved more than half a dozen men.
Their objectives appear to have been primarily to gain information and
make contacts in Sarawak. Only one substantial attack was launched
against Sabah, against the Malay Regiment at Kalabakan, near Tawau, in
D:cembcr This angered the \1alayslnns as an outrageous mockery of
Ind ions about Maphilindo brotherhood; it was also a
serious blow to the morale of the Malay troops, who suffered quite heavy
casualties. But on the east coast of Borneo the Indonesians subsequently
attempted only a few pin-pricking border incidents around Sebatik Island
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and some half-hearted attempts to subvert the substantial colony of
Indonesian estate labourers and timber workers near Tawau.

A logical pattern can be discerned in the military tactics followed by
Indonesian forces in their attempts to encourage and assist the ‘freedom
fighters’ of Sarawak and other parts of Malaysia.!® As seen by the British
security forces, the military operations fell into five main phases. The first
was the Brunei revolt and its aftermath of mopping-up operations in the
carly months of 1963, in which there was little direct Indonesian involve-
ment. The second phase began with the Tebedu raid on 12 April, which
was followed by a series of incursions from the Indonesian side, many of
them penetrating quite deeply into Sarawak. These raids seem to have had
a three-fold purpose of setting up semi-permanent camps, mainly in the
remote jungle areas of the 3rd and 4th Divisions, of recruiting or stirring
up disaffected groups in the population to oppose Malaysia and of in-
timidating others in order to emphasize their vulnerability — all intended,
apparently, to precipitate another Brunci-type revolt before Malaysia Day.
British forces were initially insufficient to prevent these incursions, but
gradually their strength was built up to seven battalionsin Sarawak by Sep-
tember 1963.14 Up to this stage, the insurgents were apparently TNKU
irregulars for the most part. The Indonesian Army made no attempt to
deny that it was training them (Nasution visited a TNKU training camp
inWestKalimantan during July and made sure the fact was well publicized),
but it still maintained the outward pretence that regulars were not involved.

Tn the third period of military operations, between September 1963 to
about April 1964, regular Indonesian troops were used more and more
openly, al still ibly as ‘vol! ’ who had been released from
their Army units to join the ‘Pramuka’ irregular units along the border.
More than 20 incursions by groups of 25 or more men were reported during
the 9 months between Malaysia Day and the Tokyo Summit conference in
June 1964, despite the official ‘cease-fire’ agreement in January: seven of
these groups contained more than sixty men. By far the greatest number of
clashes occurred in the 1st and 2nd Divisions of Sarawak, close to the
Indonesian bases around Pontianak. The purpose of these raids scems to
have changed, however; it was now mainly to create disturbances and
discontent among the inhabitants of the exposed border areas, rather than
to establish permanent camps, which were now proving impracticable
because of the build-up of forces on the Malaysian side. (At least one
attempt was made to build up such a camp, however, near the border
behind Lundu, on the extreme western tip of Sarawak.)!® The British and
Ghurka troops put great stress on mobility, constantly patrolling the
remote jungle paths and harrying the intruders whenever they found them,
so that it would be impossible for them to establish themselves strongly.
They were fast learning the value of helicopters in this type of jungle war,
for they were now able to drop troops behind the insurgents and cut off
their retreat to the border. British officers later attributed their success in

ining the Ind ian challl primarily to the improvement in their
tactical use of the helicopter, rather than to any great increase in their
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forces. The i d ilability of heli for support services was
also a crucial factor in enabling the security forces to do more in their
‘hearts and minds’ operations among the Dayak longhouse dwellers near
the frontier, by air-lifting the wounded and sick to Kuching for hospital
treatment.

A fourth phase in the Borneo operations, which can be dated from about
April 1964, was marked by the establishment of clear military superiority
by the defending forces and a change in the !acucs of the Indoncsmn;
Deep ion was now abandoned and i were
confined to brief night raids on longhouses or ambushes close to the
border, so that retreat was relatively easy. The British, however, could
never afford to forget that Kuching was dangerously vulnerable to sub-
stantial military assault if the Indonesians ever chose to launch it. No such
attempt was ever made, although there was a minor flurry of alarm at the
end of 1964 resulting from reports of a substantial Indonesian build up of
forces in the border areas (not unconnected, one suspects, with the need
to give some semblance of credibility to Sockarno’s oft-repeated threats
that ‘before the cock crows’ in the following year, the enemy would be
crushed). In general, the main thrust of Indonesia’s military probes was
shifted away from Sarawak in mid-1964 towards the mainland of Malaya,
beginning with the attempted landings at Pontian and Labis (described
below) and continuing with a number of smaller raids. Something like a
military stalemate ensued along the Bornco border from that time on,
although there was some intensification of Indonesian activity there
during 1965.1¢

Tactically the Indonesians had onc great advantage in Borneo — their
own territory was inviolate, so that they could mount their operations with
impunity anywhere along the 970 mile border in Borneo and withdraw to
safety whenever they were being hard pressed by British or Malaysian
forces. To this must be added the latent advantage that the frontier
represented a political division across which the Chinese, Ibans, Land
Dayaks, Kayans and Kenyah all had ancient family and tribal connections.
The Indonesians occasionally accused the British of violating the frontier,
but without much air of conviction or corroborating evidence; British
field commanders were under strict orders to obey Marquis of Queens-
berry rules in this regard so that there would be no excuse for the Indo-
nesians to demonstrate blatant aggression against their territory. (Oc-
casional minor brcaches may well have occurred in such terrain, however.)
But one great di to the Ind ians was the almost complete
lack of support for the insurgents among the local population: according
to the Malaysians, ‘far from circulating among the people like fish swim-
ming in water, they are almost completely isolated from them'.'? The
guerrillas captured in carly 1964 had been led to expect that they would get
food, shelter and assi from the of ia in Sarawak
and Sabah: they were completely unprepared for the actual situation con-
fronting them. But it would be wrong to give the impression that there
were no elements at all on the Malaysian side which cooperated with them
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In the carly stages some raiding parties did get through to areas where
dissident groups were prepared to hide and protect them, while fear of
reprisals sometimes drove the luckless Dayaks of the border regions to
hedge their bets by giving information about troop movements to both
sides indiscriminately. Nevertheless, it is obvious that there was by no
means enough support from the Sarawak population to create the classic
conditions for a guerrilla war, and even less in Sabah. The purpose of the
raids soon came to be limited to terrorizing the Dayak communities of
the interior in the hope of making the British position untenable, an
essentially negative aim. Another purpose was to provide appropriate
background noises to the government’s diplomatic manocuvres in Manila
or Bangkok. The Indonesians’ problem was that they wished to provoke
a native rebellion in Sarawak, not a Chinese one, but the only well-
organized rebel groups consisted of Chinese who were uneasy about the
Indonesian government’s treatment of its own Chinese.

The little information that is available about Indonesia’s military
dispositions in this period gives the impression that her armed forces
were not initially geared to anything much more than guerrilla operations
and that their leaders were probably caught by surprise when the breach
with Malaysia occurred in September 1963. Not until May 1964, following
Soekarno’s nati ide call for ‘vol " and his p: ion of the
Dwikora(The‘People’s Twofold Command’, to be described below), wasa.
special command, called Komando Siaga (KOGA), created for operations
against Malaysia and this seems to have been plagued by organizational
problems and shortage of suitable troops throughout the following year.
KOGA was to include clements of all four armed services (Army, Navy,
Air Force and Police) and was under the command of Air Vice Marshal
Omar Dhani, the Air Force commander, assisted by Deputy Commanders
from the other services. Soekarno’s selection of Dhani for this purpose
aggravated the antipathy that the Army and Air Force leaders had long
felt towards cach other, largely because of the latters’ political inclinations
towards Sockarno and the PKI. Friction soon arose between Dhani and
the Army leadership over the scope of KOGA's jurisdiction, about which
Sockarno had given ambiguous instructions.18 This problem was partly
resolved after the failure of the Malayan landings of August-September
(responsibility for which is attributed by Army informants to Subandrio
and KOTI Section V, not to the Army), when KOGA was reorganized
as an area command, now called KOLAGA (Komando Mandala Siaga),
from which Java was excluded and within which the Army officers
were to have a greater influence, especially after Major General Suharto,
the former commander of the West Irian operation and commander
of the Strategic Reserve (KOSTRAD) in 1962, became First Deputy
Commander under Dhani. But even then there were difficulties and
delay in obtaining Army battalions for the Borneo front — ostensibly
because of inadequate equipment and transport, but possibly also because
of deliberate obstruction to their despatch for essentially political reasons.
Certainly, Army officers were later to claim that they had played a re-
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straining role in the later stages of the conflict to prevent its escalation
beyond a level that Indonesia could handle without undue risk. Their
political opponents took a less charitable view, of course, accusing them
of ‘dragging their fect’ for political purposes, either because they were
afraid of the dangers involved or because they were too concerned with
domestic political problems. For instance, at his later trial for complicity
in the October 1965 coup attempt, Brigadier-General Supardjo, com-
mander of one of the i units in West Kali said that while
he could not say there was actual opposition to confrontation from the
Army higher command, ‘we felt that things were not being done whole-
heartedly and were even being sabotaged'.!® Hc cited as an example his
experience with three brigades which he took to Kalimantan, only to
find them transferred by the General Staff from his command to that
of the local divisional commander, on whose loyalty Yani could rely.

It is hardly surprising that charges such as these were heard in the later
stages of confrontation, when the Army lcaders must have been very
conscious of the danger that any substantial cscalation of the conflict
would precipitate a British counterblow against Indonesia’s home bases.
They should be balanced against several other considerations, however.
Both the prior experience and the military doctrines of the Indonesian
Army leaders, as well as the gencral political background of confrontation,
would have inclined them towards low-posture quasi-guerrilla i
rather than a textbook assault with regular forces, which would have
involved aconflict on terms most favourable to the British in terms of their
superiority in resources and organization. Moreover, the government's
broad political strategy until June 1964 was based on the fiction that the
conflict in Bornco was a ‘people’s struggle’ backed only by *volunteers'
from Indonesia: to have mounted a large-scale offensive by regular forces
at that stage would have undermined such a claim. And it was only after
that time that serious attention scems to have been given at a national
level to the organizational and logistical problems involved in a major
military operation. (Neither Nasution nor Yani seem to have been partic-
ularly reluctant to give encouragement and training to the guerrillas from
North Borneo in the earlier stages.)2® Thus, while it could be argued that
a more vigorous military effort in the months immediately after Malaysia-
day might conceivably have caused enough disruption and hardship among
the Dayaks of the Ist and 2nd Divisions of Sarawak to undermine their
loyalty to the new federation, there were good reasons why this was not
attempted. And after the military crisis of September 1964, the risks of
an intensified war were just too great.

Sheer lack of battle-ready troops was apparently also one of the main
factors inhibiting the Army leaders. There is probably some truth in the
quip that in mid-1964 the Army was deploying more troops to crush Andi
Selle’s revolt in South Sulawesi than it had launched against Malaysia.
The Army had about 100 battalions in mid-1964, but most were under
strength and only 25 were assessed as being really good, according to 2
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KOSTRAD survey.?! Plans were drawn up in October 1964 to have 7
brigades in the border areas, 4 in Kalimantan and 3 in Sumatra, most of
them being Army units under KOSTRAD command, but also some units
from the Navy and Police. As a result, the number of Indonesian troops
on the border in Kali i id at the end of 1964,
with estimates ranging from 15-20,000 up to 30,000 men, in contrast to
estimates of about 2,500, about one-third irregulars, in mid-1964.2¢ On
the basis of these figures, it seems clear that the Indonesians were simply
not capable of launching more vigorous operations in Sarawak before the
end of 1964, but they would have been in a position to operate in much
greater strength there by 1965. There are some indications that their
attacks were being stepped up towards the middle of that year, although
still without much success. But Britain had 10,000 troops (excluding
Australian and New Zealand troops) in Borneo in January 1965, and
50,000 in the whole of South-East Asia, so the risks involved in a major
assault would have been considerable.

The use of refugee ‘frecdom fighters’ from Sarawak and Sabah in the
border operations seems not to have been very fruitful, although they
apparently played the most important role up till the middle of 1964. It
may well be that the increased use of Indonesian regulars and the nation-
wide ign for ‘vol in President Sock 's Dwikora speech
was related to the realization that the people of Northern Borneo were not
going 1o rise up against the Nekolim. Little was ever heard about the
military role of the TNKU remnants who fled to Indonesia after the
Brunei revolt. According to a Malaysian account, most of the so-called
TNKU units were made up of Indonesian citizens who were either
‘volunteers’ recruited in West Kalimantan or regulars — the former often
being ‘press-ganged” or joining ‘to escape unemployment, starvation,
reprisals against their families or imprisonment’, while others were
promised land or jobs.? Some of the insurgents on the eastern coast of
Borneo had previously been barter traders shipping into Tawau, who had
been captured and offered the choice of imprisonment or service as
‘voll *. In West Kali ployed young men from Sambas
and Singkawang were said to have been rounded up en bloc by their
village heads and recruited into the TNKU by a mixture of inducements
and pressures; some were recruited through Partindo. Although allow-
ances must be made for the element of hyperbole in these frankly propa-
gandist allegations — for the Malaysi delighted in stressing the un-
employment and hunger in Indonesia, which they often exaggerated
grossly — they sound fairly plausible. Not much was revealed, however,
about the role of Chinese SCO insurgents who crossed the border for
military training. The number of these was generally estimated as between
1000 and 2000, though not all were trained and armed. They probably out-
numbered the Malays and other non-Chinese who went over, who were
52id to be *less than 50 of Azahari's followers who were trained in Indo-
nesia before the revolt'.2t Some of the Chinese were apparently incorpora-
ted into TNKU raiding parties, but never more than a mere handful in
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each unit. Not all the SCOs who defected were used in them. No exclu-
sively Chinese units were ever mentioned publicly, though the SCO
themselves had some in the border areas. The Malaysians circulated
storics to the effect that the Chinese were neglected or ill-treated by the
Indonesians, or that those who came back with raiding units lacked shoes
and equipment, or were merely used by the Indonesians as guides or
bearers: these should be taken with a grain of salt since they were probably
intended mainly to deter other SCOs from defecting. Such stories were
not corroborated by British military officers early in 1965, though there
was said to be some friction on racial grounds. It appears that the Indo-
nesians made no substantial attempt to send arms to Sarawak to the SCO
cadres hiding in the jungles, although one might have expected that this
would have been a most effective way to foster an insurrection there. On
the other hand this may have been because proper ‘hides’ for their reception
had not been prepared by the SCO.

Certainly it was a very minor war if measured in terms of the casualties
involved. Incontrast with the West Irian campaign of 1962, the Indonesian
au(honucs never put much stress on the Army's role in lh: Borneo con-

fr Ithough they gradually abandoned the fiction that the clashes
in Sarawak were simply the work of freedom fighters or irregular
1 ".25 But the ians and the British had too much at stake

to take the conflict lightly, for the very future of Malaysia and the continu-
ance of British influence in the area were indeed in the balance. Moreover,
the war was expensive and frustrating to them, for there was no casy or
quick way of bringing it to an end, except by a politically self-defeating
strike against Ind ian base areas. Ind ian military pressure had to
be contained, they felt, since even a compromise settlement would just
breed increase of appetite in Djakarta. Moreover, Indonesia’s attitude
towards tiny Malaysia smacked too much of sheer bullying for the liking
of many British officers, who frequently averred that Sockarno had to be
given ‘a bloody nose’ before British troops could be safely withdrawn from
the area. The moral sentiments inspiring latter-day ‘imperialism and neo-
colonialism’ were more prosaic than those of Kipling’s hey-day, but they
were still influential.

The cost of defending Malaysia became very onerous for the British
during 1964, particularly at the end of the year, when a substantial military
build-up had to be undertaken shortly after the new Labour government's
first sterling crisis.2® The Indonesians had good reasons for hoping that
sooner or later the British would cut their losses and give up the attempt
to maintain a military presence m South-East Asia. It is quitc possible
that this ideration had some infl on the scale of their military

in Borneo. C ion did not directly create an intolerable
financial burden for Indonesia, so long as the war was confined to small-
scale raids, but it could bc made mcrcasmgly heavy for the British. Thc
crudely Leninist P of i p among Ind
may well have coloured their assessments of the British reaction — if the
war could be made expensive enough to the British it would outweigh the
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profits derived from their investments there, and compel them to negotiate
a settlement, just as their struggle against the Dutch had donein 1945-9,
That was the way they di ialists and ialists to behave.

ECONOMIC ASPECTS

donesia’s of her ial ties with Malaysia had an
immediate impact on both countries. In Singapore, it brought a percepti-
ble loss of trade and, with it, some unemployment, although less than
might have been feared. If the trade ban had been cffective, it would have
been a major landmark in the history of Indonesian-Malayan economic
relations, bringing to an end the long era of Singapore’s dominance. But
in the short run Indonesia had to pay a high price to achieve this long-
desired goal, not only a severe disruption of her exports, but also the loss
of large-scale Western aid, both of which intensified the inflation which
had been curbed briefly by the stabilization scheme. Prices rose sharply in
September, continuing to do so until carly 1964, aggravated by a bad
harvest which brought about a doubling of rice prices in a matter of weeks.

Since the achievement of political independence, many Indonesians had
been impatiently awaiting the golden dawn of ‘economic independence’ as
well — the final elimination of foreign capital and a reorientation of the
nation’s trade channels so as to break the grip of the ‘parasitic’ Chinese
traders of Singapore and to ensure that Indonsian commodities were sold

direct to the final without any ion of ‘middl 's
profits’ by foreigners. It was all very well for Western economists to point
out that Sii provided essential ial services more efficiently

than Indonesia could provide them herself, but many Indonesians saw
the matter in a quite different light. To them the essential problem was
to liberate Indonesia’s trade from the grip of the capitalist Singapore
merchants who were hand in glove with the Nekolim. This was primarily
a political act, di i ill , sacrifices and reorganization within
Indonesia. (Confrontation, and the whole ‘course of the Indonesian
Revolution® was very largely a matter of will, self-confidence and
related moral qualities.) It also offered a prospect of forcing Malaysia to
her knees by disrupting Singapore’s economy, a subject on which Indo-
nesia’s ‘guided press” gave grotesquely misleading reports in the latter part
of 1963. In any case, whatever the outcome of the struggle against
Malaysia, Indonesia would increase in stature and self-confidence as a
result of the trade break. The humiliating subordination of a proud people
to a mere bunch of foreign merchants (mostly Chinese) would be ended.
‘The sweat of one hundred million Indonesians is being sucked by two
million Malayans. Such things cannot go on. One hundred million
people are no longer willing to be made coolies by two million people’,
said Chairul Saleh, one of the foremost advocates of the break.%? Since
the revolutionary spirit of the people had to be sustained at a high pitch for
domestic political reasons, the trade break suited most of Indonesia’s
leaders well, for it required i diate action and determination in a
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clearly understandable cause rather than the compromises and delicate
phrascology of diplomacy. The trade break did not necessarily preclude a
political settlement, if a favourable opportunity arose, nor did it amount to
open hostilities. The only people in Indonesia who were likely to regard
lhc move wnth disapproval were the Chinese traders in league with the

d No ian could object to the stated objec-
tives of ic ind d and greater self-reli: , and the trade
break was widely wc]comcd by the politically articulate, in spite of the
disruptions and hardships involved. Many argued that ‘in the long run
we shall emerge stronger from it', or that Indonesians needed to be jolted
out of their acquiescence in the former state of affairs by some drastic,
irreversible action of this kind, analogous to the long-desired expropriation
of the Dutch in 1957-8. In some respects, the summons to show determi-
nation, resourcefulness and sacrifice was not unwelcome to people who
had lost their bearings and goals of purposeful action in the turmoil
and disappointments of the previous decade.

A spate of new regulations and plans had to be devised in the weeks
after 21 September in order to ensure that the trade ban was carried into
effect. Its adverse consequences in particular parts of the economy also
had to be remedied by emergency arrangements. New organisations had
10 be set up to arrange for the channelling of trade direct to overseas
cusmmcrs Smugshng had to be stopped, in !hc name of patriotic duty.
D luding death, impri for up to 20 years
and fines of up to Rp.30 million for *subversion’, were announced in a new
Presidential decree, which gave an all-embracing definition of the term to
mcludc profiteering :md (putatively) ing, as well as ideologi

and exp of sympathy for unfriendly countries. Listen-
ing to Radio Malaysia bccamc a punishable offence — although this did
not prevent a good deal of clandestine listening. Malaysian-owned rubber
remilling plants and other propertics (mostly owned by Singapore Chinese)
were nationalized and cfforts made to export the remilled rubber direct
from Sumatra, not altogether successfully, it would seem. The ‘de-
dollarization’ of Riau archipelago had to be carricd out and its closc ties
with Singapore broken, even though this required that water as well as
foodstuffs should be shipped in from Djakarta in badly-necded boats.
Altogether there suddenly seemed to be a great flurry of activity again in
high government circles, all directed towards the execution of this re-
volutionary new trade policy. And Indonesia’s revolution was recharged
by new activity, new goals to strive for, new positions of power to be
achieved, regardless of the odds against success which the average Indo-
nesian was in no position to calculate realistically, and his leaders in no
mood to.

A great deal of prominence was given to the creation of a free port at
Sabang (off the northern tip of Sumatra) as a rival to Singapore, as if this
could be done easily by merc administrative fiar. It was little more than a
symbolic gesture, needless to say, a castle in the air, of a kind which be-
came more and more frequent and fantastic in the months that followed.
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So also was a KOTT order for the establishment of ‘free trade areas’ in
Tandjung Priok, Makassar and Belawan, a quite meaningless arrangement
in a country 5o shackled by trade and currency controls., More realistic
was the designation of nine ‘ocean ports’ which were to handle the com-
modities formerly flowing to the Singapore entrepot, channelling them
directly to the ‘final consumer’ (the magic phrase of that time) without
benefit to foreign middlemen. This was a logical way to simplify the
control of trade, by concentrating in a few large ports the harbour facilities
and customs inspection services needed for ocean-going ships, leaving the
smaller ports to the domestic shipping services. But many of the latter had
been heavily dependent on the small boats of the Singapore Chinese;
these could not immediately be replaced by Indonesian shipping com-
panics, whose services were already in serious disarray. Overseas shipping
lines could notimmediately be rescheduled to serve the ocean ports, either,
and it took many months before the new system was operating at all satis-
factorily. How effectively it was working by 1964-5 cannot be ascertained,
for reports varied greatly; surprisingly, the recorded value of exports was
slightly higher in 1964 than in 1963, if that is a significant clue.2®

Smuggling in small boats to Singaporc and Malayan ports practically
ceased for a few months, but then it resumed gradually until August 1964,
when the traffic in small boats was banned by Malaysia. But Indonesia
was also suffering a serious loss of foreign exchange through underdeclara-
tion and wrongful documentation of cargoes exported in ocean-going
vessels from the main ports, which became a major scandal during the
following years. The new trade system did not bring any improvement in
foreign exchange control, despite the more potent sanctions the govern-
ment was now able to brandish. Instead, the system came to embody the
worst excesses of mercantilism, in which corruption and extortion flourish-
ed more than ever. At least one ‘palace millionaire’ made a fortune at the
expense of the poor rubber farmers of Djambi whose produce had piled
up after the cessation of small-boat traffic across the Straits: he obtained
virtual monopoly rights to buy it up at a low fixed price and ship it over-
seas, paying someone in Djakarta a hand bly.
This kind of arrangement scems to have become much more prevalent in
the more restricted trading conditions of 1964-5.29

From the of Ind i ini in the weeks following the
trade break, it scems clear that they did not anticipate that the conflict
with Malaysia would last so long or have such adverse effects for Indo-
nesia. Subandrio commented after a visit to Sumatra in October that with-
in six months the disruptions produced by the trade break would be
overcome. His oft-quoted remark at the end of 1964 that ‘Indonesia had
decided to put politics before economics’ probably reflected the govern-
ment's view of the situation fairly accurately. There was little it could do
to stop the inflation while confrontation lasted, except try to remedy the
dislocation of trade by stop-gap measures. The government formally

pudi: the pular 26 May lations in response to demands from
the political parties, but the gesture meant little, since the government had
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no clearly defined policy to keep the inflation under control.30 Yet there
are indications that by about April 1964 Subandrio was becoming more
confident that Indonesia was over the worst of the economic disruption
resulting from the trade break and that she could weather the rising seas
of inflation. (‘Indonesians have learned how to live with inflation’, it was
often said in reply to foreign critics who were eternally predicting imminent
cconomic collapse.) The increascs of prices and the money supply during
the middle of the year were of manageable proportions, until about
October. This probably had a bearing on Indonesia's hard line towards
Malaysia during that period, at the Tokyo talks and the Security Council
debates, for the government had earlier been anxious to reach a settlement
if’ possible, at the time of the Bangkok conference when rice Pprices were
rising alarmingly.

It turned out, of course, that confrontation eventually had disastrous
effects on the Indonesian economy, although it proved far more resilient
than most of the experts anticipated.®! Inflation was intensified, but for
about twelve months it seemed to be controllable. A brief survey of the
major factors involved will help to put the matter in perspective.

First, deprivation of over $250 million of expected aid from the West
removed the main prop of the carlier stabilization scheme. Balanced
budgets and stable prices could not now possibly be maintained, especially
as government expenditure was bound to be increased by confrontation,
instead of being reduced. For some years Indonesia had been spending
roughly $200 million per annum more foreign exchange than she had been
carning; now her sources of foreign credit were drying up and her foreign

g doen_

exchange reserves were almost exh: d, while her repay
were mounting steeply. This meant less foreign exchange was available for
imports. M. the ion or diminution in 1964 of American rice

shipments under the Surplus Agricultural Commodities Act was likely to
have a serious effect on food prices, for the Indonesian government had
become heavily dependent on substantial rice imports. Since a high level
of imports was Indonesia’s most powerful anti-inflationary weapon, this
loss was of critical importance.

Secondly, exports were disrupted by the deflection of trade away from
Singapore and Malaysia. Just how much of her export trade had been
flowing abroad through Malaysian ports is a matter of some disagreement,
but the estimates range between about 25 and 45 per cent, excluding oil
which was in a special category as it poses peculiar problems in the Indo-
nesian trade and payments statistics. Some of her products could be diver-
ted to other markets (at some cost and only after a major reorganization of
the trade channels), but for a few commodities the Singapore outlet was
irreplaceable.32 Recorded exports, other than oil, showed a very distinct
fall in the first six months after September 1963 ($200 million, compared
with about $240 million in the same period of the two previous years), but
the decline was not as di as many had anticipated
It was certainly not enough to force the government to call off confronta-
tion out of sheer economic necessity, as many had predicted during the
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rice shortage and rising prices of carly 1964. In fact, exports appear to
have improved later in the year. (The fact that smuggling was also curbed
by the ban on trade with Malaysia may have diverted some illegal trade
into legal channels, at least until carly 1964, when smuggling was reported
to be on the increase again.)® But although the immediate situation was
notdesp the disruption of old trade ch Is and the long-established
credit links between the Indonesian exporters, mostly Chinese, and their
agents in Singapore had many adverse effects on efficiency. As foreign
exchange became scarce and the discrepancy between the black market and
official rate of exchange widened, the machinery of export trade tended to
break down and by 1965, the foreign trade situation was becoming very
serious indeed.

Thirdly, declining exports meant reduced imports, for the government
held virtually no foreign exchange reserves. This had a two-fold inflation-
ary effect: the prices of goods rose, while budget deficits increased because
relatively less revenue was being received from import taxes, which had
previously been the government’s most lucrative source of revenues. Since
debt rep: bligations were also i ing, the squeeze upon Indo-
nesia's capacity to import was becoming acute, but throughout 1964 the
government managed, in various ways, to tap bigger reserves of (illegally
held) foreign exchange and foreign credit than had been expected.

Fourthly, the budget deficit mounted steadily, with proportionate effects
on the volume of money and prices, as revenues shrank while expenditures
rose i ly. The deficit i ly equalled go revenue
in both 1963 and 1964, years in which the volume of money rose by 97 per
cent and 156 per cent respectively: then, in the first nine months of 1965,
it jumped 1o 240 per cent.3 By that time, however, a whole series of pro-
cesses were interacting to generate an accelerating rate of inflation within
Indonesia. Prices were increasing at roughly the same rate, while the
government was rapidly losing its capacity to control the economy effec-
tively in any way. But it was not until late 1965 that the inflationary spiral
spun out of control. Throughout the first twelve months of confrontation,
the mystery was rather that it had not done so and that the economy
scemed to have been damaged so little by what scemed the disastrous
measures of September 1963.

DIPLOMATIC CONFRONTATION

Sockarno's strategy in the ion of Malaysi: bled that
which he had successfully applied against the Dutch in the West Irian
campaign in its combination of direct (but very limited) military pressure
and a strident propaganda offensive with tortuous diplomacy which served
to veil his immediate intentions and to bring international pressures to
bear upon his adversaries to negotiate on his terms. But whereas on the
former occasion his objective had been obvious, to force the Dutch to

iate a transfer of ignty, in the latter case it was far from clear
just what Indonesia’s goals really were, or on what terms a compromise
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scttlement might have been reached. In fact Sockarno sems to have deli-
berately fostered the uncertainty that prevailed as to his intentions, perhaps
because of the diverse domestic pressures which he had to consider, but
perhaps also because his goals were not at all clearly spelled out in his own
mind except in the vaguest terms. He scems to have been constantly ‘play-
ing it by ear’, adjusting to changi i as they developed.

It is not surprising, therefore, that interpretations of his motives and
diplomatic tactics varied greatly at the time. According to one theory,
Sockarno was genuinely seeking a political settlement of the dispute in
carly 1964 in order to get ‘off the hook’ on which he had been caught by the
events of September 1963, provided he could do so under a face-saving
formula which would enable him to silence domestic critics. Opponents
of this theory argued that he was simply trying to ‘crush Malaysia' at the
conference table by outwitting the Tunku, since he had failed to do so by
subversion or armed invasion.35 Neither of these interpretations can be
entirely accepted or rejected in toto, nor are they entirely incompatible
with each other; from time to time Sockarno’s diplomacy was directed
towards quite divergent purposes. It is fruitless to debate whether or not
he ‘genuinely' wanted a settlement of the conflict. No doubt he did —
provided that it was on his terms, which would probably have amounted,
in effect, to Malaysia’s admission that she was at fault in the affair. But
what were the terms on which Soekarno might have been willing to accept
a compromise ? That was the key question throughout the negotiations of
1964-65, but at no stage did the Indonesians give any clear indication or
hint of what the answer would be, except in terms of the question-begging
phrase; ‘Let us return to the Manila Agreements’. Both sides meant
different things by those words, however. And the very vagueness of
Indonesia’s demands during the course of the Bangkok and Tokyo talks
of 1964 proved to be a major obstacle to any settlement of the dispute by a
horse-trading process of mutual concessions.

In the weeks immediately after the breaking of relations, Indonesia had
shown rather more interest than Malaysia in mediation proposals put for-
ward by the Japanese and others who wanted to reconcile the Maphilindo
partners and restore peace in the region. Indonesia's leaders appeared
anxious to avoid further deterioration in their relations with the USA,
so the prospects of a peaceful settlement of the Malaysia dispute scemed
reasonably good at the beginning of 1964, when Robert Kennedy was sent
1o the region by President Johnson with the aim of ‘getting the war out of
the jungle and back to the conference table’, before it escalated out of con-
trol. Throughout the next few months of intense diplomatic activity,
there was a degree of plausibility in the argument that Sockarno was
anxious to achieve a settlement if only Malaysia would make some face-
saving concession of a symbolic nature. As the year drew on, however,
this theory became less persuasive, for many Indonesian actions were
not easy to reconcile with the hypothesis that Soekarno was really seeking
a solution of the conflict in good faith. After the failure of the Tokyo
Summit Conference in June, the chances of achieving a peaceful scttle-
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ment faded rapidly and the several spasmodic efforts that were made to
resume formal talks later in 1964 and again in 1965 had little chance of
success.

Before we plunge into the details of these negotiations, some attention
should be given briefly to the attitudes of the major powers to the dispute,
particularly as they affected Indonesia.

America’s responses to Indonesia's actions were again a matter of con-
siderable but indirect importance to Sockarno, as in the West Irian
campaign and the events of 1963. The Kennedy and Johnson administra-
tions both wanted to see the dispute settled peacefully so as to prevent the
growth of Communist influence in the region at a time when they were
increasingly preoccupied with Viet-Nam. Soekarno was able to exploit
their anxicties on this score by directing American pressure against
Malaysia and Britain to make them more amenable to negotiations. The
State Department, for its part, endeavoured to keep a *foot inside the door®
in Djakarta, despite Congressional limitations on further foreign aid to

donesia, by inuing its existing p as long as possible into
1964.38 But after the failure of the negotiations arising out of the ‘Kennedy
cease-fire’ and Sockarno’s realisation that he could not hope for much
more economic or diplomatic help from the United States — his vehement
“To Hell withyour aid” in March 1964 marking the moment of truth in this
respect — there was a steady hardening of attitudes on both sides and a
deterioration of relations between the two countries. In July the meeting
between President Johnson and Tunku Abdul Rahman marked a distinct
shift in America's relatively non-commital policy on the dispute towards
sympathy for Malaysia. So did Adlai Stevenson’s strongly critical speech
in the Security Council debates in September. Morcover, America’s
increasing involvement in the Viet-Nam war after the Gulf of Tonkin
incident in August also contributed to the deterioration, since it was scen
by the Indonesians as a further sign that the Nekolim powers were becom-
ing locked in a global struggle with the New Emerging Forces. Soon
afterwards as Sockarno’s new policy of alignment with China began to
unfold, Indonesia’s relations with the USA began to deteriorate seriously,
almost to the point of an open breach in early 1965, when pressure from
the PKT and the general thrust of Sockarno's policy of ‘Living Danger-
ously’ were pushing him steadily towards the left. Both governments
seemed anxious to avoid taking the extreme step, but there was now little
reason for either to be particularly accommodating to the other.

British policies and interests in the dispute diverged significantly from
the American in early 1964, since the British were far less anxious for a
negotiated settlement until Soekarno had been given a sharp rebuff to
show that he could not get away with his blustering tactics against them as
he had against the Dutch, Negotiations were tantamount to putting
pressure on Malaysia to make concessions, in their eyes, whereas the
British saw the blame as being essentially on Indonesia’s side.3? In any
case, they were finding the military aspects of confrontation manageable
and were still in no mood to urge compromise. They were also more
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sceptical, in general, of Ambassador Jones' view that Sockarno really
wanted a scttlement of the dispute. In May 1964, however, the British
Foreign Secretary began to speak with a belated enthusiasm for Maphil-
indo as the basis for a political scttlement. But the Tokyo Conference
soon dashed any hopes in this direction. British policy remained much the
same thereafter until the coup, even after the Labour government came
into power, despite the burdensome costs of their increased military
commitment in Malaysia made necessary by confrontation. Australia
and New Zealand, who were also committed to support for Malaysia,
took broadly the same approach as the British, although with rather
different nuances reflecting their more sensitive relationships with Indo-
nesia. Russia showed less interest in fishing in troubled waters during this
dispute than she had during the West Irian affair, for her relations with
Indonesia were soured by that country’s unsatisfactory repayment of the
instalments falling duc on its enormous loans from Russia and by Sock-
arno’s closer association with China. She made no significant move to
exploit the embarrassments of America and Britain to her advantage.
She cast her vote in favour of Indonesia in the Security Council debate
of September 1964, ensuring that Malaysia’s complaint was vetoed, but
gave her little diplomatic or verbal support beyond that. The reason for
her coolness must, of course, be sought in the Sino-Sovict rift and her
strained relations with the PKI. Tt is salutory to reflect that for all the
influence Russia had earlier been said to be establishing in Indonesia
through her vast military and economic aid programs, she was able to
exert very little leverage over Sockarno in either direction at the most
critical time. China, on the other hand, was able to play an important part
in the affair in 1965, as we shall see in due course (though her influence
was not very significant before then), despite the fact that she could pro-
vide Indonesia with relatively little help in concrete terms.3®

Of the Afro-Asian states, only the Philippines and Thailand played a
role of any significance in the dispute, the latter simply in an intermediary
capacity when requested to provide her services. As we will see later,
Indonesia’s absorption with Afro-Asian diplomacy in 1965 showed that
she considered moral support to be nearly as valuable as material, for her
aim was to isolate Malaysia among the nations whose sympathy and res-
pect she sought in order to deny the charge of nco-colonialism. President
Macapagal of the Philippines found himself in a difficult position after
September 1963, for the breach with Malaysia and his flirtation with
Soekarno could be used as electoral ammunition against him by his
opponents if the drift to the left in Indonesia continued. Hence, after his
bricf attempt to commit Sockarno to a solution by musjawarah — ‘an
Asian solution to Asian problems' — at the beginning of 1964, he en-
deavoured to withdraw from too close an embrace with such an unlikely
soul-mate. On the other hand, it suited him to be pursuing an actively
‘Asian’ and anti-colonialist foreign policy and he could claim that by
attempting to mediate in the dispute between the other two Maphilindo
partners, the Philippines was exerting a measure of restraint upon Indo-
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nesia, since Soekarno could not afford to alienate her and wreck the
philindo relationship al C despite an

1o restore diplomatic relations at the consular level with Malaysia in early
1964, Macapagal made only the most minimal moves in this direction, so
asto avoid antagonizing Sockarno and incurring his wrath for appearing
1o have changed sides. Much later in the year, he uttered a mild and
qualified criticism of Indonesia’s assaults on mainland Malaysia (not of
those in Borneo, however), but by this time he had little hope of exercising
any leverage to bring Soekarno back to the conference table in any case.
Nevertheless, his dissociation from Indonesia did not entail a dramatic
rapprochement with Malaysia, for hard bargaining continued in respect of
the Sabah claim, on which no progress was made in 1964-5, so that rela-
tions between the two were virtually in cold storage during the last year
of Macapagal’s presidency and only began to thaw again in 1966, after
the coup in Indonesia and the election of Marcos to the Malacanang.

The iati involving the two B fi and the
Tokyo Summit talks followed directly from Robert Kennedy's interven-
tion in January-February 1964. Kennedy's aim was simply to induce the
two antagonists to agree to an immediate cease-fire and so establish a
more cordial atmosphere in which talks between them could proceed
towards a political settlement of their dispute. He was concerned primarily
with getting the negotiations started, not with their ultimate outcome, but
both sides scemed to agree in principle with what he was proposing, al-
though each had reservations on matters of detail which gave rise to some
stubborn arguments.

Malaysia was initially lukewarm about the value of holding talks unless
Sockarno was willing to call off confrontation and recognize her. The
Tunku queried Sockarno’s sincerity, since he was still saying publicly in
Indonesia that negotiations were simply another means of attaining the
objectives towards which confrontation was directed, i.e. the repudiation
of ‘British Malaysia’ and the blis of an ‘Asian Malaysia’.
Indonesi: d the Tunku's conditions for talks with the assertion
that she too had a pre-condition, the withdrawal of British troops from
Borneo.) But despite its misgivings, the Malaysian government was
anxious to reach a peaceful settlement of the dispute if there was a chance
of obtaining it on reasonable terms.

Kennedy seems to have had little difficulty in persuading both govern-
ments to abandon those preconditions for talks which were obviously
unacceptable to the other side. And he succeeded in obtaining their

toa fi on January 23, just after he left
Djakarta) as a preliminary to ministerial-level iati Sockarno's
real intentions remained obscure, however. On the very evening the cease-
fire order was issued, he declared that confrontation would 80 on, that
tactics might change, but not the principle of support for freedom struggles.
He was under heavy pressure from the PKI at that time to avoid an ac-
commodation with Malaysia and the Nekolim: a further wave of ‘take-
overs' of British firms just before Kennedy arrived in Djakarta could be
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m(erprc\ed as a PKI warning to the government against weakening its
1o ia. And although the government made some attempt

to resist this pressure from the left, the episode raised serious doubts about

Soekarno's capacity to override the PKI on the confrontation issue.39

Another reason for doubting Soekarno's ultimate intentions arose over
the nature of the cease-fire order. It soon became clear that whereas the
Malaysians regarded the order as implying a withdrawal of all Indonesian
troops from Malaysian Borneo, Soekarno looked upon it as no more than
an end to the shooting, a stand-fast order. (He later claimed that his
interpretation had been put to Kennedy and specifically accepted by him
and the Tunku.)*® Anangry exchange of rccnmm:mons occurred over this
issue almost i i , after the M had air-dropped leaflets
issued by the British der of the Borneo i giving instruc-
tions to insurgents on how to surrender. This greatly annoyed the Indo-
nesian authorities, who countered with a radio order to their guerillas on
30 January urging them to secure their positions and retaliate against any
violations of the cease-fire. Next day, Indonesian aircraft intruded into
Malaysian airspace as far as 30 miles inside Sabah in order to drop ‘stand-
fast’ leaflets.#! Thus, even before the Ministers met in Bangkok, the politi-
cal atmosphere was clouded by suspicions on both sides.

The first of the two Bangkok conferences of Foreign Ministers of the
three Maphilindo nations (Razak again deputizing for the Tunku in this
role) lasted from 5 to 10 February and was mainly devoted to the details
of the cease-fire agreement, with the aim of creating a better atmosphere
for talks between the Heads of Government on the broader political issues
in dispute. Some discussion of these political issues also occurred at
Bangkok and provided a ling insight into the ics and ideas of
the two governments. But the immediate stumbling block was the question
of how the cease-fire was to be impl While some was
reached on certain general principles to be followed and the supervisory
measures to be undertaken by the Thai government as a neutral arbiter,
a deadlock occurred on the issue of whether the cease-fire implied a with-
drawal of Indonesian forces, either regulars or irregulars, from Malaysian
territory. The Malaysians insisted on this as a necessary condition for an
effective cease-fire and further talks on the political issues, but Subandrio
would not commit himself to it; he was not authorized to agree to anything
more than a cease-fire, he said, and would have to refer the question to
Soekarno. (He himself seemed to regard it as a relatively minor issue. The
forces involved were very small.) The conference ended on a strangely
indeterminate note. The communique issued made no reference whatso-
ever to the withdrawal of troops, but included a statement by Razak re-
serving his government’s position on the matter (in peculiarly convoluted
terms), presumably to put on record that the point was not conceded by
default.#? In addition, Subandrio agreed verbally that he would try to
obtain Soekarno's app! I for a withdrawal of the vol when he
returned to Djakarta and would then cable the other Foreign Ministers
within 48 hours so that arrangements could be made for another mecting
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between them before the end of the month in order to pave the way for a
Summit meeting. As it turned out, he did not get Sockarno’s approval for
a withdrawal and did not sent any word on the matter until much later in
the month, after other issues had arisen,

Enough information has become available about the Bangkok negotia-
tions to give us some insight into the diplomatic tactics involved.4? The
Malaysians felt strongly that it was up to the Indonesians and Filipinos to
make ions; they regarded tt as the aggrieved party who
was being attacked after having carried out their obligations under the
Manila Agreement. They should not now be expected to offer concessions
in the face of armed aggression. The Indonesians, on the other hand, felt
that they had already made a concession in agreeing to accept a cease-fire
and come to the conference table. Negotiations involve give-and-take,
argued Subandrio: we cannot be expected just to give and give. What the
Indonesians wanted was a ‘return to the Manila Agreements’ as they under-
stood them. Neither they nor the Filipinos were very specific about what
this phrase meant, except insofar as it entailed a tacit admission that there
had been a deviation from them, an inadequate implementation of them
for which Malaysia was at fault. This issue was debated at some length
during the Bangkok conference and the wide gulf between the two stand-
points became all too clear. The Malaysians asserted that they had faith-
fully carried out the three obligations laid upon them in the Manila Agree-
ments in both letter and spirit. They challenged the other delegates to
specify in exactly what respect the Agreements had been improperly imple-
mented. Suwito and Sudjarwo, the Indonesian delegates, tried to steer the
discussion away from arguments of this kind, which they considered merely
legalistic, and, in order to avoid disturbing the atmosphere of cordiality in
which the conference began, they proposed that the delegations should
merely ‘exchange points of view' rather than dwell on disagreements.
They put the blame for the disruption of the Manila spirit on ‘outside
forces® (i.c. the British): ‘We are not here 1o sit in judgment on each other,
but only to find ways and means to solve our present difficultics’, they
stressed, over and over again. They were anxious to discuss why there had
been defects of procedure, not what those defects consisted in. Then, when
a stalemate was reached on the question of the Manila Agreements, the
Indonesian delegates shifted their ground and invoked the spirit of
musjawarah to urge mutual concessions for the sake of each agreement,
instead of harping on contentious issues. They called on the Malaysians
to help Sockarno to reach a ipromise by offering ions to match
those he had made in even coming to the conference table against the
wishes of domestic critics. But Suwito would not indicate just what parti-
cular ions the Indonesians wanted, although he had hinted that the
presence of British troops and bases was the main source of offence to
them. Evidently what he wanted was simply Malaysia’s admission of the
central principle that she had been in error in implementing the Manila
Agreements. This was just what the Malaysians would not concede in any
way, and probably could not without fundamentally undermining their
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entire position. So appeals to their generosity failed to move them,

Quite apart from the rights and wrongs of the matter, the bargaining
tactics of the Indonesians made it difficult for the Malaysians to com.
promise. ‘What do you want us to do about the British?' asked one of
their delegates. “Please be more precise.’ This Indonesian reluctance to
come down to brass tacks was a crucial aspect of the problem. Another
was put with characteristic bluntness by Ghazali.

‘Whatever Mulaysla does, it has never been satisfactory to Indonesia. You
ask us to do today and we you. Tomorrow you will
create a new difficulty, a new problem. We have done nothing which is accept.
able to you. Now what do you really want? Let's get to the crux of the matter,
You don't accept U Thant's report. Therefore, you say you don't like the
British bases and British troops in Malaysia. So, will you accept Malaysia if we
get rid of the British bases and British troops from Malaysia?

Sudjarwo's reply was also characteristic.

1did not put it quite like that. What we mean is this. The pmcm situation ..
should be studied in the projection of the Manila A

In other words, what mattered to him was not a particular aspect of the
problem, but the essential principles involved in it, the rangka, or frame
of reference within which it acquired significance.

Conversely, the Malaysian intransigence in negotiating was felt by the
Indonesians (and to some extent the Filipinos) to be a fundamental
obstacle to agreement on the basis of musjawarah. Far from showing any
willingness to adopt a spirit of ‘give-and-take", they scemed to be behaving
in a ‘take-it-or-leave-it’ manner, as if they were bargaining from strength
and had no need to reach a settlement. This intransigence was even more
marked at the second Bangkok conference in March, when both sides
were beginning to take up much more rigid positions.

On 18 February, Indonesia notified the Thai government, as the cease-
ﬁre supervisory authority, that she wished to airdrop supplies to her

I " in North Kali This the Malaysi for
it implied that the Indonesians had some right to be there. It was also
regarded as a sign of Sockarno’s obduracy on the issue of withdrawal.
The Tunku immediately announced that he would not attend any con-
ference with Sockarno until the guerrillas were withdrawn from Malaysian
soil: he also threatened that any who were captured would be dealt with
under Malaysian law, not treated as prisoners of war. Next day, Suban-
drio proposed to Lopez that the second ministerial meeting due on 25
February should be postponcd He also accused the Malaysians of a
breach of ! in g the verbal about his con-
sultations with Sockarno, implying that they had thereby spoiled the
opportunity for a quiet withdrawal without loss of face, since the dis-
closure that withdrawal was a pre-condition of further talks left the
Indonesian government no choice but to keep the guerrillas there and
try to supply thcm He ulso lhr:ntcncd on 22 February that if the Malay-
sians p in spite of the cease-fire,
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Indonesia would ‘respond accordingly’, announcing that she intended
to airdrop supplies to the guerrillas without waiting for permission.
Malaysia promptly closed her airspace over Borneo and warned her not
to attempt any such action. Evidently she did not, since nothing further
was heard about the matter. But the mood on both sides was now too
uncompromising to offer much hope of further talks proving fruitful.

Tt secras clear that even if Soekarno entered into the Kennedy cease-fire
and the Bangkok negotiations with a genuine desire for a peaceful settle-
ment, his attitude hardened considerably during or soon after the first
Bangkok conference. This can probably be attributed to two factors.
One was the PKI pressures mentioned above, which were maintained
for several weeks against officials who appeared reluctant to take strong
action against the British firms taken over in January; although the
government stopped short of nationalizing them, it avoided an open
collision with the left-wing unions and trimmed its sails to the wind as
far as possible. The other factor in Sockarno’s hardening attitude was
the realization that there was little hope of inducing Malaysia to make
any substantial concessions for the sake of a political scttlement.

At the second Bangkok conference on 4 March, Razak immediately
and uncompromisingly insisted on withdrawal of all Indonesian forces
as an essential condition for any political talks. He recalled that Suban-
drio had promised at the previous meeting to take back to Djakarta a
compromise proposal on this matter, but had failed to gain his govern-
ment’s assent to it. Subandrio denied that he had given any assurances
that he could obtain Soekarno’s assent for withdrawal: the proposal had
been found unacceptable by the Indonesian government which now
wanted to ‘sweeten the pill’ by linking a step-by-step withdrawal to the
progress of political talks. Razak refused to budge on this point, despite
attempts by Lopez and Thanat Khoman to break the deadlock by com-
promise proposals.#4

Despite the collapse of the Bangkok talks, hopes of further negotiations
did not cntirely vanish. The fi had i lost
any meaning it ever had, but the fiction was not entirely abandoned:
Indonesia did not dramatically step up her military pressure in Borneo,
as the Malaysians feared she might. Lopez kept up his mediation efforts
and both sides avoided slamming doors on an alternative proposal he
was reported to have submitted to them. But with elections pending in
Malaya, nothing much could be done for several months.

The interval between the Bangkok and Tokyo talks was marked by
more than usual uncertainty, for neither side was willing to make any
substantial concessions, yet neither wanted to be put in the position of
appearing ible for a breakd in iations. The d. i
aspects of confrontation became more interesting than the diplomatic.
Both countries began to adjust themsclves to the probability that a long
drawn-out battle of wits and wills lay ahead. The Alliance government
lost no popularity when, in the aftermath of the Bangkok fiasco but before
the clection, it announced the imminent call-up of 100,000 national
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servicemen (conscripts) from amongst men registered in the 21-29 year
age-group. The move was of symbolic rather than military importance,
for only a few thousand could quickly be absorbed into Malaysia's tiny
army and the main burden of resisting Indonesian attacks still had to be
borne by British and Ghurkha troops. But it was an carnest of Malaysia’s
determination to continue the struggle and all the main parties in the
Malaysian Parliament found it expedicnt to support the measure. The
Tunku 's resounding victory in the Malayan elections at the end of April

lished any hopes the Ind ians may have entertained that domestic
opposition to Malaysia would drive him to scek an accommodation with
Indonesia at any price. Sockarno’s response to the Malaysian call-up
was to proclaim the creation of his Volunteers' Command (Komando
Gerakan Sukarelawan) a few days later, which claimed a membership
of 21 million ‘volunteers' pledged to crush Malaysia. It certainly made
Malaysia’s few thousand reservists appear trivial by comparison, thus
highlighting the point that without Brmsh support Malaysia would be
virtually defencel against d dly revolutionary
masses.$%

Soon after the Malayan elections, the Philippines resumed its mediation
cfforts in one last attempt to bring about the Summit conference which
had not transpired carlier in the year. Lopez, who had just been replaced
as Philippines Foreign Minister, shuttled back and forth between Kuala
Lumpur and Djakarta on a special mission to bring the two sides close
enough together to warrant a meeting of the Heads of Governments.
The drawn-out preliminary haggling that then preceded the Tokyo
Summit Conference in June reveals as much about the aims of the three
countries as the Summit meeting itself, which deadlocked hopelessly
almost as soon as it started. To judge from what was said on both sides
during the preceding weeks, little more was ever seriously expected of
it by any of the three governments.

As in February, it was proposed that the Foreign Ministers should
meet first to create a mood for liatory S 1
talks on the central political problems. Each side would demonstrate its
sincerity and willingness to establish more cordial relations by modifying
its previous d ds on the impl; ion of the fire. Sub
ly both Indonesia and Malaysia have claimed that thcy made great
concessions for the sake of peace, but that the other showed itself to be
utterly unreasonable and unwilling to compromise. As it was, hard
bargaining took place even before Lopez could induce the two sides to
make sufficient concessions to warrant formal talks, for neither showed
much sign of the give-and-take spirit needed if a musjawarah-type scttle-
ment on the basis of mutual compromise was to be at all feasible. On the
contrary, cach was careful not to concede any points which might be of
tactical value in the negotiations.

The obstacles Lopez had to overcome in the course of his cfforts to
bring Soekarno and the Tunku to the conference table turned out to be i
far more formidable than he initially expected. On 13 May he said he
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was hoping for a Summit meeting in Tokyo within ten days or so, the
Heads of Governments meeting to take place after two days of preliminary
talks at the Ministerial level, during which the withdrawal of Indonesian
forces would be verified. But it was not until 18 June that the conference
began, roughly along the lines initially suggested, after lengthy and bitter
arguments about the prior withdrawal of troops.

Initially Subandrio offered only a token withdrawal as Indonesia’s
gesture of conciliation. Malaysia promptly rejected this as insufficient,
the Tunku objecting that he could not be expected to enter into nego-
tiations until the invading forces had fully withdrawn from Malaysian
soil, since this would leave him in an inferior position at the conference
table. (He ultimately did so, however.) The Indonesians then proposed
that they ‘accept withdrawal in principle’, the withdrawal to commence
simultancously with the Ministerial conference — although they still
refused Malayan demands for a complete withdrawal. Then the Malay-
sian government dropped its insistence on this condition and on 25 May
a Philippil } that Ind ia would begin the

ithds of troops si with the 1 of talks
between the three Foreign Ministers to pave the way for a Summit meeting
on 5 June. The Thai government agreed to supervise and verify the
‘withdrawal’.

Then began a curious new series of pin-pricking delays and arguments,
Sockarno had cabled a message to Lopez in Kuala Lumpur on 25 May
qualifying what was to be meant by the word ‘withdrawal’: plans for the
Forcign Ministers’ meeting thercfore had to be delayed while Lopez again
visited Djakarta to resolve the disagreement. From the terms for a Summit
meeting on which agreement was announced by Lopez on 29 May, it was
clear that Indonesia was offering little more than a token withdrawal and
acceptance of the principle that she should withdraw her troops.4¢ More
disturbing still, from the Malaysian point of view, the official Indonesian

of this in Djakarta included an additional
clause to the effect that further withdrawal of troops would only take
place in conformity with the progress made in the political negotiations.
When asked by the Malaysian government to obtain an explanation of
this unexpected new development, Lopez replied blandly that it was
intended merely for d i ion with Ind ia and was not
considered to be part of the text of the agreement. This answer was far
from satisfactory to the Malaysians, of course, but Lopez was not able to
obtain that the Ind ian go: would abide by the
text until a week later, the day before Sockarno left for Tokyo.4? The
cpisode further increased the suspicions in Kuala Lumpur about Indo-
nesian slipperiness in negotiation and it set the Malaysians more than
ever on guard against loopholes in any agreement made with Subandrio
and Soekarno.

Two further points of dispute arose before the Tokyo talks finally
began, whilc a series of pin-pricks and new border incursions eroded
away any hopes that an atmosphere of trust and cordiality might be
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created. The Malaysians wanted Sockarno to issue a public order that
all Indonesian guerrillas were to withdraw, claiming that Lopez and the
Tunku had agreed upon this; but the Indonesians refused to comply,
alleging that a secret order had already been issued. Malaysia finally
gave way on this point, which was only of symbolic importance since
there were so few guerrillas in Sarawak. More controversial was the
question of how many checkpoints were needed along the border to verify
the withdrawal, on which the Malaysians wanted firm agreement before
finally committing themselves to attend the conference. The Malaysians
wanted ‘a ial number’ of check-points inboth Sabah and Sarawak,
but the Indonesians claimed that only one pair had been provided for in
the earlier agreement with Lopez. In the end, Malaysia gave way on this
matter also in order to allow the conference to proceed.

All these disputes caused i delay, icion and a h: g
of attitudes on both sides. Although Soekarno was waiting in Tokyo
from 8 June, it was not even certain that the Tunku would attend the
conference until several days later; in response to domestic criticisms that
he should not go until Indonesia had demonstrated her good faith more
convincingly, he commented that ‘it would be undignified to keep President
Soekarno waiting’, but he did not finally reach Tokyo himself until 14
June. Next day, agreement was finally announced on the question of the
check-point (to be situated at Tebedu) and the procedure for withdrawal.
Then another flurry of charges and counter-charges of military clashes
in the border arca ensued before all was finally ready for the Foreign
Ministers” meeting on 18 June. That night thirty-two Indonesian guerrillas
duly withdrew through the Tebedu check-point. (The Malaysians claimed
that they had been sent into Sarawak only a short time before in order
to carry out this charade, for they did not bear the signs of prolonged
jungle-bashing.) Next day the Thai verification report was solemnly
transmitted to the Foreign Ministers, so that they could recommend to
the Heads of Government that the withdrawal had begun and they could
now meet at the Summit.

It was hardly surprising, in such inauspicious circumstances, that the
Summit meeting turned out to be an uncompromising confrontation
rather than an occasion for negotiations. Soekarno began bluntly by
proclaiming: ‘I cannot accept this Malaysia'. [t was not formed in
accordance with the Manila Agreements, he asserted, because the British
had wrecked them. ‘If T had known at Manila that you were going to
change the date, I would not have signed the Manila Agreement.' The
session quickly became bogged down in arguments about Ghazali's visit
to Djakarta in August 1963 and the meaning of the Manila Agreements.
There was no hint of a conciliatory approach. Seeing that nothing fruitful
could be expected of the conference, Macapagal then put forward his
proposal that a settlement of the dispute should be sought by musjawarah
within the framework of a four-nation Afro-Asian Conciliation Com-
mission. 48

The discussion of this proposal quickly revealed how little hope there
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was for compromise on the basic issues in dispute. Razak called for
immediate cessation of all forms of confrontation, withdrawal ‘of all
Indonesian forces within four wecks, then a meeting of the Foreign
Ministers to establish the Afro-Asian Conciliation C: ission. Suban-
drio refused to accept these terms, arguing that they implied that the
existence of Malaysia was a fait accompli and that the guerrillas had no
right to be there: to the Indonesians, he said, this was a conflict about
the formation of Malaysia, a political problem, not just a military one.
Indonesian volunteers were fighting for a principle, against colonialism.
Later he carried his argument a stage further: ‘We are not aggressors,
since Malaysia is not in existence.” Razak replicd that if there was to be
conciliation, the fighting must first stop: what was the use of the agreement
ona fire and check-points for the withd otherwise ?

The abrupt, angry final session of the Heads of Governments brought
matters no closer to a solution. Soekarno stood firm in his insistence
that withdrawal of the guerrillas could only be considered step by step
with the progress of political talks, in effect calling upon the Afro-Asian
Conciliation C ission to adjudi during the process. The Tunku
rejected this as unacceptable, since it involved a diminution of Malaysia’s

ignty. The final ique simply recorded their divergent views.
Sockarno proclai his full with M: I's proposal for
an Afro-Asian Conciliation C ission and even went further in giving

an assurance that he would abide by any recommendations it made. The
Tunku agreed in principle, but with the proviso that all acts of hostility
against Malaysia must cease forthwith.

What were Soekarno’s purposes in agreeing to the Tokyo Conference,
if he was so unconciliatory in his behavior at it? Or the Tunku’s for that
matter? There is no clear answer on ecither side, beyond the general
observation that both the Ind ian and Malaysian go felt
it necessary to respond positively to the Filipino mediation attempt and
to test the other’s good faith. If they were initially hoping for any real
progress towards a settlement, their hopes must have dwindled before
the conference began. By the time the Heads of Government actually
met, each scems to have been manocuvring primarily with the aim of
showing that the other was not prepared to compromise in good faith.
This is implicit in two i i of the conft 49 Accord-
ing to the Indonesians:

The *Malaysian’ side has arrogantly insisted on dictating its terms with regard
to check-points etc .... The arrogant and stubborn posc taken by ‘Malaysia®
thus far throws a serious doubt as to the sincerity of their intentions. While
pouring out a constant barrage of it and ictory
invariably picturing Indonesia as the villain, it is they who are dragging their
feet and bickering endlessly over insignificant details. Their delaying tactics
and ings give the i ion of trying to score a ‘victory”
even before the talks have begun .... The facts are that it is Indonesia, which,
having committed itself to the principle of withdrawal, has shown all possible
restraint and goodwill ....
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A Malaysian spokesman gave precisely the opposite interpretation:

Malaysia’s desire for a peaceful scttlement was clearly established in Toyko
by the numerous concessions that were made for the sake of the Summit con-
ference. Before the Malaysian delegation left Kuala Lumpur it said it would
stand firm on a number of principles before the talks could begin .... We gave
in on all these requirements. We finally accepted only one pair of check-points
on cither side of the border in Sarawak and agreed that the withdrawal should
begin in Sarawak alone. There was no public order from Sukarno for the with-
drawal of his men. The Foreign Ministers’ mecting began without a verification
report from Thailand.

Both Sockarno and the Tunku later pointed to the Tokyo Conference as
cvidence that it was impossible to negotiate with the o(h:r the Tunku in
his appeal to the C Ith Prime Mi i and to
President Johnson, Soekarno in his bid to have Mn]nysl:l isolated in the
Afro-Asian community for stubbornly refusing to musjawarah in the
Asian manner.

Nothing ever came of the Macapagal proposal for an Afro-Asian
Conciliation Commission, but it served as a basis for some desultory
diplomatic football over the next year whenever a renewal of talks came
under discussion. Qutwardly it scemed a perfectly feasible alternative
to the three-nation ‘Maphilindo® framework within which the negotiations
had been conducted up till this time. (M: | was anxious to di
from the increasingly difficult position he was finding himself in before
the 1965 elections loomed too close — hence the proposal to set the issue
in a wider context, but still one in which the principle of *Asian Solutions
1o Asian Problems’ could find expression.) Macapagal’s plan was simple:
“Each of us will select an Asian or African nation. Then these will unan-
imously elect one more." The f¢ ission would
measures to reconcile the three countries within a specified time limit.
Pending this Commission's report, the three governments should refrain
from any actions likely to aggravate the situation. Sockarno immediately
and unconditionally agreed to this, but the Tunku would only agree
subject to a number of conditions about withdrawal of troops and the
cessation of confrontation and all hostile acts, which Soekarno refused
to accept. The Indonesians later made grcal play of their willingness to
accept in advance whatever the C ission might
make, chiding their adversaries for being so unwilling to match their
generous concession. And, superficially, the scheme looked very reason-
able; the Security Council later commended it as a means of reachmg a
solution after the Malaysi int against Ind
But there can be little doubt that Malaysia would have found herself
under heavy pressure to make concessions in such a body, for the sake
of consensus and ‘the Asian approach’. Even if threc of the four nations
were definitely sympathetic to her, it was only necessary for Indonesia
to nominate one member who would press her case strongly in order to
make consensus impossible, or possible only on terms agreeable to her.
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Such are the politics of je h—and the Mal,

were probably right in suspecting that unless they could ensure in advance
that Indonesia had called off confrontation, they would be asked to make
greater concessions for the sake of peace than they were prepared to.
But neither country was eager to plunge into a new set of negotiations
immediately after Tokyo, in any case, and by the time the question arose
again, towards the end of the year, other developments had intervened
which made the prospects of agreement even more remote.

!See The Bulletin (Sydney), 14December 1963,'pp. 54-5 foradiscussion of thelikelycosts
of Indonesia’s attempt to divert her trade away from Singapore. For a discussion of
why the economy did not ‘collapse’, see J. A. C. Mackic, ‘Inflation and Confrontation
in Indonesia’, Australian Outlook, vol. XXVIII, no. 3, December 1964, pp. 278-98.

Sockarno’s speech at anti-Malaysia rally in Jogjakarta, 25 September 1963, cited
in Modelski, The New Emerging Forces (Canberra, 1963), p. 80.

?See Kahin, Nationalism and Revolution in Indonesia, ch. 12-13, foran account of the
Federalist policy pursued by the Dutch in 1948-9 and the Indonesian nationalists’ view
of the Federalist leaders as ‘puppets’.

+British-Made *Malaysia’ — Barrier (o International Peace and Progress' in New
Forces Build a New World (Djakarta, Department of Foreign Affairs, Indonesia Policy
Serics, 1964), pp. 43-4.

“Sec Mohammad Hatta, *One Indonesian’s View of the Malaysia Issuc’, Asian Survey,
vol. V, no. 3, pp. 139-43.

©British-Made *Malaysia’ — Barrier to International Peace and Progress’, p. 46.

"Sce A Survey on the Controversial Problem of the Establishment of the Federation of
Malaysia, circulated in roneo form by the Permanent Mission of the Republic of Indo-
nesia to the United Nations, 24 Scptember 1963, Compare the later publications of
the Indonesian Herald, The Problem of *Malaysia' (n.d. — published about November
1963) and of the Department of Forcign Affairs, The *Malaysia® Issue, Background and
Documents (n.d. — 19647),

*See the speech by L. N. Palar, Indonesian Delegate to the UN before the General
Assembly on 27 September 1963: also Indonesian Herald, The Problem of Malaysia
(Djakarta, 1963).

*Ibid.

*°Ibid.; also ‘British-Made ‘Malaysia’ — Barrier to International Peace and Progress’,
Ppp. 55-6.

Mlbid.

**Details of the various border incursions are given in Indonesian Involvement in
Eastern Malaysia, pp. 24, 45-6, 67-74. For a brief account of the Long Jawi raid in late
Scptember by a force said to number 100, sec “The Azahari Myth’, Nation (Sydney),
14 December 1963, p. 7. Long Jawi is situated well inside the Sarawak border on the
route used by Indonesian migratory workers coming down the Batang Balui to the
sawmills of the 4th Division of Sarawak.

*Much of the information in this paragraph and elsewhere in this section is based
upon briefings by the public relations officers of the British military forces in Singapore
and Kuching in early 1965. A brief account has been published by the Cot 4
British Forces, Borneo, General Sir Walter Walker, *How Bornco was Won', Round
Table, Jan. 1969, LXIX, i, no. 233. Some informative articles on the Bornco war were
written by Dennis Bloodworth of The Observer (London) particular, sec ‘Borneo
War' and *Borneo Today; Under the Shadow of Terrorists', The Age (Melbourne),
16 Junc 1964 and 4 July 1964. Three articles in The Times, 12-14 August 1964, cntitled
“The Malaysia Campaign® are useful.

HThere were § British battalions in Borneo just after the Brunei revolt (2 infantry, 1
Gurkha and 1 commando battalion): the number was increased to 7 in September 1963,
10 by mid-1964 (including 3 Malaysian and 6 Gurkha battalions) and 13 by March 1965
for further details, sce Walker, op. cit. Indonesia had 7 battalions and a para-<commando
regiment, plus 13 irrcgular units, in Kalimantan in mid-1964; Indonesic
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in Eastern Malaysia, p. 45. The Times, 12 August 1964, publishcd an estimate of 11,000
Indonesian troops and 2,000 ‘volunteers' there, of which only 3,000 were disposed in
small units close to the border. The Sccretary of State for Commonwealth Relations
told Parliament on 9 February 1965, after the build-upat end of 1964, that there were
10-12,000 Indonesian troops in the border area and 15-20,000 in the whole of Kali-
mantan: Hansard, vol. 706, p. 191. According to Gen, Walker, the Indonesian forces
were tripled in strength to ‘two or three times' the British forces.

13An attempt was made by two platoons of irregulars to establish a liberated arca
near Gunong Gading, west of Lundu, in the first quarter of 1964. They were aided by
local peasants who were members of SUPP. On 9 May, the Lundu branch of SUPP
was proscribed: Sarawak Tribune, 11 May 1964,

1%Fora listof alleged British border violations fthe i
Sudjarwo Tjondroncgoro, at the Security Council debate on 9 Scptember 1964; they
were relatively minor episodes.

Yindanesian Involvement in Eastern Malaysia, p. 3. Both Malays and Chinese around
Paloh and Binatang, near the mouth of the Rejang, sheltered a sea-borne band of armed
Indonesian insurgents in September 1963: Sarawak Bulletin, 16 December 1963, As
late as July 1965 it was necessary for the Sarawak government to move 1,000 Chinese
familics from the Serian road area into ‘re-settlement camps” after they had been impli-
cated in harbouring Indonesian insurgents during attacks; The Age, 7 July 1965.

'#*According to Peter Polomka, whose MA thesis on “The Indonesian Army and Con-
frontation: an enquiry into the functions of forcign policy under Guided Democracy’
(University of Melbourne, 1970) is the source for most of the material in this paragraph,
Dhani regarded his jurisdiction as extending over all of Kalimantan, Sumatra and Java
and as entailing the authority to create an offensive striking foree; Yani saw it only in
terms of command over a retaliatory force in the event of a British attack. Sockarno,
when consulted on the matter, merely said that he had had in mind ‘something like the
Mandala command' (i.c. Major-General Suharto's command in East Indonesia during
the West Irian campaign) and left it to Subandrio to sort out the details.

9Ibid. p. 175. Polomka also mentions that Brig.-General Rukman was transferred
from command of Kostrad to a less crucial command in Makassar because Yani had
doubts about his political reliability; in North Sumatra, the battle units from Kostrad
under Brig.-General Kemal Idris included Siliwangi division units which ‘could be relied
on not to act indiscreetly’.

20There are some indications that Nasution was distinctly more *hawkish' than Yani
in the early months of confrontation (perhaps because he had suffered a set-back during
the West Irian campaign, perhaps to regain the initiative on a military matter): Yani
is said to have reacted strongly against a movement of troops to West Kalimantan by
Hasan Basri, the All-Kalimantan Commander, and an officer close to Sockarno, carly
in 1963,

#Polomka, op. cit. p. 172-3. The revolt by Ande Sclle in South Sulawesi in April
1964 seems to have caused a good deal of alarm in Indonesia, as the old Darul Islam
leader, Kahar Muzzakkar, was also still at large there and his revolt created dangerous
opportunities for arms smuggling and foreign intervention: see Suluh Indonesia, 5 May,
and Sketsmasa, no. 15, May 1964.

#3Scc Indonesian Involvement in Eastern Malaysia, p. 33, and statement by Tun Razak
on 27 Jan. in Malaysia News (Canberra), 3/65. Radio Pontianak announced a build-up
to 30,000 men in West Kalimantan in late December and British military authorities
said they believed this was the level to which the Indonesians planned to bring their
forces: it represented a three-fold increase of the force in Kalimantan a few months
carlier. According to General Walker, the pattern of Indonesian incursions began to
change soon after, with larger and better trained (regular) troops for long-range patrol-
ling in company strength: op. cit. p. 17. The Indonesian forces were stiffencd by
regulars during 1964 and began to provide much more professional opposition. The
campaign now involved ‘long range patrolling, often in company strength, ambushing
and attacking large bodies of the enemy, often dug in. It had become a company
commander’s war. The cnemy fought with tenacity and skill. He had mortars and guns
and used them efficiently. Gone were the days when the immediate reaction to a contact
was 1o charge the snemy.’

ndonesian Involvement in Eastern Malaysia, pp. 15-35,

#4Ibid. p. 81: cf. Bunnell, ‘Guided Democracy Foreign Policy: 19605, pp. 517-18,
and Brackman, Southeast Asia's Second Front, p. 207, who reports that the first phascof
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the Borneo campaign was directed by Zaidi, the former Barisan Pemuda Sarawak school
teacher from the Rejang, who had been in Indonesia during the Revolution.

#Lt-General Yani asserted in July 1965 that only Indonesian ‘volunteers', not
n:gularx had been used against Malaysia; The Age, 16 July 1965. But General anu(lon
had frankly admitted their use in September 1964 and Sudjarwo made no attempt to
deny the charge in the Security Council debate later that month.

34The cost of the war to Britain was estimated at $1.25 million per week in early 1964:
The Times, 13 April 1964. The casualties on the British-Malaysian side were stated
roundly at 125 men killed and 200 wounded in June 1966, on the Indonesian side at
500 dead and 735 prisoners: see Neville Brown, ‘The First Steps Towards Disengage-
ment', New Statesman, 3 Junc 1966, p. 801.

7 Berita Indonesia, 21 September 1963.

*5The value of exports, excluding oil, was $457 million in 1964 compared with $428
million in 1963, according to Bulletin of Indonesian Economic Studies, no. 5, October
1966, p. 77. Some of the formerly smuggled goods (barter trade) probubly had to be
shipped through official channels.

2#See the rubber-exporting arrangements of PT Karkam, described in Lance Castles,
*Socialism and Privatc Busincss: the Latest Phase', Bulletin of Indonesian Economic
Studies, no. 1, June 1965, pp. 37-8.

29parliament was invited to make proposals for new measures to replace the May
decrees, but the political parties had conﬂmmz ideas. on how 10 tackle the inflation and
there was virtually no scope for any
hxndAID-moulh economic policy: see Suluh lndmm-m‘ 4,5 and 6 April for the ambiguous
ideas of the The 17 April
lhe language of ‘social control' but represented, in effect, an admission that inflation
could not be checked by any act of government policy.

31The paradox is discussed in Mackie, ‘The Resilience of the Economy’ in Problems
of the Indonesian Economy, ch. 4,

#Indonesian export statistics are quite misleading on the matter of destination of
exports. Some notion of the export to Singapore was available i in the Malaysian trade
statistics; these were in the Unit,
Tllret Monthly Economic Review, from which the unmalu given here have been calcu-

“l‘nblu of quarterly exports and imports in the 1961-4 period are given in Mackie,
*Inflation and Confrontation in Indonesia’, p. 288.

#4See Mackic, Problems of Inflation, pp. 98-101 for statistics of the increase in prices
and money in the period 1963-5.

3According to Bernard K. Gordon, The Dimensions of Conflict in Southeast Asia,
p. 108, there was much evidence that Sockarno wanted a settlement: *he decided to end
the confrontation soon after it began, but found that he would not be able to do so
until he could convince the more rabid opponents of Malaysia that he had extracted
i ." This theory reflected a view frequently attributed to Ambassador
Howard P. Jones: a more sophisticated formulation may be found in Kahin, ‘Malaysia
and Indonesia’, Pacific Affairs, Fall 1964. For a more critical but superficial inter-
pretation of Sockarno's motives, sec Armold Brackman's account in Southeast Asia's
Second Front, ch. 17-21.

3¢Sec above p. 193 on the gradual reduction of American foreign aid programmes
after September 1963, U.S. policy towards Indonesia at this time is briefly summarized
in Bunnell, op. cit. pp. 667-80.

37See Michael Leifcr, ‘Anglo-American Differences over Malaysia', The World Today,
vol. XX, no. 4, April 1964, pp. 566-71.

3*Nadia Derkach, ‘The Soviet Policy towards Indoncsia in the West Irian and
Malaysia Disputes', Asian Survey, vol. V, no. 11, November 1965, pp. 566-71; see also
Uri Ra'anan, ‘The Coup that Failed: a Background Analysis', Problems of Communism,
vol. XV, no. 2, March-April 1951, for a useful summary of Russian and Chinese
policies towards Indonesia in 1964-5.

39See below p. 243.

4°Sockarno's version of his agreement with Kennedy was given in his ‘Dwikora’
speech of 3 May: see Gelora Konfrontasi Mengganjang Malaysia (Djakarta, Department
of lurormmon 1964), pp. 377-8

The Age, January, The msc-[im came into effect on 25 January, but Subandrio

hlu charged that mopping up operations were still continuing: Suluh Indonesia, 29
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January. The cease-firc was never formally abrogated, despite allegations of breaches
by both sides: but it was mercly a threadbare fiction after the second Bangkok con-
felence in March and was discarded entirely in July.

42Razak’s reservation of his Government's position on the Bangkok cease-fire terms
reads as follows:

‘It is the sincere desire of the Malaysian Government to adhere to the cease-fire
arrangements. However, as there are members of Indonesian Armed Forces, Regulars
as well as Irregulars, on the Malaysian side of the border, their presence will provoke
incidents. The Malaysian Government therefore considers that the cease-fire would
not be fully effective unless the Governments concerned agree to limit the activities and
movements of their Armed Forces, Regulars as well as Irregulars, within their respective
territories.”

In all other respects, the Joint Press Communique of the Bangkok Conference was a
smgulnr(y vague and general document.

deal of information on the Bangkok conference, slanted somewhat against
Mulaysm was published in the Philippines Free Press, in articles by Napoleon Rama
on 22 February and 21 March. The account given here is based partly on these and
partly on an unofficial transcript of proceedings of the Bangkok and Tuyko conferences,
some extracts of which have been published in Gordon, op. cit. pp. 106-15.

“iSec Philippines Free Press, 21 March 1964,

#Sce chapter 9 below for further details of domestic developments in Malaysia and
Indonesia at this time.

#®For the terms of the agreement, sec Straits Times, 29 May, 1 June 1964.

VStrairs Times, 2, 6, 9 June 1964: for the additional paragraph of the Indonesian
communique, see Sulth Indonesia, 1 June 1964.

“*Some excerpts from a Malaysian official transcript of the Tokyo Summit proceed-
ings have been published by Peter Boyce in Malaysia and Singapore in International
Diplomacy— Documents and Commentaries, Sydney University Press, 1968, pp. 92-6.

“*For the Tunku’s version of what happened, scc the talk over Radio Malaysia by
Patrick Keith on 23 Junc (published by the Office for the High Commissioner for
Australia and New Zealand, Canberra, in ‘Malaysian News', no 29/64): for the official
Indonesian version, see the ‘Position Paper' of 13 Junc in Dokumentasi Konperensi
Tingkat Tinggi and New Forces Build a New World (Department of Forcign Affairs,
Indonesian Policy Series, 1965), pp. 60-3: a Philippines account is given by Napoleon
Rama in the Philippines Free Press, 27 June 1964.




X
“Vivere Pericoloso’

WHILE there may have been some possibility in carly 1964 that the dispute
between Indonesia and Malaysia could be settled by negotiations and
mutual i a number of devel in the middle of that year
brought about a hardening of attitudes on both sides. Race riots broke
out in Singapore in July; shortly afterwards Indonesian forces were twice
landed on the west coast of Malaya in what appeared to be attempts to
stir up communal strife there. These events precipitated a sharp crisis
in September, when Malaysia complained to the Security Council about
Indonesia’s aggression and the British seemed at one point to be contem-
plating a major naval and air strike against Indonesian bases. Malaysia’s
internal strains seem to have inclined Indonesia’s leaders to believe that
the new federation would collapse from within if they maintained their
pressure on it. Meanwhile, political developments within Indonesia —
and on the broader international scene — were strengthening the hands
of those who wanted to continue confrontation at the expense of those
who might have favoured bringing it to an end. These latter factors came
to exercise an increasing influence on the course of confrontation by the
end of 1964.

THE INDONESIAN POLITICAL BACKGROUND, 1963-1964

Some time after the open breach between Indonesia and Malaysia,
Herbert Feith commented that the events of September 1963 constituted
a distinctive landmark in Indonesia’s domestic politics since it ended a
period of right-wing predomi and introduced a distinct new swing
towards the left.! There was not a dramatic and major shift in the balance
of power, nor any clearcut victory for the left, but the trend was soon
discernible in a number of ‘retoolings’ of local government officials such
as governors and regency heads, frequently after vigorous campaigns
against them by the PKI and related organizati and their repl;

of men with less strongly anti-C ist inclinati Cabinet rest
occurred in November 1963 and August 1964, but the changes on both
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occasions were relatively minor, despite persistent PKI demands for a
Nasakom cabinet. The first of these became necessary after the death of
First Minister Djuanda and another minister, but it brought no increase
in overt PKI representation: if anything, the rival Murba faction was

hened.? However, Nasution’s position was weakened, as he was
not included in the new inner Presidium of a cabinet which Vastow o0
large to function ively. More signil Dr. now

began to emerge as a major comcndcr in the struggle for power around
the President, defeating Chairul Saleh and Dr. Leimena (the other mem-
bers of the Presidium) in the tussle for Djuanda’s mantle, under the new
title of First Deputy Prime Minister.

Subandrio’s role in the Indonesian political drama became much more
important about this time, as he gathered more and more strings of power
into his hands, to the discomfiture of other contenders.® Previously he
had been regarded as a politically colourless technician, but he was soon
being mentioned as a probable successor to the President in the event of
the latter’s death, for he now showed himself to be both ambitious and
unscrupulous as he became the most prominent and powerful of Sock-
arno’s ministers. He did not stand as close to the Army leaders as Djuanda
had done: in fact, by 1965 he was obviously aligned against them. The
PKI had earlier distrusted him for his foreign policies, particularly his
support for the American-oriented course of mid-1963, but in 1964 it
found his handling of the Malaysia policy far more suitable to its purposes.
Although some of its personal distrust for him remained, the PKI in-
creasingly regarded him as its most favoured candidate for the succession,
since he was not overtly anti-Communist and had no other source of
political support, as his rivals had, so that in a post-Soekarno struggle
for power he would have been heavily dependent on PKI backing. By
1965 Subandrio was generally regarded as having thrown in his lot with
the PKI in support of Sockarno's policy of a close alignment with China
and a more militantly anti-American pnllcy. but it is an over-simplication
to regard him as simply a C or crypto-Ci ist.4 He does
not seem to have had any very settled political convictions, being essential-
ly a political technician and manipulator. He clashed sharply with Aidit
on several issucs late in 1964 and it scems that he threw himself eagerly
on to the left-wing band-wagon only after Sockarno had foreclosed all
other avenues by his decision to leave the UN in January 1965. Suban-
drio’s uncasy balance between the Army leaders and the PKI throughout
1964 reflected not only the delicate internal balance of forces, but also
the ambiguities of Indonesia’s relations with the major foreign powers;
he was apparently reluctant to break openly with the Americans or the
Russians, yet the logic uf events was pushing steadily in lhat direction.
The Army leaders’ i of him i Jingly, of course,
although not until early in 1965 did Subandrio identify himself unequivo-
cally with the *progressive’ forces and lash out at ‘reactionaries” who were
obstructing the leftward course of the revolution.
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The declining influence of Nasution and other Army leaders who shared
his strongly anti-C ist inclinati incidi with a
loss of immediate political purpose in 1964 (at least in contrast with their
actively political role in 1960-2), roughly corresponded with the growth
of a new vigour among the political partics, both Murba and PNI as well
as PKL. The suspension of martial law during 19634 may have contri-
buted something to this, for banned PKI publications were permitted to
reappear and restrictions on PKI activities in the provinces were lifted.
But there was also a new assertiveness and militancy among other parties
too, on both left and right, in their claims to be ‘instruments of the
Revolution” in mobilizing the people to accomplish its tasks — of which
‘crushing Malaysia® was the most obvious and concrete. The PKI threw
itsclf fairly eagerly into this cause, which it found a very convenient stick
for beating the heads of conservative or cautious officials who did not
sufficiently trust the people in advancing the cause of the revolution,
All sorts of activities could be shown to have relevance to this patriotic
aim and to the struggle against the Nekolim and their agents at home and
abroad. The other parties tried to counter the PKI in various ways —
without great success, it must be said, although the Communists were
not in a strong enough position during 1964 to launch the kind of vehement
campaign to cut down their enemies that developed in the following year,
after Sockarno had led Indonesia out of the UN and into a closer align-
ment with China. But the PKI was able to prevent any attempt at a
-approch with Malaysia or ion to the policies of mid-1963.
And as time drew on, with the economic situation steadily deteriorating
and the chances of achicving a compromise settlement with Malaysia
gradually fading into the distance, it became increasingly hard for anti-
Communists to find any basis on which they could make a firm stand to
reverse the drift to the left.

One of the most striking features of the Djakarta political scenc during
1964 was the gradual demoralization and decline of the anti-Communists.
They scem to have been unable to regain the political initiative from the
Communists as the latter went from strength to strength, except during
two periods of intense ‘polemic’ between the anti-Communists and the
PKI, in June-July and December-January, in each of which the former
suffered setbacks. The apparent impotence of the Army leaders to check
the growth of Communist strength was sometimes puzzling. The estrange-
ment of Nasution and Yani was one factor behind their unwillingness to
take action.® Another was its reluctance to allow itself to be outflanked
by the PKT on the Malaysia issuc as the proponent of patriotism and
militancy, as it had been during the West Irian campaign. Thus it came
to be competing with the PKI on ground advantageous to the latter and
it ultimately found itself caught in a situation from which it could go nei-
ther backwards nor forwards without taking grave political risks. It could
not repudiate confrontation, yet the political benefits of confrontation
Were being reaped by its rivals, Subandrio and the PKI, who took more
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and more advantage of the Army's discomfiture as they pushed Indo-
nesia’s revolution further towards the left.

Although the Malaysia issue suited the PKI very well by weakening
Indonesia’s links with the West, the party was also apprehensive about
the risks it involved and apparently opposed to any escalation of military
activities, lest the Army leaders be provided with the opportunity to
reimpose martial law and again restrict the PKTs activities, as in 1960-2.¢
In its New Year message for 1964, the PKI stressed that the main problems
1o be solved that year were the sandang-pangan (food and clothing for
the people) and land reform problems. Malaysia was mentioned only in
third place. The official PKI view of the Malaysia campaign in the latter
part of 1964 was that three distinct approaches could be discerned among
the nation’s leaders. The ‘reformist’ approach looked towards negotia-
tions and a compromise with imperialism. The ‘adventurist’ approach,
favoured by the ‘Bonapartists’ who had sct in motion the adventurist
landings in Malaya, was directed towards an increase of military activity
in the hope of provoking a British attack so as to justify the re-imposition
of martial law and an Army seizure of power. The ‘revolutionary’
approach involved total confrontation in all fields — economic, political
(through the mobilization of the Indonesian people against the Nekolim
and their domestic lackeys and other ‘diehards’), dlplnm:mc (through

ition of North Kali and the of dipl ic relations
with Britain), cultural and military. But military confrontation should
be confined to sending volunteers to North Kalimantan to assist the
guerillas there. The imperialists would seek to encourage the reformist
and adventurist trends, so the revolutionary approach had to be streng-
thened by the PKI through active support for the Dwikora volunteers
camp:ugn preventing secret sabmagc of the struggle by rightists and

the revoluti of the people. In short, the
PKI was broadly content to dcfcnd what it had achieved on the Malaysia
issuc — i.e. to prevent a p 1 and any rapproche

with the West (its role in precipitating the union actions against British
companies at the time of Robert Kennedy's visit was an example of that)
and to exploit the issue for its own domestic purposes. The Malaysia
campaign also suited the PKT in its long-range campaign to focus attention
on the USA as the leader of the imperialist world and the most dangerous
enemy to be resisted. Some ‘progressives’ (i.c. Sockarno) still harboured
illusions about this, according to PKI leaders, for they wished to confine
the struggle to British imperialism, but the reactionary role of US im-
perialism could be d: d by to Michel 's role in
the UN Mission of Enquiry to Borneo, by Robert Kennedy's attempt
to reach a ‘reformist” solution (abetted by Howard P. Jones, against whom
a savage verbal attack was launched in April), by the provocative
movements of the Seventh Fleet in Indonesian waters, by the Johnson-
Abdul Rahman joint statement of July 1964 and, of course, by American
increasing involvement in Vietnam after the Gulf of Tonkin incident.
Towards the end of 1964, the PKI was able to spearhead a campaign to
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exclude American films from Indonesia, to force the closing of USIS
libraries in several citics and, early in 1965, to bring Indonesian-American
relations very close to breaking-point.” This was not the only benefit it
derived from the Malaysi ign, but it was pi ly the most far-
reaching, since the anti-Communists could not afford to take the risk of
appearing pro-American at such a time.

On the surface, Indonesian politics became more than usually amor-
phous and circumlocutory during 1964. The tug-of-war between left and
right became increasingly intense over a series of issues, some of which
aroused far more concern than the conflict with Malaysia. But Sockarno
still controlled the situation through his power to determine how far he
would let cither side pull the other on any particular issue before he called
a halt in the name of national unity. The aim of nearly all contestants in
the struggle for power became on ing Soekarno into
policies which would foreclose the opportunities for their rivals to achieve
their objectives. Neither the Army leadership nor the PKI was prepared
to risk disassociating itself openly from the President’s policies or to make
any premature bid for greater power so long as the President wasaliveand
able to maintain the Nasakom formula for national unity, although it was
generally expected that a struggle for power would develop as soon as he
was gone, in which the Army would have many advantages in its favour.
The PKI leaders still believed that the party would not be ready for many
years to take over power in Indonesia, so their strategy was to rely on the
President’s protection, to identify with him while pushing him towards
policies they favoured and, so far as possible, to make themselves indis-
pensable to him.

President Sockarno’s attitude to the PKI and its opponents during 1964
was cven more cryptic than usual. He made gestures in both directions.
No one could ever be sure which way he was going to turn next — which
made it dangerous to do anything except follow him. At the time of
Robert Kennedy's visit in January, Soekarno approved measures to thwart
the PKT's attempt to have all British propertics nationalized, but soon
afterwards he stiffened in his attitude towards a negotiated settlement with
Malaysia.# Several times during the year he gave countenance to attempts
by non-Communist radical nationalists to clip the wings of the PKI in
various ways, but later decided against them when he saw which way the
wind was blowing. Some observers were convinced that he was trying to
resist the PKI but could not afford to abandon the confrontation of
Malaysia unless he was given a face-saving compromise. An cqually
plausible case could be made to the contrary, however — that he could no
longer disregard the PKI and may not have wanted to. If there were any
dominant strands in his thinking during the first 12 months after the break
with Malaysia, they were his heightened emphasis upon the importance of
inculcating a revolutionary spirit and ideology, upon national unity and
upon ensuring the mobilization and participation of the people for the
tasks of carrying Indonesia's revolution to its goals.? The maintenance of
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confrontation enabled him to stress these themes, whereas domestic issues
would have called for different approaches.

The struggle with Malaysia also enabled him to divert attention away
from domestic dissensions by calling for demonstrations of national unity
and solidarity. The most obvious example of this was the great stress put
on the Volunteers’ Command in March, a response to Malaysia’s call-up of
national servicemen, and the ‘Peoples’ Twofold Command® ( Dwikora) a few
weeks later. Few cpxsodcs in thc whnlc hmory of confrontation dlustm(c
so well the of much Ind
political activity in lhosc years as the Volunteers’ Command. For weeks it
provided a theme for public oratory, press exhortation and resounding
personal declamations of patriotism and self-sacrifice. Sockarno’s daugh-
ter Megawati was one of the first to enrol — and her inspiring lead was
promptly hailed and emulated by student groups. Partindo promptly
declared all 250,000 of its members to be volunteers, without any further
ado. Within a week eighteen million volunteers had come forward, ac-
cording to the Minister in charge of the National Front; soon afterwards
the conventionally accepted figure was twenty-one million.10 Such
numbers really meant very little, for they were mere aggregates of the
membership claimed by the various mass organizations and parties which
cnrolled en masse (frequently bodies with overlapping memberships at
that), as Partindo did. Yet large numbers of people undoubtedly did
volunteer personally, many out of ardent patriotism, of course, and many
out of opportunism, for it would have been impolitic or even perilous to be
branded as reluctant to answer the call. How much all thissound and fury
amounted to is quite another matter. Very few of the volunteers were ever
sent to the battle zones, though a small number were used in the raiding
parties sent across the Malacca Straits later in the year and some were
reportedly sent to West Kalimantan to render support services to the Army
there, growing vegetables and generally acting as a reserve labour corps.
In Djakarta and many other towns, volunteers were formed into detach-
ments under the local military commanders and given drill, physical train-
ing and, in some instances, distinctive uniforms. All in all, the Volunteers
Command was used for a varicty of purposes, many of them only re-
motely connected with the crushing of Malaysia. In 1965, the training of
Communist Youth (Pemuda Rakjat) volunteers at Halim air base in the
weeks before the 1 October coup was one of the factors that particularly
disturbed the Army leaders.

The climax to the Volunteers’ movement came on 3 May when President
Soekarno announced his Dwikora to a mass rally of (allegedly) one million
volunteers outside the Merdeka Palace. Following the pattern of the
Trikora which had preceded the infiltration attacks in West Irian m late
1961, this speech was less signi for the d
‘Assist the Struggle of the People of Malaya, Singapore, Sarawak, Bruncn
and Sabah to dissolve Malaysia® and “Intensify the Defence of the Indo-
nesian Revolution' — than for the status which it subsequently acquired as
the hallowed source of moral authority for the struggle against Malaysia.
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When something like Martial Law had to be re-imposed later in 1964, a
new office of Regional Executors of the Dwikora (Pepelrada — Penguasa
Pelaksanaan Dwikora Daerah) was created, analogous to the former
Regional Martial Law Administrators.!! Obeisance to Dwikora came to
be required in almost every public utterance about confrontation. The
myth that the commands were issued ‘at the urging of the Indonesian
people’, not at the whim of Soekarno himself, had to be established by
sheer reiteration, for there was no basis in fact for it, except the flood of

i *. Neither Parli nor the C ive Assembly (MPRS)
had been consulted about it. Rather, the whole episode has the appearance
of being an elaborate exercise in drumming up national unity in the face of
an external enemy at a time when rifts in the facade of domestic unity were
causing serious anxiety. Hints that the imperialists might be about to
assault Indonesia and ‘set back the course of Indonesia’s revolution’ were
also prommcnl m Sockarno's Dmkom speech, slthough at just that time
the British i ists were bel bnngmg t to sec some
good in hilindo, in hopes if g a scttl of the conflict.
Another element in this curious piece of shadow-play 'was an eagerness to
create the impression abroad that the campaign against Malaysia was a
genuinely popular campaign in which people and leaders were strongly
united, for on other matters they were far from united at that time.

A series of vehement controversies broke out in May-June 1964, which
revealed the state of acute tension that was building up behind the facade
of national unity. The main storm-centre was a ‘polemic’ stirred up in the
press and political parties during June and early July over a kite-flying
proposal by anti-PKI elements for the abolition of political parties, or,
alternatively, for the creation of a single *Vanguard Party’ (Partai Pelopor)
or the ‘simplification of parties’ through the reduction of approved parties
from 10 to 3, each representing one of the main Nasakom streams. The

h but gely luted debate on political principles which
raged over this question revealed a state of acute political tension over
other issues also, quite out of keeping with the outer facade of national
unity. The most interesting feature of the episode was the emergence of the
Murba Party leaders (notably Adam Malik and Chairul Salch) as the most
active opponents of the PKI and the leaders of a rather heterogeneous band
of anti-Communists seeking a new battleground on which the PKI could
be fought.1? Their strategy in the matter was to associate themselves as
closely as possible with President Soekarno, his ideas and his language of
revolution, even hinting that their ideas were Soekarno’s own and that his
doctrine of the Indonesian revolution was in principle incompatible with
Communism. The idea of a Vanguard Party had been in Soekarno’s mind
cver since August 1945, claimed Chairul Saleh’s mouthpicce, Berita
Indonesia, asserting that as an ‘instrument of the Revolution’ it must
naturally expound the President’s ideas.13 The establishment of a single
party system would mean the submergence of the PKI as such. Even if it
tried to take over the new party surreptitiously and impose its doctrines
from within, they would be seriously watered down in the process:
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advocates of the new system hoped, in any case, to exercise a dominant
influence in it. Even the less extreme idea of party simplification could be
turned to the disadvantage of the PKI, since the latter could be required to
share its place in the Communist or Marxist stream with Murba and could
be weakened in that way.

The newspaper polemic on this issue developed into a most unusual
storm for Indonesia's ‘guided press’. The major parties (PKI, PNI and
NU) attacked the single party proposal as undemocratic and unconstitu-
tional, arguing that parties were an essential instrument of the Indonesian
revolution. They were not so wholeheartedly opposed to the idea of party
simplification, however, for there were elements in the PNI and NU which
were far from averse to a measure which might help to clip the wings of the
PKI. The alignment of forces was blurred, however, for on other issues
the PNI was ranged against Murba elements, over the policies of Education
Minister Prijono, and against the NU over demands by the PKI for the
banning of the Muslim student organization, HMI.

A much more explosive cause of social and political tension which began
to develop at this time was a series of ‘unilateral actions’ (aksi sepihak)
over land reform issues, arising out of measures taken by the PKI and its
affiliated peasant organization to hasten the implementation of reforms
incorporated in the 1960 Agrarian Law.!4 These had involved regulations
intended to guarantee a large proportion of the harvest to share-farmers
under crop-sharing agreements and a limit on individual landholdings,
coupled with a distribution of surplus land to landless peasants. The eco-
nomic rationale behind this legislation was highly dubious, but need not
be analysed here. More importantly, it was bound to sharpen antagonisms
between rich and poor peasants and between different aliran at the village
level, since it raised expectations which could not be met and it disrupted
existing relationships between landowners and share-croppers with dis-
advantageous consequences for both sides. The richer peasants and many
of the local officials who were connected with them had been doing their
best since 1960 to evade or frustrate the implementation of the land
reform p: while the C ists and their allies were becoming
increasingly impatient and militant in their insistence on carrying through
the crop-sharing laws in particular. In this, Soekarno seemed to have given
them his support. Energetic and consistent implementation of the land
reform programme suited the PKI's political strategy well if it meant the
isolation and weakening of their opponents, but admonitions to resolve
local disputes by musjawarah on a Nasakom basis in organizations which
were dominated by rich land owners and their friends made little appeal to
the PKI and its peasant organization, the BTI (Barisan Tani Indonesia).
Hence the resort to ‘unilateral actions’ against the ‘reactionary’ elements.
The first of these to be widely publicized occured in Klaten in May 1964,
one of the most densely populated regions of Java, in the notorious ‘Red
Triangle’ just west of Surakarta. Many other incidents occured in the
latter part of 1964 and 1965, often spilling over into fights and bloodshed
on both sides. The bitterness engendered by these episodes not only




‘VIVERE PERICOLOSO' 247

aggravated the struggle for power in Djakarta (for it made nonsense to talk
about Nasakom and musjawarah as a basis for unity in the capital if
musjawarah was giving way to open violence or frustration of the law in
the rural areas) but also sharpened the antagonisms within the villages.
This was later to result in the bloody massacres that followed the coup of
October 1965, when the anti-Communists turned upon their opponents to
destroy them as soon as the opportunity presented itself.

Sockarno was in Tokyo when the storm in Djakarta blew up, but even
when he returned he did not immediately make any comment on the issues
in dispute. His silence on the single party notion was interpreted by some
to mean that he was not averse to it, for some of his closest political cronies
were actively supporting it.1¢ Probably, however, he was waiting to gauge
the strength of the two sides before committing himself. His benediction
or ban was sure to be the decisive factor in the tug-of-war going on, for
no-one could afford to espouse doctrines known to be in conflict with his;
so each side sought to manoeuvre the other into a position which could
be condemned as opposed to the views of the President and national unity.
However, Soekarno finally ordered a ban on all further ‘polemics’, declar-
ing at the same time that political parties were a necessary instrument of
the Indonesian revolution and would not be ‘simplified’ or merged.1¢
It was a set-back for the anti-Communists although it was not followed by
any further political changes. A minor cabinet reorganization was an-
nounced in August, marked by the elevation of Njoto of the PKI to the
Presidium, but this was ter-bal; d by the i of several
anti-C ists to important it There was no other significant
change in the power balance (apart from the creation of quasi-Martial
Law in September, which only slightly strengthened the Army's powers and
confidence) until the end of the year, when a dramatic swing to the left
occurred involving a severe set-back for the Murba group.

It is understandable, therefore, that in such circumstances, the deter-
mination of policy towards Malaysia was ially left to Sock No
other party or group dared to risk the opprobrium of openly opposing the
continuation of the conflict, despite the diminishing prospects of victory
and the burdensome consequences it entailed. The PKI, on the other hand,
fully supported the President’s policy of maintaining the conflict at an

bi , low-keyed level. C the course of the confronta-
tion throughout 1964 was very much a matter of Sockarno's immediate
response to particular developments at any moment, domestic as much as
external, rather than of clearly planned policy.

MALAYSIAN POLITICAL DEI VELOPMENTS, 1964

It was g ly assumed in Ind i on Malaysia during

19634 that Malaysia would be forced to come to terms with Indonesia

or else crack under the strain of confrontation, either because of a popular

reaction against the Tunku’s government orfrom the inherent tensions and
ictions of its lonialist ct Domestic
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within Malaysia were eagerly scanned for signs of the expected disintegra-
tion. The Indonesian government's strategy in ‘crushing Malaysia’ seems
to have been influenced at certain points by the course of events there —
for example, the lull in diplomatic activity just before the April elections
and the resumption immediatcly after, or the attempt to exploit racial
conflict after the Singapore riots of July 1964. But if one can judge by the
frequent Indonesian news reports of opposition to the Tunku and his
government or of incipient fissures in the ranks of the ‘puppets’ who had
supported Malaysia, the significance attached to events within Malaysia
was fantastically distorted in Djakarta. No Indonesian journalist or public
speaker could have brought himself tostate openly the awkward truth of the
Malaysian situation, which was that both the Tunku and Lee Kuan Yew
found their domestic political position much strengthened by the creation
of Malaysia and by the threats from Indonesia, that their domestic critics
and opponents were not the confident vanguard of a swelling band of
revolutionary fighters inspired by the doctrine of the New Emerging
Forces, but a set of politically imp and ds lized parties which had
little hope of upsetting any government in Malaysia cither by lawful means
or unlawful.

It would be intriguing to reconstruct a composite picture of Malaysia's
political life in this period as revealed in the Indonesian press and in-
doctrination media in order to discover how the basic political mechanics
of Malaysia were understood there: one was often left with the impression
that few Indonesians had access to any sources of reasonably objective
information on the matter (although many listened to Radio Malaysia in
the quiet of their homes — not that it could be called objective). But the
picture obtained by a simple Djakarta newspaper-reader would not have
been the same as the picture in the minds of Sockarno or Subandrio who
had much wider and better sources of information. So it would not be very
fruitful to depict the Malaysia scene as scen through Indonesian eyes,
except if this were our sole purpose in telling the story. The story needs to
be filled in, however, for the tensions which began to build up in Malaysia
in the latter half of 1964, after the Singapore race riots, must be set in
perspective. It came to be widely believed in Djakarta — and elsewhere —
that Malaysia might collapse from its own political strains long before
Indonesia was forced by economic necessity to bid for a settlement.

Far from cracking up under the pressure of confrontation, however,
Malaysia was in some respects welded together more strongly because of
the external threat than might have been the case in happier circumstances.
The contentious problems which could easily have arisen in the difficult
carly stages of adjustment to a new set of political and economic arrange-
ments were made less troublesome because the ranks had 1o be closed in
the face of the enemy. The parties opposing Malaysia were left in a posi-
tion of acute political difficulty because they could not escape the stigma
of being characterized as pro-Indonesian. The disastrous defeat suffered
by the Barisan Sosialis in the election suddenly sprung by Lee Kuan Yew
on 21 September, just after Malaysia Day, was perhaps not solely due to
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this factor, but it must have contributed, as it certainly did in the defeat of
the Socialist Front in the Malayan elections six months later. In Sarawak,
SUPP was set back disastrously because of the security situation.2?

i felt the i di ic effects of ion more
severely than any other part of Malaysia after Indonesia’s of
commercial relations, but the prospect of wider economic opportunities in
Malaysia offered her some compensation. (Penang also suffered some
loss, without any ing ad ges: Ind ian tin ore was
diverted away from the big smelter there and the small but lucrative
‘barter trade’ with Atjeh was stopped — or driven into more dangerous
and expensive smuggling channels.) A good deal of unemployment in
Singapore resulted from the cessation of rubber and copra imports, which
had been processed there for re-export, and from the general loss of entre-
pot trade. Lee Kuan Yew estimated that alternative employment might
have to be found for 15,000 persons, while Goh Keng Swee assessed the
possible decline in the national income at 8.2 per cent, a figure which was
considered rather too high by some economists, since the government was
ableto mop up some of the unemployment by other means. During 1964,
Indonesian low-grade rubber began to flow back to Singapore in defiance
of the trade ban, gh not in i ities to offset the earlier
loss.18

The Barisan Sosialis was unable to make political capital out of the
unemployment situation, however, for it was now so weakened in the
Legislative Assembly and shaken by its various setbacks of the previous
year that it was no longer in any position to challenge the PAP. Its one
serious attempt at industrial action through SATU, the Singapore Associa~
tion of Trade Unions, a strike at the naval dockyard and a general strike
on 7-8 October, merely resulted in the arrest of more Barisan leaders
under the Internal Security Regulations, which both the Federal authori-
ties and Lee Kuan Yew werc now able to invoke with more justification
than before. The Barisan was torn by disagreements over its strategy and
leadership during this period, so that Lee Kuan Yew had virtually no
serious parliamentary opposition to contend with in his own state, Some
of the former leaders who had been detained were released at the end of
1963 (including Woodhull, and the Puthucheary brothers) but they did not
g0 back into political life and dissociated themselves from the Barisan, as
also did Lim Chin Siong himself at the end of 1965.1%

The greatest danger to Malaysia in 1964 arose from the risk of internal
racial strife, which flared up briefly in July and September. This, in turn,
can be related dircctly to the political consequences of the PAP govern-
ment’s decision to campaign in the elections on the Malayan peninsula in
April 1964, a decision from which followed many of Malaysia’s troubles
of the next 18 months, culminating in the Ision of Singapore from the
Federation in August 1965.

Instead of using the threat from Indonesia as an excuse to postpone the
elections due to be held in 1964, the Tunku decided just after the failure of
the first Bangkok conference to hold them forthwith. His aim was partly,
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no doubt to exploit the atmosphere of national emergency in which he
could utilize the appeal to patriotism, national unity and the need to defend
the country’s territorial integrity as a central election issue, and partly to
demonstrate to Sockarno that the government had the solid support of
the Malayan people on the question of Malaysia. His confidence was
amply justified, for in the elections on 25 April the Alliance had a land-
slide win over the parties which had opposed Malaysia, winning 59 per
cent of the vote and 74 out of 102 seats, after an election campaign fought
mainly over the issue of Malaysia and confrontation. But the main poli-
tical interest of the election was focused on the entry of the PAP on to the
mainland political scene.

The opportunity to stress the issues of the national emergency and the
external threat was very convenient to the Alliance, since it made it easier
to relegate to the back d more basic ions of ic and social
policy. The Alliance had proved vulnerable in the 1959 election on con-
tentious and difficult issues such as language policy, Chinese education
and equality of civil rights. In 1964, the Alliance campaigned on its record
as the party which had achieved independence for Malaya in 1957 and
Malaysia in 1963, the only party whichcould berelied upon to safcgunrd the
peoples’ happiness and security. It i d the two major
parties, the Pan-Malayan Islamic Party and Socialist Front, for taking
the same side as Sockarno: ‘... the declared policy of Sockarno and his
government is to ‘crush Malaysia’ and overrun our sacred country ....
Among the parties which are secking your sacred vote are the PMIP and
the Socialist Front who openly support Sockarno and want us to be part of
Indonesia’. The effectiveness of the Alliance appeal to fears of Indoncsia’s
intentions was later acknowledged by a Socialist Front leader in a post-
mortem on the party’s failure in its former stronghold of Penang.

.. Although we kept on refuting the allegation of being pro-Sockamo ... we
could not convince quite a good section of the electorate. The consensus of
opinion is that while we appeared to be strong critics of whatever wrongs the
Alliance did, we refrained from criticizing whatever wrongs the Indonesian
Government has done. This gave the impression that, notwithstanding our

of not being k such lack of criticism of what appeared
to be wrong in the minds of the people, indicated a pro-Sockarno tendency.?!

As the Penang clectorate was predominantly Chinese, it could be argued
that fears of Indonesia were more casily exploited there than in Malay
electorates, but it is noteworthy that the PMIP vote was also much lower
than in 1959. The opposition simply failed to attract votes with its charge
that the Alliance had dragged Malaysia into a war with Indonesia because
of its subservience to the British (‘if you want war, vote for the Alliance:
if you want peace, vote for the Socialist Front'); in challenging the govern-
ment on its own ground, the Socialist Front neglected to stress its economic
and social platform on which it might have made a more effective case, as
in 1959.

When the PAP's Deputy Prime Minister announced the decision to
contest the elections at the beginning of March, he said that only a token
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number of seats would be contested, the purpose being simply to establish
the principle that the PAP was a national party with a right to organize
outside Singapore.?? After the first hostile reaction from the Alliance, the
PAP withdrew its candidates from seats where they would have been op-
posing UMNO representatives, announcing that the party did not intend
to fight UMNO, but to co-operate with it. However, no bones were made
about its intention to fight the MCA. Lee Kuan Yew displayed open con-
tempt for the MCA leaders and had earlier expressed doubt whether the
MCA would succeed in delivering to the Alliance the votes of the “urban
masses’, who were mostly Chinese, of course. (In the 1959 elections, the
MCA had done so badly that its future as UMNO's partner in the Alliance
did seem to be in jeopardy for some time.) Lee stated his position as
follows: ‘Our enlightened self-interest demands that we should do nothing
to hinder or embarrass the present Malay leadership .... But while the
present Malay leadership of Tunku and Tun Razak is vital to the survival
and success of Malaysia, the Chinese leadership in the Alliance as rep-
resented by the MCA is not irreplaceable.’*3 However, the UMNO
leaders were not as grateful for Lee's solicitousness as perhaps they should
have been, for they regarded the PAP intrusion as a threat to the Alliance
as a whole. ‘The PAP move in calling on the urban voters — who are
mostly Chinese — was a clear indication that its participation in the
clection was to kill the MCA and later force UMNO to accept the PAP as
a partner or compel UMNO to work with it. If the PAP succeeds in
destroying the MCA it will no doubt later turn on UMNO itself.'24 A
! more extreme version of the UMNO distrust of Lec was: ‘Mr. Lee is just
like a hungry dog. You feed him out of pity when you see his pathetic look.
But when he is well he turns around and bites you!" The Tunku reacted
to Lee's attempt to drive a wedge between the two Alliance partners by
stating firmly that he would have nothing to do with the PAP and would
retain the MCA in the Alliance regardless of its result,

As it turned out, the PAP polled surprisingly badly in all nine seats it
contested except one, which it managed to win.25 Thus it achieved very
little for its pains except the hostility of Kuala Lumpur politicians and a
considerable deflation of the PAP’s reputation for vote-winning. (The fact
that it had attracted the biggest crowds during the campaign was little
l consolation.) The MCA, on the other hand, managed to poll much better

than in 1959 and thus re-established its position in the Alliance on a firmer
basis than in the uncertain years between.

The intensity of Kuala Lumpur distrust and dislike for Lec Kuan Yew
throughout the following months was extraordinary. It had many causes,
one of which was the widely spread belief among Malays that in contesting
the election Lee had broken an agreement not to bring the PAP directly
into mainland politics.2 (When questioned on this point later, Lee denied
that any such agreement had been made, but conceded in rather vague
terms that the Malayan leaders may have been under the impression that

| the PAP would not contest the first post-Malaysia election.) But even if
there was no specific agreement or understanding on this, it seems clear
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that Malay politicians were strongly inclined to believe that the PAP was
committed to keep out of the Federation, for the very essence of the
political agreement underlying the creation of Malaysia, as they saw it,
was that UMNO dominance (hence the Alliance pattern) should not be
shaken by the increase in Chinese voting power. And they looked upon the
PAP as simply another Chinese party, based beyond their reach in Singa-
pore, and threatening the delicate political balance upon which the
Alliance had been maintai on the mai Si had been
granted a specially favourable degree of autonomy when she entered
Malaysia, they believed, in return for the provision that Singapore’s solid

TABLE 5

PARTY STRENGTHS IN MALAYA:
MALAYAN ELECTIONS FOR FEDERAL PARLIAMENT 1959 AND 1964
SEATS WON BY EACH PARTY AND PERCENTAGE OF TOTAL VOTE POLLED
(in brackets)

1959 1964
Alliance 74 (51.1) 89 (s8.7)
UMNO 52 (36.0) 59 (38.6)
MCA 19 (1s1) 27 (18.6)
MIC 3 (1.0) 3 (1.5)
Socialist Front 8 (12.8) 2 (16.0)
Malay candidates 1 2.9) — (5.9)
Non-Malay candidates 7 9.9) 2 (10.1)
PMIP 13 QLY 9 (143)
PPP 4 ©.3) 2 (3.6)
uDP — (=) 1 .2)
PAP — (=) 1 (2.0)
Party Negara 1 @n — 0.3)
Independents 4 (€3)) - (0.6)
Total 104 (100.0) 104 (100.0)

Source:  Figures in this table extracted from Table 9 of R. K. Vasil, "The 1964 General
Elections in Maiaya, International Studies, vol. VII, no. 1, July 1965.

Note: Tn 1964, the Federal Parliament also contained 16 Sabah members (all Alliance).

24 Sarawak members (20 Alliance, 3 SUPP and 1 Independent) and 15 Singapore
members (12 PAP and 3 Barisan Sosialis).
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block of Chinese voters would not tilt the balance of voting power in the
Federation against the Malays. The Singapore government had agreed to
accept only 15 seats in the Federal Parliament, so the Malays had believed
themselves politically secure, but here was Lee posing a new kind of threat,
challenging the essential compromise of the Malaysia Agreement not in
the letter, perhaps, but in the spirit. UMNO leaders later charged the PAP
with upsetting the racial harmony which had been achieved in the Fede-
ration under the Alliance system of government; paradoxical though it
may seem to those who take the more familiar PAP view of Malayan
politics, they regarded Lee Kuan Yew as the one who had raised the
communal threat, since the PAP was primarily bidding for Chinese votes,
even though it spoke in terms of multi-racialism. In effect, the PAP was
setting out to create a Chinese party which would not be content to act
merely as a junior partner in the Alliance, but would constitute a vigorous
rival to UMNO, secking the support of all non-Malay communities in
Malaysia. (One PAP slogan in the election had been: *You will vote PAP
cventually — why not right from the start?’) This was not what the
Malays had expected Malaysia to mean. But in the year following theelec-
tion Lee's concept of a ‘Malaysian rather than a Malay Malaysia’ was
claborated with such clarity and force that their worst suspicions were
confirmed.

The PAP had persuasive answers to these arguments, of course — that
there could be no such obligation on any party to kezp out of Malayan
politics indefinitely; that Singapore had paid the price for her wider
domestic autonomy in the labour and education fields with her smaller

ion in the Federal i ; that the ition of Malay
rights and a special position for the Malays must not be extended to the
point of implying a ‘Malay Malaysia’. But the very persuasiveness of the
PAP casc tended to be regarded by Malays as merely another manifestation
of Lee Kuan Yew's excessive cleverness, which aggravated his devastating
flair for making enemies. Much of the rancour against him seemed to have
had personal origins as much as political. No doubt PAP entry into
Malayan politics would have had to be accepted sooner or later. But Lec
J‘ was regarded by Malays as in too much of a hurry in 1964, too ambitious
| for a more important role or a larger political stage, as if the Prime Minis-
tership of Singapore was not enough for him (‘Why should he be a Prime
Minister, when other states have only a Chief Minister or Mentri Besar?
He is no more important than they are, but foreigners think he ranks with
the Tunku.”) and as if he were aspiring to dominate Federal politics as he
had long dominated Singapore’s. Later in the year, when Singapore
ministers were feeling rather chastened by the race riots, some of them were
prepared to admit that it had been a mistake to contest the election since it
frightened the UMNO leaders.?? (The very word betrays their implied
superiority which so irritated the Malays. ‘Why should we be frightened
of the PAP when it can only win one seat?' they replied.) One can only
speculate whether the outcome would have been very different if the PAP
had not made its move until later; after the 1964 election it might have been
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less contemptuous of the MCA's vote-winning power, less brash in its
claim to be the natural leader of Malaya's urban masses and less abrasive
of Malay susceptibilities. The racial strife of mid-1964 might have been
avoided and the political battle between the UMNO ‘ultras’ and the PAP,
which led up to the separation of Singapore in 1965 never have occurred,
The ‘might-have-beens’ can be pursued ad infinitum.

The political differences between the Alliance and the PAP were steadily
widened in the months after the election, although they were masked to
some extent by the intensification of the Indonesian threat after the failure
of the Tokyo Summit meeting in June and the atmosphere of emergency
created by the race riots in July and September. But as the smoke cleared
later in the year, the PAP leaders found that they could no longer count on
the Tunku's avuncular sympathy for them as they had been able to, for he
had his own problems to worry about in controlling the so-called ‘extrem-
ists’ in UMNO.#8  Any hopes they had ever harboured that the PAP
would be taken into some sort of partnership by the Tunku and perhaps
even given cabinet representation were dashed soon after the election by a
statement of the Tunku's that it would not be appropriate to include the
PAP in the cabinet. Increasingly the PAP found itself in a position of
opposition to the government in the Federal parliament in late 1964 and
carly 1965, not on the issue of confrontation (on which it had nothing in
common with the main opposition parties), but in its advocacy of the ideal
of a ‘Malaysian Malaysia’ as an alternative to a ‘Malay Malaysia’.

Sockarno is said to have commented after the Malayan elections that as
the Tunku now had secure parliamentary backing Malaysia could afford
to resume iations in a more dating frame of mind than she
had shown at Bangkok. The pourparlers that ultimately led to the Tokyo
Summit meeting were begun shortly after the election, but it soon became
apparent that neither side was prepared to make concessions on what it
considered the essential matters in dispute. Although the Indonesians
attributed the blame for the failure of those negotiations to the Tunku's

iffr refusal to promise on the Manila A it is hard to
resist the conclusion that it was Sockarno's attitude to the conference
which ensured its failure and that in doing so he threw away a golden
opportunity. If he had chosen instead to exploit the domestic tensions in
Malaysia at that time by talking softly and reviving the idea of Maphilindo,
he might have been able to embarrass the Tunku acutely. Even the British
had come around to seeing some good in Maphilindo by this time and
among Malay politicians it was still regarded as something of a lifeline.
The vehemence with which Syed Ja'afar Albar denounced Lee Kuan Yew??
shortly afterwards for attacking Maphilindo as a communal concept was
merely one among many indications that UMNO politicians would have
welcomed its resuscitation at that time. Unfortunately for them, the
“spirit of Maphilindo’ was even weaker in mid-1964 than it had been a year
carlier. Sockarno showed no enthusiasm for it, presumably because it
would have involved him in difficulties with the PKI, or because he needed
a militant display of confrontation at that stage, rather than a more equiv-
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ocal and restrained policy. Yet it seems probable that if he had followed
a hot-and-cold policy, as in 1963, with the aim of widening the rift between
UMNO and the PAP over the Maphilindo concept, the Tunku would have
found the task of maintaining Malaysian unity even harder,

Instead, the intensification of confrontation in mid-1964 helped to
paper over this rift and d the develop of PAP ition to
the government. (For example, an amendment of the National Security
Act in July requiring university students to obtain a security clearance
would probably have been bitterly resisted by the PAP in more normal
times.) But a Malay counter-attack on the PAP had begun as carly as
March, in a series of articles in Utusan Melayu, the UMNO Malay-
language newspaper, directing personal abuse at Lee and aiming to dis-
credit the PAP government. They did this by focusing attention on the
depressed condition of the 240,000 Malays of Singapore and the PAP's
refusal to extend to them the ‘special position’ enjoyed by Malays and
natives everywhere clse in Malaysia. The articles even charged that the
government was discriminating against Malays and in July the attacks
came to a head over a government decision to evict and rehouse Malays in
one area in order to make room for one of its vast new housing projects
(which were the pride of the PAP, but disliked by Malays, who preferred
their old kampong-style habitations to living in the huge, anonymous new
concrete skyscrapers). Lee Kuan Yew summoned a group of Malay non-
political organizations to meet him on 19 July to discuss their grievances,
but by excluding UMNO from the meeting he provoked a vehement Malay
responsc in Singapore which culminated in the riots of late July.

Different accounts have been given by the Federal and Singapore
governments of the origin of the racial riots which broke out on 21 July.30
The trouble began during a Muslim procession to celebrate Maulud, the
Prophet's Birthday, but the precise question of who cast the first stone has
never been settled, for the Commission of Enquiry set up after the riots
never met. According to the police report cited by Tun Razak, someone
threw a bottle into the middle of the procession: the fighting which broke
out between Muslims and non-belicvers, Malays and Chinese, continued
intermittently, despite the curfew proclaimed, for several days. Chinese
‘ secret society gangs then joined vigorously in the affray. The PAP version

of what happened is that the Malay community of Singapore had been
incited to a high pitch of excitement by a meeting 10 days previously at
| which the UMNO Secretary-General, Syed Ja’afar Albar, made a highly
inflammatory speech and a Malay National Action Committee was set up
to press for special privileges for the Malays of Singapore. This committee
1 Wwas responsible for a leaflet which was circulated among the Malay com-
munity during the following week urging Malays who had supported the
PAP 10 ‘come back to their own people and fight shoulder to shoulder with
them ... If the Malays do not resist now, there will be no Malays left
after 20 years ... let us fight the PAP government before it is too late.’ It
also claimed that the Chinesc were planning to kill the Malays of Singapore
and concluded: ‘Before Malay blood flows in Singapore, it is best to flood
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the state with Chinesc blood’. (There had been a serious communal clash
at Bukit Mertajam in Province Wellesley on 12July, causing two deaths, so
racial tension was already very acute.) In the explosive situation of that
time, the out-break of the Maulud riot was merely the final spark. The
Malay National Action Committee contained adherents of several groups
noted for their ‘bigotry, racialism and Ind i ics”. One mem-
ber was Isa Zain, a man who had been named in the Malaysian govern-
ment's White Paper :mher in the year as an Indoncsian agent. Incvitably,
llegations of Ind P ion of the riots were put forward,?! but
according to senior officials in Singapore there was no Indonesian involve-
ment in the July troubles, although there was in the September riots.

The riots were the most serious racial disturbances in Singapore’s post-
war history. The fighting and killings continued for several days, mainly
on the fringes of the relatively few Malay areas, but it was nearly a week
before Singapore was calm and the curfew could be relaxed. Altogether
22 people were killed and nearly 500 injured. But the most serious aspect
of all was the sudden revelation of how casily Malaysia’s fragile unity
could be shattered. If racial conflict recurred and spread, it could easily
achieve the destruction of Malaysia which had proved beyond the powers
of Indonesia’s military forces. ‘The fate of Malaysia is in the balance at its
fulerum, Si ', wrote one . But the danger was not
solely in Singapore, for there have been racial clashes in other parts of the
Federation in recent years and it was reported that during the Singapore
riots a substantial band of Johore Malays set out with knives and parangs
to do battle alongside their Singapore brothers, but were turned back at
the causeway. Communal feelings, like communal politics reached
throughout the entire nation.

The Tunku was still in the USA when the riots occurred, but he visited
Singapore for talks with the PAP leaders soon after his return and relations
between the two governments seemed to be much improved. (There had
been a distinct coolness between the PAP and Tun Razak.) Lee spoke
warmly of his trust in the Tunku: ‘If we rely on constitutional and legal
rights and obligations, then T say there is very little hope for the actual
success of Malaysia. It has got to rest on more than that ... on faith and
trust. Therefore we accepted the Tunku's leadership. Not just as leader
of the Malays, but also leader of all the other races in Malaysia. Other-
wise, we should not have embarked on Malaysia."$? He may well have
belicved this — for the Tunku evoked much warmer feelings than Razak
— but Lee also needed the Tunku’s help to keep Syed Ja'afar and the
UMNO ‘ultras’ in check and to calm down the Singapore Malays. The
Tunku was apparently prepared at this stage to give his help, if only for
the sake of national unity. By the following month he was less obliging,
however, and relations between the two governments began to deteriorate.

The Indonesians did not overlook the potentialities opened up for them
by racial conflict in Singapore. Their attempt to land troops at Labis on
2 September was not only intended to re-ignite the embers of the (largely
communal) Emergency, but also coincided with a renewal of racial clashes
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in Singapore. There was no immediate political explanation for the various
incidents between 2 and 7 September, which were largely instigated by
gangs of both Malay and Chinese strong-arm men, presumably hired, who
perpetrated cold-blooded and brutal murders in public with the sole aim,

pp ly, of ipitatit conflict.3 They were unsuccessful,
on the whole, and racial harmony was not seriously threatened this time.
The people of Singapore seemed to realize that the aim of the killings was
simply to provoke them and, in any case, the military threat from Indo-
nesia was then more imminent than it had ever been. It is extremely

igni in fact, that obviously p ked racial incid such as these
proved to be less dangerous in the last resort than the earlier riots, which
arose out of political and communal tensions. Perhaps Malaysia was not
quite as vulnerable to Indonesian subversion and instigation to communal
conflict as she seemed, although she could easily have destroyed herself
by her own follies.

The Tunku and other federal ministers again visited Singapore after the
second riots to look into measures to improve the conditions of the Malays
in Singapore, shortly after an UMNO annual conference where there had
been much criticism of the PAP. This time the Tunku was sharply critical
of the Singapore government for using the ‘goodwill committees® set up
after the July riots as virtual instruments of the PAP: they were disbanded
soon after and replaced with ‘peace committees’ which acted in close co-
operation with the police (an agency of the central government, not of the
state). Inanimportant speech on 20 September he also charged that ‘some
politicians in Singapore have not been free from blame® for the riots,
criticizing the PAP for the unsatisfactory conditions of the Malays in
Singapore. He went on to attack the PAP for intruding in Malayan
affairs and accused them of trying covertly to undermine his leadership by
depicting him as the leader of the Malays only.35 The very serious political
implications of this speech, which conformed more closely to the UMNO
view of the PAP than any of the Tunku's earlier statements, were recog-
nized by the PAP, which avoided any immediate public response. Lee and
his senior colleagues flew to Kuala Lumpur on 24 September for talks at
which a ‘truce’ was arranged — an agreement by the two sides to avoid
raising contentious communal and party issues for the next two years.

Shortly after this, preparations began for the establishment of National
Solidarity C i hroughout Malaysia in anticipation of National
Solidarity Week, 16-22 November, which was intended to foster inter-
communal solidarity and harmony and ‘provide opportunities and media
for people to express their loyalty in concrete forms’. Three opposition
parties declined to participate in these worthy proceedings, however. In
the prevailing atmosphere of high emergency caused by the Indonesian
landings, a great deal of publicity was given to the various ‘nation-building’
activities of the moment — civil defence, local vigilante corps, the call-up
of National Servicemen and so on. The Trade Unions and Malayan
Employers’ Association agreed on a no-strike arrangement during the
Emergency. The Tunku spent part of National Solidarity Wecek in Sabah
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in the hope of patching up a simmering quarrel in the Alliance there (and
to make amends for its earlier neglect by federal ministers) — although the
Sabah quarrel crupted even more bitterly as soon as he had gone, as also
did the Kuala Lumpur-Singapore dispute.

The truce of 24 September was soon forgotten. In fact doubts about
its terms and even its very existence were being expressed in Kuala Lumpur
a little later, after PAP spokesmen charged Khir Johari with a breach of
the truce in October. When the federal Parliament met for the budget
session in the last weeks of 1964, the PAP's vigorous criticisms of some
rather incpt tax measures aroused a quite disproportionate response from
the Alliance parties. In the following months, a new and even more bitter
phase of the Alliance-PAP controversy began, which led step by step to
the separation of Singapore in August 1965.

MILITARY FLASHPOINT

After the collapse of the Tokyo conference, an intensification of Indo-
nesian pressure on Malaysia was generally expected. Next day, in a sharp,
fierce clash at Rasau, over 100 insurgents attacked a Gurkha force for six
hours in one of the biggest engagements of the Borneo campaign. In
Djakarta, Brigadier-General Achmadi ordered the Volunteers to prepare
for a ‘long-term guerrilla war’. On the Sarawak border, however, military
activitics tended to dwindle over the next few months. There was little
activity except scattered attacks on border villages with no other apparent
purpose than to terrorize them by random shelling. Another substantial
engagement occurred in October, but the general aim of Indonesian
patrols there in the later part of the year was apparently little more than
reconnaissance, to make the security forces reveal their positions.?®
The focus of Indonesian attention now scemed to shift to Singapore
and the peninsula, where various cases of sabotage occurred in late June
and July — an attempt to blow up the Merdeka bridge in Singapore,
10 cut the Singapore water supply line in Johore and to derail the Singa-
pore-Kuala Lumpur express. These were disturbing incidents, but not

in themselves especi dangerous. M , Ind: ia seemed to be
i d in i iati again within the framework of the
Afro-Asian Conciliation Cy issi d by M 1, although

not under the conditions on which Malaysia was insisting. Soekarno and
Subandrio had worries enough at home at that time, as Subandrio admit-
ted with unaccustomed frankness after the first post-Tokyo meeting of
KOTI, when asked about Indonesia's response to Macapagal's latest
call to return to the conference table. *All the matters we have previously
been putting aside have to be taken up for the sake of consolidation
within the country. We must intensify confrontation in the spheres of
development and cconomic affairs and subsequently in the diplomatic
sphere.37 Earlier, too, he had spoken of ‘heightening confrontation in
the fields of information and education’ — in both of which fierce domestic
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‘polemics’ were raging. But soon afterwards came another major step in
the ‘heightening’ of confrontation.

The Singapore race riots at the end of July revealed opportunities for
trouble-making in Malaysia which were too tempting to be overlooked.
Indonesia had had nothing (or very little) to do with the July riots, but
her two landings in the peninsula in August and September seem to have
been hastily-contrived attempts to stimulate communal uprisings there,
first among the Malays and then among the Chinese. The second wave
of Singapore race riots on 2 were delib insti by
agenis p who were probably acting in i with Indo-
nesian agents. They coincided exactly with the Indonesian paratroop
landings at Labis, in Johore, which were intended to kindle again the
flames of Communist insurrection among certain Chinese communitics
in Malaya. If the two i had ded both Si; and the
peninsula might have burst aflame with communal conflict. Malaysia
promptly reported the Labis landings to the UN Security Council, while
British naval and air forces were alerted to strike at Indonesian bases if
any further major attacks were | hed. All this made S ber 1964
the period of most dangerous tension during the entire period of con-
frontation. ‘Vivere pericoloso’, the President had told his people on 17
August —and the following month he was certainly putting that advice
into effect.

A fortnight p on Ind ia’s Ind, d Day, a
force of Indonesians had landed near Pontian, at several points along a
stretch of swampy coast little more than 30 miles north of the Straits of
Johore. About 40 well-armed guerrillas were estimated to have landed,
about half of them regulars from the Indonesian Army (‘sergeant-major's
volunteers', according to a British officer), the rest dissident Malays or
Chinese. In that part of Johore there is quite a heavy population of
Javanese immigrants and it seems likely that the object of this first sub-
stantial incursion into the Malay peninsula so soon after the first Singapore
riots was either to arouse pro-Indonesian elements among the Malay
communities there or to provoke further communal conflict in an area
where serious anti-Chinese riots had broken out in 1946.58 The argument
that their Malay brothers in Singapore were being oppressed as well as
outnumbered by the Chinese there might have been expected to arouse
their sympathy. If the raiders had received any significant degree of local
support, they would have imposed a serious strain on the British and
Malaysian forces, who would have had to deploy a substantial number
of men in a new theatre of operations, and perhaps even reduce their
Borneo force. But things turned out very differently.

The immediate threat posed by the Pontian landings was so quickly
dealt with that the Malaysian government did not even bother to proclaim
a state of emergency or seriously consider an appeal to the Security
Council, though it reported the landing to the Security Council for
fnl'ormation. Indonesia completely denied the incident. About half the
infiltrators were captured soon after they landed and the rest had no
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success in arousing the local population. The area was promptly organized
under a series of security guards and armed vigilante forces: a curfew
was imposed and mopping-up operations carried out by regular forces
in the swampy coastal region for several weeks. A few of the insurgents
apparently remained at large until late October, but they found little or
no support among the local population. Militarily, the landing was no
more significant than the border incursions that had been taking place
in Borneo throughout the previous 18 months, although its political
significance was far greater, as it was ‘the first invasion-like landing in
strength in the peninsula’.3?

The Labis air-drop on the night of 1-2 September was a much more
substantial operation, with roughly 100 troops involved (mostly para-
commandos of the Indonesian Air Force with about 10 Malaysian Chinese
defectors, including 2 girls) using 3 Hercules C-130 aircraft of the Indo-
nesian Air Force, onc of which crashed in the Malacca Straits before
dropping its paratroops, according to the Malaysian account.0 Labis
had been a Communist stronghold during the Malayan emergency and
‘a very tough nut to crack.’ It is situated close to the central mountain
spine of the southern peninsula and has a large Chinese population in
the vicinity, many of them working on nearby plantations. Apparently,
the Indonesian aim was to set up a jungle camp deep in the forest reserve
near the mountains and to use local Chinese defectors to recruit other
dissidents who would help to stir up the embers of the earlier Communist
insurrection. But the operation was very badly executed, for the 2 plane
loads of paratroops were dropped some miles apart and they were dis-
persed erratically over such a wide area that they were unable to regroup
during the night. The commander of one of the two forces, Lt. Sutikno,
later recounted that he spent 20 days wandering around with only one
of his followers trying to locate the others, but was finally driven by
hunger to take the risk of disclosing himself. Mopping up of the scattered
guerrillas was still continuing well into October. They posed no serious
military danger by then, but this was not initially apparent, nor was it
certain that Indonesia did not intend to escalate her attacks against the
mainland further, which would have created a serious strain on the
available military forces there. The outbreak of race riots in Singapore,
obviously provoked, on the same day aggravated the threat. The Malay-
sian government immediately decided to refer the landing to the UN
Security Council and proclaimed a State of Emergency. The Security
Council debate, to which we shall return shortly, took place against a
background of high tension arising from the possibility that the conflict
might still escalate into full-scale war.

Indonesian press reports of that week make very strange reading after
the event. Nothing was said about the Labis landing or Malaysia's
complaint to the Security Councll until the day before it met, after the

of the Indonesi ion — described as an ‘active-offensive
fighting-unit’ (satuan tempur) which had gone to the UN to disclose the
truth about imperialist subversion in Indonesia; only a careful reader of
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several papers would have been able to mfcr lhat it was Malaysxa who
had laid the charges and not Ind i little ifi

was attached even to the Singapore riots (this was particularly striking
in the left-wing press), hardly enough to reveal how serious a situation
they had created. But an atmosphere of emergency was built up by an
order from KOTI on 2 September cancelling all leave for military per-
sonnel and civil scrvants, followed by ordcrs to the Amcd Services to
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‘sharpen their p (p iagaan) and to the entire
population to smnd by for a oommnnd from the President.4! On the
4th Sock d with io and the Armed Service chicfs,

ostensibly about the presence of foreign warships cruising in Indonesian
waters: Subandrio described the situation as ‘very tense’ and the threat
of ‘British provocation’ was strongly headlined, along with suggestions
that the British were trying to create an opportunity for a ‘second Tonkin®
by their naval and air But the h-heralded
by the President never came. (A speech widely advertised for 7 September
turned out to be all about land reform!) Had he been expecting that a
‘liberated zone’ in Malaysia could be proclaimed as a result of the Labis
landings? For whatever reason, there scemed to be a change of emphasis
at the end of the week, after an emergency KOTI meeting on Sunday 6
September, towards a quite new line of argument which veiled a more
dercnslvc tactical course behind a more forthright and challenging new
of the Ind ian case. ions into Malaya and Borneo
by Indonesian ‘vol ', as well as Kalii ‘freedom fighters’ were
now admitted — by Nasution and others in Djakarta and by Sudjarwo
in the Security Council.42 But the British had been committing aggression
too, it was insisted, infiltrating agents and weapons into Sumatra, Kali-
mantan and Sulawesi. Air space had also been violated by both sides on
various occasions. The Malaysian charges were a case of the pot calling
the kettle black.

The crisis created by the Labis landing (from the Malaysian-British
point of view) and the movement of British warships in Indonesian waters
(from Indonesia’s) brought the British air and naval forces in Singapore
ta the brink of a retaliatory attack on Indonesia. It is not easy to sort out
the truth about the entire episode from its embellishments. Air raid
precautions were instituted in Djakarta and an atmosphere of crisis
persisted until the middle of September. At the height of the crisis the
government announced a new form of virtual martial law, vesting emer-
gency powers in the President as Executive Authority of the Dwikora —
although three days later Soekarno flew off on a world trip en route to the
Cairo Conference, due to be held early in October! The main concern
of the British, for their part, was to deter the Indonesians from any
repetition of the Pontian-Labis incursions. Neither the Forcign Office
nor the Tory government, which had to face an election only six weeks
later, wanted to sec the war escalate, although it is reported that the
Ministry of Defence and some senior officers in the Far East were anxious
to take advantage of the provocation offered and to cripple the Indonesian
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air force and navy.# Lee Kuan Yew, then in London, also spoke in a
very hawk-like vein. It is said that the Indonesian Air Force (or, more
precisely, that part of it which was not grounded by mechanical troubles)
was promptly shifted far to the east to be out of harm’s way — a tactic
which, if this report is true, can hardly have endeared it to the unprotected
military and naval forces. A British naval force consisting of an aircraft
carrier and two destroyers which was then in the Indian Ocean en route
from Singapore to Australia was ordered to return. There was much press
speculation in Britain about the possibility that it would insist on passing
through the Sunda Strait, which Indonesia claimed as territorial water,
with the aim of defying her to close it. However, the ships were diverted
to the Lombok Strait after the Indonesians announced that naval ma-
noeuvres in the area would make passage through the Sunda Strait
dangerous, a face-saving compromise which revealed that neither side
really wanted to risk a showdown there and then.45

Just how close the British came to an air strike on Indonesian bases
during that tense week before the diversion of the ships was announced
is a matter on which reports differ. Stories that they came within an ace
of launching a massive air attack against Indonesian nav’nl and air forces
during the second week of S ber were in wid irculation at the
time, but they seem to have been exaggerated on all sides. No doubt
contingency plans for such a strike had been drawn up, in order to re-
taliate promptly and heavily if Indonesia again attacked Malaysia in
strength. And it suited the British that the Indonesians should believe
in the possibility and be deterred by it. A Foreign Office spokesman
dropped a hint that Britain might be going to follow the precedent set
by President Johnson in the Gulf of Tonkin several weeks before, but this
can hardly have been more than a bluff.48 A deterrent strike would have
completely undermined Malaysia’s political strategy in appealing to the
Security Council. Moreover, it vmu]d have had far-reaching and un-

dictabl, for I jan d ic politics, weakeni

the advocates of moderation and, if successful, creating havoc among
the Armed Forces leadership, to the great benefit of the PKI and other
advocates of a militant ‘peoples’ war' against Malaysia. The very fact
that British ships were diverted at the height of the Sunda Straits crisis
reveals that the British government was not anxious to provoke a show-
down. But it scems that the episode did have the effect of discouraging
the Indonesian military leaders from taking any further risks of provoking
a deterrent strike by the British, for their military effort from then onwards
was distinctly lukewarm.

The Indonesians launched no further attacks of any size against Malay-
sia until late in October, when a rather amateurish landing by 52 saboteurs
was attempted at Kesang, near the Muar estuary. Thereafter, the small
raiding parties which continued to be sent across the Malacca Straits
throughout the next few weeks were merely of nuisance value to the
defenders and were never of sufficient size to trigger a violent British
response. Most of these seem to have been launched from the Riau
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Islands, which were not under direct Army control: apart from a handful
of NCO's and regular soldiers, they were mainly composed of irregulars —
volunteers and pressed men — trained merely for sabotage and trouble-
making rather than for purposive military operations. A change in the

of the i in Dy was di by the military
authorities in Malaysia: the raiding partics became larger and contained
more regulars, but the objectives were still essentially to sabotage and
stir up trouble rather than to establish ‘liberated zones'. It was believed
in Malaysia that they were under the control of Subandrio’s Border Area
Command, rather than the Army leaders themselves, and that the latter
became increasingly angry at the pointless and hopeless nature of missions
their men were being sent on, because of the demoralizing cffect it was
having on others. (Malaysia was rubbing in the point here by threatening
not to treat the men they captured as prisoners of war, but to try them
and execute them under domestic law.)1? Accusations that the Army
leaders were lacking in i for the Malaysi i
increasingly common towards the end of 1964. But the blunt fact was
that little more could be done cxcept at very great risk, after the two
probing raids at Pontian and Labis had failed and the British had been
provoked almost to the point of a counter-strike.

A build-up of forces on both sides at the very end of 1964 attracted a
great deal of publicity and contributed to an atmosphere of emergency in
both Indonesia and Malaysia, but it proved to be rather an anti-climax.
Soekarno had so often threatened that Malaysia would be crushed *before
the cock crows in 1965" that there was a good deal of apprehension among
the British and Malaysians that 2 major assault might be launched just
before the old year ended as an carnest of Indonesia’s determination.
Indonesia’s forces on the Sarawak border and in the Riau islands were
considerably increased (to 15-20,000) during December, accentuating
fears of an intensified military effort.48 The New York Times reported
that Chen Yi had urged a change of strategy from guerrilla raids to a
massing of conventional forces on the borders so as to overstrain the
defenders and encourage insurrection within Malaysia, but there is little
corroborating evidence that such a strategy was later followed.4® The
British countered with an ostentatious increase of their own Far Eastern
forces, dramatized by the arrival in Singapore of HMS Eagle, Britain’s
newest and largest aircraft-carrier, two battalions of troops and some
ancillary units, including p pers, and a si visit to
Malaysia by her Minister of War. (. Actually, the number of British troops
in the area was not i d very signil Ith the additi
ships and equipment were important. One suspects that the British were
trying to maximize the psychological impact of the increase, not merely
to give the Indonesians pause, but also to dramatize the ‘East of Suez’
policy being followed by the new Labour government.) The Indonesian
press attacked the British build-up as ‘provocative’ and throughout carly
January harped on the theme of British ‘aggression’ against Indonesia,
but whether out of real fear that the British were preparing to strike at
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Indonesian bases or simply to heighten the atmosphere of crisis at the
moment after Sockarno had withdrawn his country from the United
Nations one cannot tell.

At any rate, the pattern of military activities in early 1965 did not
radically change. Scattered and ineffectual raiding partics landed in
Johore during January. Then there was a brief lull while peace feclers
were being put out in February, On 9 March, a force of 80 Indonesian
regulars landed in swampy land at Kota Tinggi, about 23 miles north-cast
of Singapore, the largest and most professional force since the Labis
landing: it had an initial success in an engagement with units of the
Singapore regiment, then headed inland for a remote rubber plantation,
But ultimately lack of food and maps proved to be the downfall of this
force like its predecessors. On 27 April, a substantial incursion occurred
in Sarawak (the biggest since July 1964) when a force of 100 men attacked
near Balai Ringin, near Bau. Indonesian forces on that part of the frontier
were said to have been considerably strengthened and a month later
there were reports of more determined pressure in that area, involving a
change of tactics from the former hit-and-run raids close to the border.5¢
Patrols were being carried out more frequently and persistently than
before, although there is no indication that any serious military threat
to Kuching was developing at that time. A more alarming prospect for
the Malaysians was conjured up by reports that Indonesia was trying to
contact Chin Peng's remnants of the Malayan Communist Party on the
Thai-Malaya border in the hope of inciting them into a rencwal of the
Emergency; it is surprising indeed, that no effective use was made of the
MCP’s potential for stirring up trouble among the backward Malays of
the northern border regions (on both sides of the frontier), as also that
more attention was not directed to the east coast of Malaya. But there
was no significant development in either quarter during 1965 before
confrontation was quietly scaled down after the October coup.

THE SECURITY COUNCIL DEBATE

The Malaysian government reacted to the Labis landing by immediately
calling for a meeting of the UN Security Council under Article 39 of the
UN Charter, charging that Indonesia’s action constituted a ‘blatant and
inexcusable aggression against a peaceful neighbour, an act which is in
itself a breach of the peace and involves a threat to international peace
and security in the area’. Even though there was little likelihood that the
Security Council would take positive action to intervene in the dispute,
or even condemn Indonesia bluntly as an aggressor (for Russia’s veto
was almost certain to be used in her defence, despite the growing chilliness
of relations between Russia and Indonesia), the evidence of Indonesian
aggression would be published before the world — and, at the very least.
Ind ia might be ily ined from further aggressive actions
while the UN was discussing the matter.
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The Security Council debate opened with touches of drama on both
sides. The Malaysian delegate, Dato’ Dr. Ismail, displayed on the table
of the Security Council itsclf a mortar, rifles and other paratroop equip-
ment with Indonesian markings captured after the Labis landing. In
reply, Dr. Sudjarwo, the Indonesian representative startled the Council
by making no attempt to deny the Labis landing and completely ignoring
his government's carlier refutations of it. Never before had a nation
charged with aggression in the Security Council so bluntly conceded the
immediate charge against her and set out to argue the case on the basis
of such an i and ‘revolutionary’ logic. Sudjarwo’s reply
was simply that Malaysia’s accusations were made ‘out of context and
without reference to the decper and broader conflict which regrettably
exists between our two Go AN ia had suffered i
and confrontation from imperialism and colonialism since the outbreak
of her revolution, he said; she had been subjected to foreign intervention
and bombing and violations of her territory in 1958-9, to economic

ion and ipulation from Si as well as a long series of
British incursions in Kalimantan, Sumatra and Sulawesi in 1963-4.
Sudjarwo itemized these in detail, mentioning one raid on the Riau
islands by a group as large as the one Malaysia accused her of dropping
at Labis. Earlier Indonesia was too weak to respond tothis confrontation,
he went on, but to-day we are strong enough to react:

I'would not deny that our volunteers, our guerrillas, together with the militant
youth of Sarawak and Sabah, some of whom have been trained in our territory,
have entered so-called *Malaysian® territory in Sarawak and Sabah. They have
been fighting there for some time. This is no secret. And in the absence of a
peaceful solution to the problem of *Malaysia® ... the fighting on both sides
could only become aggravated or even escalate. And now this fighting has
spread to other areas in *Malaysia’ such as Malaya, Why is “Malaysia’ so greatly
concerned now that it requests a meeting of the the Security Council? Why was
it not equally concerned much earlier when the fighting broke out in Sarawak
and Sabah, which is also a part of this ‘Malaysia'? As a matter of fact, the
fighting in Malaya is only on a very small scale compared to the magnitude of
the fighting in Sarawak and Sabah .... Why then all the fuss? Is it because very
serious riots recently broke out in Singapore? .... Is it because the present
*Malaysian' Government feels unable to overcome its own internal troubles, the
weakness left to it by the British colonial policy of divide and rule?52

Confrontation and the guerrilla activity were not the cause of the Malaysia
dispute, argued Sudjarwo. Its cause was the existing political dispute.
But Malaysia had been less willing to seck a solution than Indonesia.
The Security Council should reflect before making any decision that it
Was not a mere resolution that was called for in the situation, but a
solution, a peaceful settlement.

Except in Dato’ Ismail's opening speech, the Labis landings were barely
discussed again in the six sessions of the Security Council which were
spread over the following weck. The debate was essentially a rehearsal
of the familiar about the lonialist nature of Malaysi;
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the Manila A and the ibility for the failure of the
Bangkok and Tokyo talks. There is no better elaboration of the argumem;
of the two sides than this debate, with the y
observations oI' the other Councxl mcmbcrs Within lhc terms of its own
luglc, d ia’s was i 1 nnd P ly —

to make a d for ion” most

P
improbable — but on the bald facts of the matter the Malaysian delegate
had a more impressive body of evidence on his side and succeeded in
meeting Sudjarwo’s case at point after point.

Malaysia had asked that the Security Council judge Indonesia guilty
of aggression and condemn her for it. Even if the Security Council could
not take any action, Malaysia hoped that she would be able to obtain a
resolution expressing support for her territorial integrity which could
provide a basis for a future appeal to the UN if Indonesian attacks
continued.®® She soon had to abandon any hope of obtaining a ‘strong’
resolution condemning Indonesia's attacks, however, since the Moroccan
and Ivory Coast delegations, which were taking the initiative in trying
to formulate a draft resolunon whlch would be acceptable to all parties,
were unable to gain Ind to any i on that
basis. When the Ivory Coast dclcg:\tc first spoke, he said that his country
would support a resolution ‘deploring’ Indonesia’s attacks, but would
avoid the word ‘condemnation’ which would only create further difficulties.
Morocco was even more equivocal in its attitude. For Malaysia the
choice lay between trying to obtain an agreed resolution which Indonesia
would accept and the Council would pass unanimously (otherwise Russia
would impose her veto on Indonesia’s behalf) or else secking a ‘strong’
resolution condemning Indonesia and thus forcing the Russian veto, so
as to show that Indonesia could count only on Communist support. But
if the latter became necessary it was desirable for Malaysia to have the
support of as many Council members as possible, including the Afro-
Asian and Latin-American members. Morocco and the Ivory Coast
were reluctant to be put in a position where they would have to vote
against Indonesia and they were being lobbied intensively by her, but
they were unable to find a form of resolution acceptable to both Malaysia
and Indonesia during the meetings on 14 and 15 September. Consequently,
the Norwegian delegation stepped in and proposed a similar but slightly
stronger resolution which was intended to be moderate enough to win
the support of the Ivory Coast and Moroccan delegates — the word
‘aggression’ was still avoided — although it was known to be unacceptable
to Indonesia.®% According to the resolution, the Security Council

Regrets all the incidents which have occurred in the whole region;
Deplores the incident of 2 September 1964 which forms the basis of the
complaint ...;

Requests the parties concerned to make every cffort to avoid the recurrence
of such incidents;

. Calls upon the partics to refrain from all threat or use of force and to
respect the territorial integrity of each other, and thus to create a conducive

o P

IS
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atmosphere for the continuation of their talks;

5. to the G (to resume their talks on the
basis of the Macapagal proposal).

When this resolution was put to the vote on 17 September, after being

iticized and pr Ind ia (mainly on the
score of clauses 2 and 4), it was passcd by 9 votes to 2, but was vcloed by
Russia in order to rescue Ind ia from further

The result was better than Malaysia had expected and a dlsappumtmenl
for the Indonesian delegation, for it had not won the support of the
Afro-Asian members as it had hoped; Indonesia’s uncompromisingly
ideological arguments did not overcome their reluctance to condone her
blatant and admitted attacks on Malaysia. (Since the vote was technically
defeated, however, because of the Soviet veto, the Indonesian press
presented it at home as a defeat for Malaysia, since she could not get
even such a mild resolution through the Security Council.) But the
episode helped to ine Sockarno’s dissati ion with the UN as a
creation of the Old Established Forces. Thercafter demands for its
‘retooling’ or reorganization became more frequent. The fact that
Malaysia was scheduled to become a member of the Security Council in
1965 added to Indonesia’s irritation with the UN. She now began to
address her diplomatic efforts almost obsessively 1o the task of con-
vincing the Afro-Asian world that it must unite against the old order to
break its domination and transform its institutions.

The Second Conference of Non-Aligned Countries which was held in
Cairo early in October was not as suitable an arena for Sockarno to
advance his new doctrines in as an Afro-Asian conference, since the
rormer tended to be dommaled by countries advocating peaceful co-

and a to major world problems — Yugo-
slavia, UAR and India — whcrcas Soekarno was now urging that there
could be no co-existence or non-alignment in his crusade against the Old
Established Forces. However, he had no choice but to attend the Cairo
conference and try to achieve whatever he could by way of committing
the members to more militant doctrines, despite the risk of diplomatic
setbacks. In his opening speech, Sockarno put heavy emphasis on the
need for unity in the struggle against imperialist domination and en-
deavoured to modify the doctrine of peaceful co-existence which had
been a major theme of the 1961 Belgrade Conference. There was no
longer any need for the non-aligned to press for co-existence between
the two world blocs in order to prevent a world conflagration: Washington
and Moscow could work out their own rapprochement. ‘Ideologies will
not create a big power conflict .... What :ndsmgcrs world peace is the
conflict of national interests in thc mtcrnnuonal field .... The ideological
conflict is merely a disguise to involve the innocent on one side or the
other.” Referring to troubles in Vietnam, Yemen, Cyprus, Cambodia
and Malaysia, he asked: ‘How can peaceful co-existence be applied in
cases such as these? .... Peaceful co-existence needs a balance, an equili-
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brium of forces.” Solidarity between the developing countries was essential
if the imperialists were to be confronted with equal strength.56

This view did not appeal to the Yugoslavs or Indians, naturally enough,
the original advocates of the Belgrade conference of the non-aligned.
Tito's displeasure was manifest, while in the political sub-committee set
up to draft the joint declaration, a distinct cleavage developed between
the radical group led by Indonesia and the ‘moderate’ group led by
Yugoslavia and India.’? On the whole, Indonesia was supported only
by the smaller African nations — Guinea, Ghana, Mali, Tanzania and
Burundi — and was not able to exercise much influence in imposing her
radical stamp on the final confe ion. She tried
to amend resolutions urging respect for established frontiers (Article V,
clause 2) and abstention from all use or threat of force against the integrity
of other states (Article IV, clause 5), which could be regarded as criticisms
of her attitude towards Malaysia. Since Malaysia was not a ligned
country within the terms of the conference, no question of her exclusion
was involved (she had two diplomatic representatives in Cairo lobbying
against Ind i but had not d to obtain an
invitation) and lh:m was no specific mention of Malaysia in the declara-
tion. Some attempts were made in the Indonesian press to interpret this
as a sign of Malaysia’s isolation in the Afro-Asian world and, conversely,
to play up those items on which Indonesia had been able to influence
the conference resolutions, but on the wholc the results of the conference

were not very satisft y to Ind k ’s hopes of winning
the endorsement of the Afro-Asian world for hxs ever more uncom-
promising doctrines at the forth g Afro-A must

have been somewhat chastened and, as we shall see, in 1965 he devoted a
remarkable amount of time, energy and political capital towards the
building up of a militant bloc of supporters for his increasingly radical
views in order to ensure that next t‘me it would be India and the ‘mod-
crates’ who would find themselves isolated and embarrassed.’8

Although there was i talk in the ch lleries of South-East
Asxa during the last months of 1964 about the possibility of reaching a
of the Indonesia-Malaysia conflict within the framework of

an Afro-Asian Conciliation Ce ission, the chances of success in such a

venture were becoming increasingly remote. Flurries of hope that Sock-
arno might be anxious to get back to the conference table arose on at
least three occasions in carly 1965, but nothing came of them, for there was
only a slim possibility that talks would succeed in resolving the dispute on
 basis acceptable to both sides. Three distinct but intertwined questions
were involved. How seriously was either side really secking to achieve a
settlement from such talks, as distinct from some immediate tactical
advantage? What price was each willing to pay, in terms of concessions
to the other's point of view? And, assuming that some prospect of ulti-
mate agreement might be discernible, on what basis could negotiations be
started ? The gencral division of opinion on the answers to these questions
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is of some interest for the light it throws on the diplomatic aspects of con-
frontation during its final stages.

Advocates of iation g ly argued from the proposition that
Soekarno was sincerely anxious to end the conflict, that he wanted to ‘get
himself off the hook’ of confrontation, but that he had been forced by the
Tunku's intransigence and by the pressures of domestic politics into a
situation from which it would be very difficult for him to retreat without
considerable loss of face. Thercfore, it was argued, Malaysia should be
urged by her allies to offer some concession that would enable negotiations
to be resumed and a mutually acceptable compromise to be worked out.
Macapagal’s proposed Afro-Asi ission was d as a favor-
able venue for such negotiations, since it would be regarded as an entirely
new framework, quite distinct from that of the tripartite Manila con-
ferences which had come to grief so dismally. It would provide for the
*Asian solution to Asian problems’ that Soekarno desired (without the

suspicions of a ‘Made-in-Washi ’ label that Maphilindo had evoked),
yet it would also serve to reassure Malaysia that the dispute would be
resolved in d with ly accepted Afro-Asi inciples of

consultation and in front of neutral participants.

Even if a settlement could not be immediately achieved, some people
argued, confrontation must be scaled down from the level of military con-
flict to a mere ‘political confrontation’, lest some incident suddenly blow
up uncontrollably and cause scrious escalation of the war, The September
crisis weighed heavily on the minds of many people in Djakarta in the
months that followed, for any intensification of the conflict would almost
certainly benefit the PKI, especially if the Armed Forces suffered a major
defeat, and increase the risks of forcign intervention. Many of the anti-
C ists in Ind ia, i ing most of the Army leaders (and
Soekarno himself, in the opinion of Ambassador Howard P. Jones), were
therefore genuinely anxious to end or reduce the level of the conflict, for
they recognized the political dangers of maintaining it or allowing it to
escalate; even a stalemate would leave them vulnerable to PKI accusations.
But if the abandonment of confrontation was not to look like a defeat for
Soekarno (since he had invested so much political capital and indoctrina-
tion in the campaign to crush Malaysia) it was necessary that Malaysia
should offer some gesture for the sake of peace that would help Sockarno
to head off the PKI; cither she should agree to ‘return to the Manila Agree-
ments’ or at least accept the Macapagal proposal to resolve the dispute
without British or American interference in an Afro-Asian context, as
suggested by Macapagal. For had not Soekarno already given an earnest
of his sincerity when he agreed publically in advance to abide by whatever
decision was reached there? The Tunku's insistence that Sockarno must
first d his good i ions by abandoning hostile actions against
Malaysia was unrealistic, his critics argued, because domestic political
pressures made it too difficult for Soekarno to enter into negotiations
requiring several stages, as envisaged at Bangkok and Tokyo earlier; the
only hope was to bridge the gap between the two governments before
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formal talks started and achieve a sufficient degree of mutual trust to make
it possible for them to proceed directly to a political scttlement in one step.
Then Soekarno could ‘make it stick’ against PKI opposition.

Among the opponents of this view, however, such trust was entirely
lacking. Two forceful objections were raised against the arguments in
favour of compromise and a resumption of ncgotiations. Such a step
implied that Malaysia should make i even though it was she
who had been attacked and who, in her view, at least, was the wronged
party in the dispute. Since the Afro-Asian method of resolving disputes
was likely to be based on the prmcnple of mu:;auarah (deliberations leading
towards a mutually P it was i that Malaysia
would be under pressure to compromise further in the course of negotia-
tions; yet there was no guarantee that Indonesia wanted such talks for the
sake of reaching a settlement in good faith, rather than for her own mcuw
purposes in ing the i into an
position. They would be negotiating under duress, in any case. They cuuld
no longer be expected to trust too much to Soekarno's good intentions just
because hc was said to be faced with domestic difficultics in dealing with
PKI to ab. of confr i dly, and perhaps
more to the point, how convincing was the argument that Soekarno really
did want to reach a peaceful scttlement — or that he could make the PKI
accept it if he did ?

British, Malaysian and Australian diplomats were much more sceptical
than some of their American and Filipino colleagues on the answers to
these questions. They were not so trustful of Sockarno's intentions or
inclined to put much confidence in his ability to override PKI opposition.
Until he showed clear proof that he could and would do this, the Malaysian
government would be very reluctant to take the risks entailed in entering
into negotiations again. They were more inclined to look upon Sockarno
as by now the prisoner of the PKI, willing or unwilling, and they disputed
Ambassador Jones’ contention that Soekarno exercised such a decisive
and independent influence in the political scene that he alone could deter-
mine the course of Indonesian policy in a matter like this. In any case,
Jones® view became less and less plausible by the end of 1964 as Soekarno
swung sharply towards the left and tied his political fortunes far more
closely to the PKI and the new association with China, while Indonesian
relations with the USA deteriorated rapidly. Perhaps this might not have
happened if he had been able to present the country with a settlement of
the Malaysia conflict that symbolically vindicated the policies of the
previous two years, but this argument is not at all convincing. The tide of
events was running too strongly to the left by this time; it could be reversed
only by a major shift in the domestic political balance, such as occurred
after the coup of October 1965, But the changes which were occurring at
the end of 1964 and carly 1965 were all pointing in quite the opposite
direction.

There was also another obstacle in the way of a resumption of negotia-
tions on the basis of a single-stage conference leading to a compromise
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settlement. Such a move presupposed that both sides would have a fairly
clear notion in advance of the likely outcome, that the terms on which the
other would probably settle and the concessions each would be required to
make should at least be f But it was i ible to get any
specific indication from Indonesian officials of the kinds of concession they
might require Malaysia to make at the b ining table, of their il

or minimum requirements in the matter, except insofar as they kept
coming back to the vague and question-begging demand for a ‘return to
the Manila Agreements’. When pressed to elaborate what that would
mean in concrete terms — the ing of the M. ian federation as
itstood? a referendum in the Borneo states? the immediate withdrawal of
British troops and their bases? — they always avoided discussing the
matter in such terms, suggesting that this was not the way to approach it.
‘No, we do not expect that the Tunku can agree to such demands im-
mediately’ replied one group of officials.

We are realistic about his problems and we want him to appreciate ours. It is
the spirit of the agreement that matters, not just the letter. We must resolve
these questions by ions in the right within the i
framework. Let us first get back to the Manila Agreements and the spirit of
Maphilindo, so that we can approach the problem in the Asian way without out-
side interference. What we object to is the inuation of British iali
influence. Why can't the Tunku show more independence of Britain and co-
operate with us in a Maphilindo solution to regional problems?

(One official went further along this line of reasoning; ‘If the Tunku was
pushed aside we could work with Razak. He's got some spice of national-
ism in him.") This concern with the general framework and spirit of an
agreement rather than its details, which had been observable in the ex-
changes at Bangkok carlicr in the year — and which was a characteristi-
cally Javanese way of approaching a problem — made it almost impossible
to enter into negotiations on a basis of down-to-earth horse-trading of
concessions, quite apart from the the willingness and confidence of both
sides to take the plunge.

'Herbert Feith, *President Soekarno, the Army and the Communists: the Triangle
Changes Shape', Asian Survey, vol. IV, no. 8, August 1964, pp. 969-80.

*Adam Malik's inclusion in the cabinet strengthened the Murba faction around
Chairul Saleh, although the latter was defeated by Subandrio for the post of First
Deputy Prime Minister. The left was strengthened shortly afterwards by the addition
of Astrawinata as Minister for Justice and Oci Tjoe Tat as Minister attached to the
Presidium.

*In October, Subandrio was appointed head of the new Crush Malaysia Border Arca
Command (KOPEDASAN): he also controlled Section V of KOTI, the so-called BPI
or Central Intelligence Bureau, which was built into a powerful rival to the Army’s
intelligence section. In May 1964 he became Vice-Chairman, under Sockarno, of
KOTRAR, the new authority for 'retooling’, purging and anti-corruption drives, which
replaced a former body headed by Nasution. He also gained considerable influence
over news media through his position as chairman of the Supervisory Board of the
Antara news agency,

‘Scc below, p. 280.
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¥The rift between Nasution and Yani became so serious that in January 1965 a special
commission of three high-ranking Javanese generals was deputed (o try 10 restore unity
between them. Their cfforts were not immediately successful, however, and throughout
1965 the Army leaders were under heavy pressure from Sockarno and the PKI to agree
to the arming of the peasants as a ‘Fifth Force'.

SRuth McVey, ‘Indonesia’, Survey, no. 54, Jan. 1965, p. 121. The rest of this para-
graph is based on information kindly supplied by Dr. Rex Mortimer, who discussed
the political situation with PKI officials in September 1964.

McVey, op. cit. pp. 116-18.

*The wave of PKI-sponsored take-overs of 18-21 January occurred during the
President’s absence and just after his first meeting with Robert Kennedy in Tokyo —
ostensibly in protest against the British scizure of two Indoncsian ships in Hong Kong.
The government resisted the process, although left-wing pressure to have the firms
nationalized was maintained for several weeks. (Like those scized in Scptember 1963,
these firms were merely put under the supervision and custody of the local authorities.)
Sockarno maintained a firm line against the take-overs, but he began to speak in more

ising tones about after agreeing to
the cease-fire sought by Kennedy: Suluh Indonesia, 24, 25 January 1964.

"These themes were most in evidence in his 17 August specch later that year, entitled

*Tahun Vivere Pericoloso' (The Year of Living Dangerously): sec aJ.so his Dwikora
speech of May 6 in Gelora i (Department of 64).

19Suluk Indonesia, 1 April 1964.

HSee p. 261 below.

12Chairul Saleh later denied that he was a member of Murba (in January 1965,when
Murba was proscribed), but he had always been closely associated with the group of

‘1945 Generation® politicians who were its leaders, Malik, Sukarni and others.

VBerita Indonesia, 5 June 1964, Suluh Indonesia, 13 Junc 1964: the idea of party
simplification or climination was first raised in Sketsmasa (Surabaya), a weekly which
generally reficcted the strong anti-Communist views of the East Java Army leadership:
see also Frank Palmos, ‘Indonesia and the One-Party State', The Bulletin (Sydney), 18
July 1964,

14The Land Reform and Crop Sharing legislation of 1960 is briefly summarized in
Selosoemardjan, ‘Land Reform in Indonesia’, Asian Survey, vol. I, no. 12, February
1962, pp. 23-30. On the tension that had built up about it at the end of 1964, sce Daniel

*Indonesia: the Year of the Coup', Asian Survey, val. VI, no. 2, February 1966,
pp 103-10. Lev had been in Central and East Java when the controversy over the ‘uni-
lateral actions’ by the BT1 (Communist-led peasant organizations) was at its height.
Sockarno had required in 1961 that land reform be ‘implemented within three years'
in Java, so in 1964 the BTI took ‘unilateral action' to do so in regions where the local
officials and richer peasants were resisting the application of the laws. An excellent
study of the subject is Rex Mortimer, The Indonesian Communist Party and Land Reform
1959-1965 (Monash Papers on Southeast Asia, 1972).

1%For example, B. M. Diah, former editor of ‘Merdeka'.

18Berita Indonesia, 13 July 1964.

17For a detailed study of the Singapore election, see Osborne, op. cit. pp. 29-39 and
95-112. On Sarawak, sce below pp. 301-2.

18Sec Osborne, op. cit. pp. 74-5 for an assessment of the immediate economic con-
sequences of confrontation. Singapore's rubber imports in 1963 (not solely from
Indonesia, of course) declined in value from a 1961-2 level of $960-970 million to $814
million in 1963 and $501 million (as recorded) in 1964, The effect on Singapore’s total
trade may be seen from the following figures:

Imports ports
1962 $3308 mill. 5.475 rmJ.l
1963 352 "
1964 2686 " 1346

A careful statistical analysis of the impact of confrontation is given in H. V. Richter,
*Indonesia’s Share in the Entrepot Trade of Malaya and Singapore prior to Confron-
tation', Malayan Economic Review, vol. X1, no. 2, Oct. 1966, pp. 28-45. The conclusion
reached is that the smuggling and diversion of Indonesian commodities to Singapore
during 1964 could hardly have reached 25 per cent of the previous levels. According
to the Straits Times, 12 July 1964, however, Antara reported that 20-25,000 tons of
rubber per month were being smuggled into Singapore and Malaysia, compared with
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35,000 tons previously. (This figure was probably far too high, but it has been quoted
extensively.) Singapore’s registered unemployment figures, which hovered around the
45,000 mark in 1961-2, rose to 48,649 in Junc 1964 and 55,386 in 1965,

19The Barisan Sosialis chairman, Dr. Lee Siew Choh, resigned in May 1964 over the
party’s reaction to mobilization. The party boycotted the Singapore Legislative Assem-

in 1966.
h‘y-npm a penetrating analysis, se R. K. Vasil, ‘The 1964 General Elections in Malaya’,
International Studies (New Delhi), vol. VI1, no. 1, July 1965, pp. 20-65 towhich Iam much
indebted throughout this section. The Malayan constitution provides for clections at
least once cvery five years.

aTbid. p. 52.

#Quoted from Straits Times, 2 March, 1964, in R. K. Vasil, '‘Why Malaysia Failed?,
Quest (Calcutta), no. 49, April-Junc 1966, p. 56.

3t is fairly obvious that if it were possible for the MCA to hold the towns in Malaya
then the present structure of the Central government and the policies it pursues can
be unchanged. But if the towns decisively reject all MCA candidates, then there must
be a reappraisal by UMNO. They will have to decide whether they can come to terms
with a leadership that can command the loyalty of the sophisticated urban populations,
Chinese, Indians, Eurasians and others, or govern without the support of the leadership
of the towns." Cited in Michael Leifer, ‘Singapore in Malaysia: the Politics of Federa-
tion’, Journal of Southeast Asian History, vol. VI, no. 2, Sept. 1965, p. 60.

Tbid. pp. 60-1.

See ibid. p. 62 for the voting figures in electorates contested by PAP. The MCA's
poor showing in the 1959 elections and its internal troubles in 1959-62 must have
caused the Tunku some apprehensions in those years as to the Alliance's chances in
the next clection of winning the urban, Chinese-dominated seats from the Socialist
Front. Ironically, the PAP intervention deprived the Socialist Front of probable
victory in 5 seats and thus helped the MCA to rehabilitate itself — although MCA
candidates could still only win under the Alliance banner in seats where there was a
solid base of Malay voters who could be relied upon to vote for them as Alliance
candidates! Vasil, ‘The 1964 General Elections’, p.62.

2¢1bid. p. 67 for the Tunku's statement to this cflect on 21 Sept. 1964. In 1963, Lec
had reacted vehemently against an attempt by the MCA to organize in Singapore
(‘'merchant adventurers' out to loot the spoils of Singapore).

*7Tbid. p. 63.

*SPAP leaders frequently pointed out that Singapore was not represented in the
Federal cabinet — although after the election they said it was preferable not to be!

*Speech by Dato Syed Ja'afar Albar at Pasir Panjang UMNO meeting, 12 July 1964,
‘Why on carth should he [Lee Kuan Yew] denounce Maphilindo at this moment? .
No reason at all. It is not his business to poke his nose on [sic] Maphilindo. He wants
Mao Tse-Tung to know that the whole Malay nation in this part of the world is uniting,
and he therefore wants the Chinese t0o to unite and be up and awake.” (From English
language transcript provided to the author by courtesy of Dato Albar.)

9See Michael Leifer, ‘Communal Violence inSingapore', Asian Survey, vol.IV, no. 10,
October 1964, pp. 1,115-21, for a brief background to the July riots: cf. Dennis Blood-
worth, ‘Crush Malaysia — From Within?', The Bulletin (Sydney), 1 Aug. 1964, for
the PAP version, putting the blame squarely on Albar, who duly issued a rebuttal
implying that the whole affair was provoked by Lee Kuan Yew.

#1Sec statements by Khir Johari, 29 July, and Tunku Abdul Rahman, 11 Aug. 1964,

¥Straits Times, 19 Aug. 1964,

*Based on information from officials of Singapore government and security forces
in Singapore, January 1965.

Speaking at the UMNO General Assembly just after the riots, the Tunku spoke of
‘Indonesjan agents going round the kampungs telling Malays to side with Indonesians
rather than let the country fall into the hands of other races.” He did not put the blame
on the Chinese as such, though he implied that the PAP's failure to improve the lot of
the Malays in Singapore was at the root of the troubles.

Straits Times, 21 Sept. 1964,

“Ol? the Rasau clash see The Age, 23 June 1964. The October engagement at Terbat
IB%M involved the largest single party since the beginning of hostilitics, approximately

20 men.

*7Suluk Indonesia, 27 Junc 1964,
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38The 1946 race riots are described by K. O. L. Burridge, *Racial Relations in Johore',
Australian Journal of Politics and History, vol. 11, no. 2, May 1957.

3*The quotation is from the speech by Dr. Ismail before the Security Council on 9
Sept., published as Malaysia's Case In :he UN Security Council (Kuala Lumpur,
Ministry of External Affairs, 1964), p.

491bid. p. 5-6 for bricf details of (hc hbls landing as revealed in Dr. Ismail's state.
ment to the Security Council; this account referred to only one plane load of para.
troops, however. A fuller account by Sccond Licutenant Sutikno, who commanded
one group of the paratroops, was published shortly after his capture in the Straits
Times, 1 October 1964. The final stages of mopping-up were described in Straits Times,
28 Oct. 1964. Sutikno was later induced to issue a message instructing his men to
surrender. On 2 Nov., leaflets written by Sutikno were air-dropped over Riau and
Sumatra by Malaysian plancs, urging Indonesians not to be misled about the attitude
of the people of Malaysia. The reaction of the Indonesian authoritics to this incident
was curious: far from reviling Sutikno, they presented him as something of a hero.
The Indonesian people should be proud that it had taken 5,000 Gurkha, British,
Australian and New Zealand troops to capture Lt. Sutikno, commented Ganis Harsono,
portraying him as an example of courage and revolutionary spirit: see Suluh Indonesia,
4 November 1964.

Suluh Indonesia, 3 and 4 September 1964,

ion's admission to Creighton Burns, that Indo-
nesian *volunteers' had been entering Bornco and Malaya for some time was reported in
The Age, 8 Sept. 1964. Indonesia continued to draw a distinction between ‘volunteers'
and ‘regulars’, however; e.g. Sudjarwo on ‘our guerrillas, our volunteers® in the Security
Council on 10 Sept.: *Volunteers in Indonesia come from all quarters of the population
and not only from Indonesia but also from the territory now called Malaysia. It isa
peoples® fight for freedom against colonialism and neo-colonialism, against Malaysia as
a poliliul notion. Fur the volunteers, national boundaries do not exist. Their bound-
aries are political ones."

43For the text of the new quasl-m:mm] law reguhllons sec Harian Rak[nl. 17 Sept.
1964. Regional military as Penguasa F Dwikora
Dacrah in every military command arca cxcept Bali, Riau and Nusa Tenggara and West
Irian, with powers similar to their former powers under the State of Emergency. They
were required to consult with the local Pantja Tunggal and were responsible directly to
the President for the use of their powers.

#Sce the report from London by Herbert Mishael in The Age, 16 Sept. 1964.

“For a rather sensational account of the naval crisis see The Australian, 12 and 14
September 1964, which also carried a more balanced assessment of British policy towards
Indonesia at that time from the Washington Post service.

48The Australian, 18 Scpt. 1964.

47An Indonesian Air Force corporal who had taken part in the Pontian landing was
sentenced to death in a Johore court on 17 October after the judge had ruled that be
could not be regarded as a prisoner of war and was subject to the mandatory death
sentence under civil law: Straits Times, 22 Oct. 1964. The sentence was not carried out,
but the status of Indonesian prisoners was left obscure until 24 April 1965 when the
Malaysian Attorney General withdrew the charges (at a stage when peace talks were
under discussion) and announced that members of the Indonesian Armed Forces would
not be prosecuted, but would be treated as prisoners of war. The repatriation of 478
such P.O.W.s was announced in Suara Malaysia, 13 October 1966.

45See statement by the Secretary of State for Commonwealth Relations in the House
of Commons, 9 Feb. 1965: Hansard, vol. 706, p. 191. These estimates seem to have been
inflated for political effect, however.

**New York Times, 8 Jan. 1965.

$¢The major military engagements of early 1965 were described in The Herald (Mcl-
bourne), 14 April 1965; The Sun (Melbourne) 28 April; The Age, 25 May, 2 July 1965.

®The proceedings relating to Malaysia at the Security Council meetings of 9-17
Sept. 1964 are published in full in Malaysia's Case in the United Nations Security
Council (Kuala Lumpur, Ministry of Exernal Affairs, 1964), from which all quotations
below are taken.

2bid. p. 15.

*3Good i

Is of the Malaysi ian strategies in the debate are
given in Bruce Grant's reports from N:w York in The Age, 10, 11, 12, 15 Sept. 1964
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$4Malaysia’s Case in the Security Council, p. 71: for the crucial statements by the
Morocco and Ivory Coast delegates, sce ibid., pp. 54-8 and 76-8. The Indonesian
Department of Foreign Affairs maintained in its pamphlet on the debate (The *Malaysia®
Issue Before The UN Security Council — which contained only the Indonesian delegate’s
speeches and the draft resolution) that Malaya did not succeed in obtaining any signifi-

cant decision at all, since even the Norwegian resolution avoided use of the term ‘ag-

ion'.
& Bolivia, Brazil, China, France, Ivory Coast, Morocco, Norway, USA and United
Kingdom supported the draft resolution: Czechoslovakia and USSR opposed it.
8#Sockarno's speech at the Cairo Conference and the Conference Declaration are
printed in The Era of Cc (Djakarta, D of ion, 1964).
#7Suluh Indonesia, 9 Oct. 1965.
$5Bunnell, op. cit. pp. 68-70.




X
‘Storming the Last Ramparts
of Imperialism’

AFTER her diplomatic setbacks in the Security Council and the Cairo
Conference, Indonesia’s efforts to ‘crush’ Malaysia during the next few
months amounted to little more than a series of nuisance raids across the
Straits of Malacca which, as we have already noticed, were singularly
ineffectual. The Malaysia conflict did not exactly slip into the background
in the year that followed, but no significant new developments occurred
to ‘heighten confrontation® apart from a much-publicized build-up of
troops in the border areas at the end of 1964 and the somewhat meta-
physical transformation of the campaign into a grander confrontation of
the entire imperialist world in 1965.

Domestic political tensions and the related question of Indonesia’s new
international alignment with China became the dominant concerns of
Djakarta politicians during the twelve turbulent months that preceded the
attempted coup of October 1965. A few half-hearted attempts to negotiate
a settlement with Malaysia were made, but they were of relatively little
importance in the overall scene. Within Indonesia, this was an extra-
ordinary period of turbulent political conflict and rapidly rising prices,
of demoralizing uncertainty and apprehensiveness about the future, com-
pounded by an alarming increase in day to day lawlessness. Indonesia's
revolution seemed to be spinning out of control, or out of the normal
world of political realism into a fantasy realm in which only ideology
mattered. Sockarno’s obsession with the romantik, dialektik and dyna-
misme of the Revolution became more visionary than ever —at least
in his public statements, and apparently in his political calculations also —
while the scope of his ambitions seemed to grow even as the means of
achieving them atrophied. His abrupt New Year decision to withdraw
Indonesia from the United Nations was the most dramatic expression of
the new spirit. Its logical corollary was the rapld growthof the ‘Djakarta-
Peking axis’ in 1965, lleled by a sharp d ion in relations with
the USA, almost to breakmg -point. Within Indonesia the PKI seemed
to be carrying all before it as one after another of its opponents was
politically defeated or isolated. The party was making dramatic gains as
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Soekarno inclined his weight to its side on one issue after another in the
months before the abortive coup of October, which suddenly transformed
the political situation by bringing about the virtual destruction of the PKIL.

In the face of Indonesia’s spiralling inflation at this time, her political
disunity and her patent failure to crush Malaysia, Sockarno’s flights of
ideological fantasy soared off to ever greater heights. Two themes were
stressed to an almost hypnotic degree, as if the magic of words could
conjure up reality. One was the invocation of ever more revolutionary
spirit in confronting difficultics, opposition and struggle, the spirit of self-
reliance. of daring to live dangerously and of fidelity to the revolutionary
course regardless of its consequences. The other, which was presented as
proof of the rightness of this course, was the assertion that the revolution-
ary assault by the New Emerging Forces on the citadels of imperialism had
already entered its last victorious phase.

A mighty storm against imperialism is now raging in Asia, Africa, Latin
America. These continents of ours, so long subjected to humiliation, enslave-
ment, plunder, are no longer prepared to bear the crazy burden of imperialism
upon their shoulders. We have cast this burden aside! We today stand firmly
upright in the mighty ranks of the new emerging forces, and we are now storming
the last bulwarks of imperialism! There is no power in the world that can prevent
the peoples of Asia, Africa, Latin America from emancipating themsclves! It is
no longer possible for the i iali: ialists and ialists to rule
aver us, as they did in days of yore, and we are no longer prepared to be ruled
over as we were in days of yore. This means that a revolutionary crisis on a world
scale has occurred. We must grasp, grasp this opportunity, for if not, if we lose
this opportunity, we will never get it back again!l

There was an element of whistling in the dark, of course, in these brave
words, yet behind them was also a shrewd assessment that by espousing
an ever more militant role as leader of the have-not nations and threatening
to kick over yet more international applecarts Indonesia was as likely to be
able to exercise some political leverage in world politics (and certainly to
attract world ion) in her straif d dition as she could hope to by
withdrawing passively into a penitent silence. One wonders whether
Soekarno really did believe that the troubles of the Nekolim in Vietnam
or Malaysia or the United Nations might presage an imminent collapse of
their world power, or how far he was simply clutching at any straws which
would seem to support the validity of his own doctrines. His flight from
reality into a magical world of words and symbols reached dizzier heights
than cver, ending up with the incorporation of mystic talismans (djimat)
in his arsenal of political concepts in June 1965.

Of course we have to make all kinds of sacrifices, face various difficulties in
our day-to-day life, but heed this well — we do not collapse, we do not starve,
we have not been ruined! .... For us the fight against ‘Necolim’ is nothing but
beneficial to the Indonesian Revolution, beneficial to the Indonesian Soul,
beneficial to Indonesia’s development, beneficial to Indonesia’s independence.
The anti-Necolim struggle has given Indonesia a new spirit, has brought powerful
unity, has given a resolve of steel, has given the freedom to organise its own
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national affairs, ‘the freedom to be free’. We are prepared to pay for all this, to
pay a fee for growth, to pay with sacrifice and with dedication. We have now
come to the stage of the spirit of self-reliance, thanks to the fighting method of
putting first things first, of ‘Ambeg Parama Arta'. Once our Revolution has
reached this stage of the Spirit of Self-reliance, further development is but a
question of implementation .... You who fought for those foundations, making
all kinds of sacrifices, now make the Spirit of Self-reliance and the Five Talismans
your weapons, make them your heirlooms with which to serve the Revolution.
Remember you have given the Revolution its Spml 50 ynu have to um:un loyal
to the Spirit of the lution, to keep on devel the Spirit
of the Revolution. The Spirit of the Revolution Ims come of age, and will
develop in ‘self-propelling growth®.2

The movement towards much closer association with China in inter-
national politics during 1964-5 was paralleled by a steady drift to the left
in domestic politics. The two trends were sometimes attributed to the
explosion of the first Chinese atomic bomb in October 1964, or to the
growth of PKI influence, or to Sockarno’s awareness of his own mortality
after a sudden deterioration of his health in September 1964, and his desire
to strengthen the domestic position of the Communists before he died, so as
to forestall a right-wing reaction against the PKI after he was gone. A
struggle for ion seemed to be developing, in which Subandrio came
to be supported by the PKI during 1965 in his bid to establish himself as
indisputably the strongest candidate.3 All these factors contributed to
tensions that arose at that time, but there is no simple explanation for
the interplay of domestic and external developments. One thing led to
another with bewildering speed — Sockarno's flirtation with Peking, the
intensification of domestic political conflict, the departure from the
United Nations, pressure from the PKI for a break with the USA, increas-
ingly desperate stop-gap measures in 1964-5 to preserve national unity as
the political rose and inflati Y p mounted in-
exorably.

Most of Indonesia’s prominent anti-Communists, the men most likely
to urge a scitlement with Malaysia and a scaling down of confrontation,
had been politically isolated or reduced to silence by the middle of 1965;
every attempt to create an anti-Communist political bloc had been
defeated and many people were beginning to take a fatalistic view about
lhe PKI 's scemingly invincible surge towards power, even to the poinf of

iled to the possibility of a PKI tak . The Army itself,
the ultimatc bastion of nml Commumst power, came to be threatened by
the PKI's demand for the creation of a *Fifth Force® in the Armed Services,
the arming of peasants and workers, which Soekarno endorsed in spite of
Army resistance.4 It is questionable, however, whether the tide of events
really was running as strongly towards the left in the months before the
coup as many people believed at the time — for the impr:ssion created by
Djakarta political fcrmcnt was by no means mﬁccu:d in the provinces,
where anti-C: 1 were b ingly militant also
— and there are some grounds for believing that Soekarno was still trying
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to restrain the PKI and play his old balancing role in order to preserve
national unity against the looming threat of social conflict. If this was
his aim, however, he was being carried to the left in the process and his

g lly left the initiative to the C ists rather than their
opponents. But his objectives, as always, were diverse and, instead of
lowering the political his ddiction to the
‘thrill of a political surf-tide’ seems to have urged him on towards a

ification of the lutionary aspects of Indonesia’s situation in 1965
rather than towards the ing down of ial issues for the

sake of economic stabilization. In any case, he had gone too far along the
revolutionary road to turn back now to a political strategy which repudia-
ted the radicalism and ferment he was advocating. There was little more
he could hope to do than to maintain some degree of control in order to
consolidate national unity before his health gave out or the inflation began
to spiral uncontrollably.

WITHDRAWAL FROM THE UN

Soekarno's sudden decision on New Year's Eve of 1965 that Indonesia
should withdraw from the United Nations because Malaysia was about to
take a seat on the Security Council was the most striking sign of the change
taking place in Indonesia’s foreign policy and in the nature of con-
frontation. Whether it should be regarded as an effect or a contributing
cause of that change is a matter for debate — the latter insofar as it left
Indonesia little alternative but to look towards China for diplomatic sup-
port; the former insofar as Chinese blandishments or pressure had already
inclined Sockarno in that dircction. But its immediate cause must be
sought in the ci of an acute d ic crisis then raging within
Indonesia.

This crisis, which came to a head over a controversy between the PKI
and the Murba Party leaders, Chairul Saleh, Adam Malik and Sukarni,
concerning the attempt by the latter to build up an overtly anti-Communist
organization known as the Body for the Promotion of Sockarnoism
(BPS — Badan Pendukung Soekarnoisme), was another classic example
of the way domestic political forces could influence Indonesian foreign
policy, and vice-versa, at a critical moment. While it has only an indirect
bearing on the Malaysian conflict (despite a simultancous flurry of threats
and alarms over the build-up of military and naval forces on both sides of
the Indonesian-Malaysian border), the crisis is relevant to our story for
several reasons: foreign policy considerations resulting from the Malaysia
conflict played an important part in the drama. Morcover, the increase of
domestic political tensions resulting from it largely accounts for the
dwindling of Indonesia’s military threat to Malaysia during 1965 and for
the virulent outburst of violence after the “Gestapu’ coup attempt which
heralded the ending of confrontation,

_ The strains and rivalries of Djakarta politics which had threatened to
imperil national unity earlier in 1964 again came to the surface in the last
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quarter of the year, partly as the result of a sudden deterioration in
Sockarno’s health during a lengthy overseas tour and partly because of the
intensification of political party conflicts over the land reform issue in
Central and East Java. The question of who would succeed Sockarno in
the event of his death now gave rise to a great deal of speculation, with
i ing as an i i strong der.® There was no
one else of comparable political influcnce within the government who
commanded sufficient backing or who would prove sufficiently acceptable
to all the groups rep d within the k k. Chairul
Saleh was too close to Murba for the liking of the PKI.  An overt seizure
of power by the Armed Forces seemed unlikely because of the personal
estrangement of Nasution and Yani, which was aggravated by significant
differences of opinion on political issues between and within the several
services. It was widely believed that, if Sockarno died, the Army leaders
would have agreed to some form of triumvirate or presidium composed
of Subandrio and several other national leaders, maintaining the old
Sockarno formula of a loose Nasakom government and ideology at least
for an interim period. Subandrio had drawn many strings of power into
his hands over the previous year, largely at Nasution's cxpense, and he
was more likely to have PKI support in the event of a struggle for power
in the post-Soekarno era than cither Chairul Saleh or anyone identified
with the Army, if only because his policy towards Malaysia suited the
PKI so well. But he was not strongly beholden to the PK1 at first: in fact,
his foreign policy had been attacked by the PKI during 1963 and even as
late as October 1964, when he clashed openly with Aidit after he con-
demned the Chinese nuclear explosion. Because of Subandrio’s later
association with the PKI in 1965, when he scems to have staked his
political future on the success of Sockarno’s Peking-aligned forcign policy
and to have accepted the possibility of an ultimate PKI victory in Indo-
nesia as historically inevitable, there has been some tendency to misinter-
pret his carlier political position. Certainly he began to espouse Soekarno's
doctrine of ‘living dangerously’ with great enthusiasm in carly 1965, just
after Indonesia left the UN, for he must by then have recognized that the
point of no return had been passed in Indonesia's relations with the West.
But until a few weeks carlier his political position vis-2-vis the anti-
Communist leaders in the Armed Services or even the Murba politicians,
Chairul Saleh and Adam Malik, was far from clear-cut.® While hewould
hardly have wished to see any of them gain appreciably in political prestige,
he was not bent upon their destruction, as he seemed to be after the BPS
affair.
The Body for the Promotion of Soekarnoism was a rather amorphous
movement which mushroomed in the major towns of Indonesia, mainly
among the and i i itici after the
publication of a series of articles on ‘Soekarnoism’ in Berita Indonesia, the
paper most closely associated with Chairul Saleh and the Murba Party and
the most unspokenly anti-Communist.? The articles were written by a0
old PNI stalwart, Sajuti Melik, with the aim of showing that Sockarnoisn
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was an ideology quite distinct from Communism and that it was being
misinterpreted by the Communists as a cloak for their own very different
purposes. Opponents of the PKT eagerly seized upon this line of argument,
since ‘Sockarnoism’ seemed to be a splendid ideological rallying-point
from which they could attack the PKI without being accused of being
reactionary or anti-revolutionary. The Murba leaders came to be most
prominently identified with the new movement, notably Adam Malik,
Sukarni and, to a lesser extent, Chairul Saleh, along with the Navy chief
and various other strongly anti-Communist officers in the armed services;
but support for the BPS came from many other sources to the right of the
PK1 and left wing of the PNI. Essentially, this was much the same political
alignment as during the Single Party controversy six months earlier, but
in a new guise. Once again, Sockarno remained cryptically silent about his
views of the BPS for some time while he gauged its strength — which was
interpreted variously as a sign of approval in some quarters and disavowal
in others.

By carly December, a vehement polemic was raging over the rapid
spread of BPS chapters, with the PKI and Ali Sastroamidjojo’s supporters
in the PNI attacking it bitterly as an attempt to split the nation and under-
mine Nasakom unity. Ideology, far from uniting the country, was now
becoming a cause of dissension; Subnndno felt cons(r:uncd to issue an
appeal for the id; of *ideol 1 ion’ in an attempt to
calm the storm. ‘Do not let -isms be used as an instrument for splitting
us.... Sockarnoism, Pantja-Sila-ism, Nasakom-ism’ he pleaded.® But
more than mere exhortation was now needed to restore national unity, for
tension between the Communists and their opponents was breaking out
in many parts of Java over the issue of land reform. The ‘unilateral
actions’ which the Communists had instigated carlier in the year, mainly
in Central and East Java, multiplied towards the end of the year, thus
intensifying the antagonism between the PKI and local PNI and NU
branches, which were backed by the richer peasants. This tension was
transmitted to Djakarta, where the central organizations of these parties
were under orders from the President to majnmin Nasakom unity even

while their own supporters were ining of violations of the Nasak
splm by their rivals, The struggle for power which arose over the BPS
issue was to some degree a projection of this deeper

Sockarno could do little to reconcile these tensions. To have called off
the land reform programme wauld merely have antagonized the PKI and

been to an admi: that the was wrong, which
would have run counter to his whole political phllosaphy of spurring on
luti y and radical el not them. So he simply

resorted to his customary strategy of urging the two sides to resolve their
differences by musjawarah and emphasizing the need for national unity
against the common enemies, Malaysia and the Nekolim. A lengthy con-
ference with representatives of the government and all political parties met
at Bogor on 12 December to discuss, inter alia, the questions of land reform
and the BPS; only with considerable difficulty could a threadbare compro-
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mise be patched up, committing the partics to a series of pious generalities
for the sake of national unity. Neither side had yet gained the ascendancy
in the contest for his support. Yet, a few days later, quite out of the blue,
Sockarno announced that the BPS was to be banned and must dissolve
itself forthwith.?

This decision was the first of several which transformed the political
scene in Djakarta over the next few weeks. The PKI had been very much
on the defensive just beforchand, while Chairul Saleh and Adam Malik
seemed to be the 1ising stars in the political firmament, but henceforth the
trend of events in Djakarta was slrongly in its favour, while any of its

Jojd who had been iated with the BPS came under heavy attack.
The duclsmn to wnthdraw I'rom the UN, announced equally suddenly and
ion that Sockarno was now leaning
towards the sxdc of the PK1 in the political struggle, causing consternation
and dismay among its opponents, who realized that it would isolate
Indonesia still further from any possibility of restoring her links with the
West and leave her no choice but to align more closely with China, The
Communists and their allies were already mounting violent demonstrations
against the American embassy, consulates and USIS reading rooms with the
aim of forcing a breach of diplomatic relations with the USA and were
able to exploit the prevailing climate of hostility to the Nekolim which
had been generated by the Malaysia issue.

Sockarno’s motives in all this were a puzzle at the time, for it was not
clear why he had suddenly decided to abjure the BPS and its leaders after
earlier seeming sympathetic towards them. Nor was it known whether he
had decided to leave the UNina fit of pique when faced with the unpalat-
able fact that Malaysia was about to take a scat on the Security Council,
or because of pressure from Communist China. With the advantage of
hindsight, we can sec that Chen Yi's visit to Djakarta at the end of Novem-
ber presaged the development of the *Djakarta-Peking axis' early in 1965,
but there was little outward sign that Soekarno was preparing to move so
far and fast in that direction before the New Year.10 And while his actions
at this time conform to a general strategy of ‘turning the wheel of the
Revolution’ still harder towards the left, it is debatable whether he delib-
erately decided to embark upon a course involving closer relations with
China and a further severing of ties with the West, with all its implications
in both domestic and foreign policy, or whether he simply found himself
swept along by the momentum of events which he could only control
intermittently.

There seems to be little doubt that Soekarno made the decision to with-
draw from the UN at very short notice, with little or no prior discussion
of its implications with his ministers.!? Although it had long been known
that Malaysia was to take a seat on the Security Council in 1965 under an
carlier 1 's with Czechosl, ia for a split-term sharing
of an available seat, no plans appear to have been made for an Indonesian
riposte, certainly not for anything as dramatic as this, and the Foreign
Ministry was thrown into consternation by it. Soekarno is said to have
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made the decision abruptly at a Pncsxdmm meeting shortly before the
speech in which he d it at a rally to celeb the
eradication of illiteracy, an occasion on which his luckless Education
Minister chose to express his thanks to UNESCO for the help it had given
in this worthy cause!), though he did not make it clear for over a week
whether the withdrawal would be complete and absolute or limited and
symbolic — for instance, from the General Assembly only — but not from
the UN as a whole or its specialized agencies, which were giving Indonesia
badly needed technical assistance. The whole affair was characteristic of
his political style—to act on impulse in accordance with his general
political inclinations and then adjust his further actions to the require-
ments of the situation. By taking Indonesia out of the UN, he was merely
applying the doctrine of ‘living dangerously’ and ‘standing on our own
feet’ a little more uncompromisingly. The decision also had the advantage
for Sockarno of being a sharp, almost irreversible change of course,

ing that the gradually evolving relationship with China would not
be otherwise, which his anti-Communist ministers could not easily resist.
The latter were thrown into a state of dismay and confusion by the
manoeuvre, as he doubtless intended. There was some muttering in private
that ‘This time he has gone too far’, but no effective action to stop him,
since the President exploited the uncertainties and ambiguities of the situa-
tion too skilfully for his adversaries to mobilize effective opposition to
the new course that was emerging.

An atmosphere of acute crisis persisted in Djakarta for several weeks
until the implications of the President’s decision became clear. It was
skilfully exploited to the disad ge of the anti-C ists by Suband-
rio, who now began to identify himself much more openly with the swing
to the left. In a speech on 4 January, he predicted that

1965 will be a year of crystallisation of the forces of the Indonesian Revolu-
tion ... and possibly there will be some of our comrades in the struggle whom we
will have to leave behind because they can no longer follow the course of revolu-
tion and have even become counter-revolutionary.12

The reference here to the former BPS leaders was obvious and the hint
was taken up by the PKI and its allies as a signal for a vehement campaign
against counter-revolutionaries of all kinds, both at home and abroad.
Subandrio had also spoken of the need to ‘tidy up’ the press to remove
anarchistic elements, an indirect pointer at newspapers which had been
supporting the BPS against the Communists, of which the most prominent
was Chairul Saleh’s mouthpiece, Berita Indonesia. (A bitter struggle was
still continuing in the press and the Ind ian Journalists’ Association.)
The left wing now began to press vigorously for the ‘retooling’ of the
cabinet with the a2im of climinating Adam Malik and Chairul Saleh. At
this point, the President issued an order banning the Murba Party (strictly
speaking, ordering it to ‘temporarily cease its activities”) which was taken
to signify that he was no longer giving any protection to the former BPS
group atall. Adam Malik was now left in a dangerously exposed position,
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while Chairul Saleh scurried for cover with a statement repudiating his
associations with Murba and the BPS. In such a manner did Sockarno
and Sub io contrive to the ition to the PKI and to the
President’s new course of foreign policy. Because of the prevailing
atmosphere of emergency and crisis created by the military build-up in
Borneo, the insistent ideological indoctrination on the theme of confront-
ing Malaysia and the Nekolim and the political risks of appearing at all
lacking in revolutionary zeal, there was little the anti-Communists could
do to regain the initiative.

As it happened, Soekarno soon damped down the pressures for a cabinet
reshuffle and set out to calm the storm of political strife, characteristically
contriving to avoid leaning too far towards one side or the other in the
struggle for power which went on being fought over a whole series of other
issues, cach relatively minor in itself, throughout the first three quarters of
1965.12 1t would lead us too far away from the Malaysia story to try and
trace all the convolutions of Indoncsian domestic politics during this period
but several aspects must be mentioned briefly.

First, it would be difficult to distinguish whether Sockarno was con-
sciously trying to bring the PKIcloser to power during 1965, but moderating
the steps he took to avoid provoking the Army to resistance, or whether
he was simply concerned to preserve national unity on the old Nasakom
basis and compelled to make constant concessions to the PKI as its price
for maintaining the facade of unity. From the way he flirted with the idea
of the ‘Fifth Force’ (arming the peasants and workers) which Aidit and the
Chinese were urging upon him in 1965 one might assume the former, but
from other evidence one could argue the latter. Probably he was not
entirely sure of himself. So the combination of revolutionary slogans and
indeterminate actions allowed him to have the best of both worlds.

Sccond, it was largely on foreign policy issues that the ‘revolutionary’
thrust of Soekarno’s ideology was now expressed, not domestic ones. By
stressing the threats from the Nekolim and urging the doctrines of ‘living
dangerously’ and ‘standing on our own feet’ in international affairs,
Sockarno was able to make it impossible for his right-wing critics to
develop any alternative doctrine to oppose him. Thus, although some of
them wanted a settlement with Malaysia in order to check the drift towards
China, they could never seize the initiative to achieve this, for it remained
always in Sockarno’s hands.

Third, the tension between C ists and anti-C ists contin-
ued to increase in the provinces, where the former were still by no means
as powerful as they were becoming in Djakarta. In East and Central Java,
resistance to the PKI and its affiliates over the land reform issue aroused
certain fundamentalist Muslim groups to a pitch of militancy which even
the PKI recognized as dangerous: a clash in Malang in March demonstra-
ted their power briefly, while attacks on Communist officials and organiza-
tions by Muslim flying squads in Eas! Java showcd how explosive the
tension there had become. Ci or ions were di
that the Muslim student organization HMI should be banned, but this was
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too dangerous cven for Sockarno to consider and he refused to do so right
down to the end of His heavy hasis on the Afro-Asi
conference celebrations in April, which was directed largely towards the
goal of ensuring Malaysias exclusion and isolation from the Afro-Asian
family, scems to have been intended also to help restore national unity by
enabling him to silence statements critical of the government and of other
groups until after the conference celebrations.

THE SINO-INDONESIAN ENTENTE

The rapproch between Ind ia and China developed so drama-
tically at the end of 1964 that it is important to recall that it was not a
sudden new trend (except negatively, insofar as it entailed the weakening of
ties with Russia and the West). As David Mozingo put it at the time:

Rather, it was the culmination of a gradually evolving sensc of the harmony
between certain aims of Indonesian nationalism and Peking's drive to create a
China-centred political order in the Far East that would exclude the presence of
major Western powers, particularly the United States. Chinese policies in rela-
tion to Indonesia have been linked to a broader Asian strategy that emerged a
decade ago at the Bandung Conference. This strategy was predicated on the
assumption that the aims of Asian nationalism would result in a long period
of conflict with the Western powers and that Peking could exploit this conflict to
restore the Middle Kingdom's pre-eminence in the Far East by promonng
wherever possible a between ‘anti-i and
Chinese Communism.14

By 1964, this convergence of China’s and Indonesia’s aims in the matter of
climinating American and British power from Vietnam and Malaysia
respectively was giving the two countries similar interests in their relations
with the great powers, both Russia and the USA, and with the Third
World, which they also hoped to embroil in their anti-imperialist campaign.
The process of rapprochement was furthered by the perceptible cooling of
Indonesian-Russian relations during 1963-4 and the fact that Indonesia’s
chances of obtaining ial political or ic help from the USA
faded steadily in the twelve months after September 1963.

But the rapprochement was not just an accident of history, as was often
assumed by people who believed that there was some basic conflict of
national interests between the two nations because of the widespread
antipathy between Malays and Chinese in South-East Asia and the geo-
political notion of Indonesia as a ‘counter-balance’ to China in the area.
Pekmg 's leaders had ‘consistently striven 1o shape their policies towards

50 as to imize the arca of between the
two countries’, observed Mozingo. He regardcd their handling of the
problem of overseas Chinese nationals in I as ined and tact-

ful, with the one exception of the dispute in 1959 over exclusion of Chinese
rural store-keepers from Indonesia’s villages, when Peking briefly tried to
bluster and bully Subandrio into withdrawal of the measure. Even on this
issue she finally backed down in order to mend her fences with Indonesia
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in 1960-1, when Russian influence in Djakarta began to increase. On the
other hand, it suited Sockarno’s political temperament and his tactical
purposcs to maintain good relations with Peking, as well as Moscow and
Washington, while the Chinese leaders were prepared to applaud both
his anti-imperialist stand in foreign policy and his restraints on anti-
Communist and anti-Chinese sentiments at home.

Although the Chinese leaders must have welcomed the increasingly
militant tone of Sockarno's foreign policy in 1963 and gave open support
for Indonesia’s confrontation of Malaysia on several occasions, they
initially did so in rather guarded and qualified terms. The two nations did
not see entirely eye-to-eye on the Malaysia issue.!5 China appears to have
been trying to push Indonesia into more militant support for the North
Kalimantan rebels in 1963 than Subandrio wanted to undertake, while
Peking was far from happy about Indonesia’s handling of the Malaysia
issue at the Manila conferences. The Sockarno-Liu Shao~chi communique
of April 1963, in which support was for the North Kali
freedom fighters could hardly have said less than it did on the subject and
seems to indicate that there was at that time no close identity of views on
the Malaysia question. If the Peking government had been entertaining
hopes of ultimately gaining greater leverage within the Malaysian region
through the overseas Chinese there (a possibility that may have occurred
to them during the previous years of political crisis in Singapore), they may
have been uncasy about Indonesia's bid for hegemony over the region,
especially during the Maphilindo phase. But they seem to have been more
concerned to commit Indonesia to a strongly anti-imperialist line over
Malaysia than to extend their own influence there, for a friendly (and
dependent) Indonesia in close alliance with them against the Western
powers was a more realistic objective to work for than Chinese dominance
of Malaysia.18

During 1964 the Sino-Ind i lationship developed from a rather
tentative similarity of interests in the common anti-imperialist struggle
carly in the year to the remarkable cordiality between the two governments
which grew up in 1965. Developments affecting the wider international
balance of power in South-East Asia were obviously of primaryimportance
in this. Both countries became more inclined towards a militantly anti-
imperialist course by the changing fortunes of war in Vietnam and Borneo,
partly because of the prospect of a Communist victory in Vietnam which
was seen in Ind ia and China as evid that the strength of the
imperialistic Americans and British was beginning to crumble, partly for
the converse reason that Britain's reinforcement of her military forces in
Malaysia required that Indonesia’s struggle to expel them be waged within
a broader context. Three other factors also contributed to the new align-
ment — Indonesia’s loss of her previous sources of economic aid and
political support during 1964 and her need for any crumbs of help she
could find el ; the sharp deterioration of her relations with Russia,
largely over Russia's right to attend the Second Afro-Asian Conference,
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which China was contesting; and the explosion of China’s first nuclear
bomb in October 1964.

China’s nuclear bomb seems to have had an indirect influence upon
Indonesian politics, but in a quite unexpected way.17 It was not that it
frightened or i the ians into an acknowled, of
China’s new military might, but rather that Soekarno seems to have set out
to gain some benefit from China’s nuclear prowess. The rapid change in
Soekarno's politics towards China in the period immediately after the
October explosion is noteworthy. Soekarno was still abroad at the time
and the first Indonesian comment came from Subandrio, who condemned
the Chinese explosion as contrary to the 1963 Test Ban Treaty, to which
Indonesia was a signatory. Shortly afterwards, Sockarno called un-
expectedly at Shanghai for talks with Chou En-lai and Chen Yi on his way
home and soon after his return Indonesia’s policy towards the Chinese
tests was significantly modified. Chen Yi visited Djakarta at the end of

, also and at China’s initiative, for a
week of talks during which the basis was apparently laid for the new
‘Djakarta-Peking axis’, whose detailed implications were later worked out
by Subandrio’s visit to Peking in January 1965.

Chen Yi presumably came to Djakarta in order to dangle some sub-
stantial bait in front of Sockarno to keep him on a leftward course both
domestically and internationally, perhaps also to induce him to curb the
cfforts of the anti-Communists in Djakarta who were seeking to restore
Indonesia’s ties with the West. But the nature of the bait was not imme-
diately clear. China’s offer of a $50 million line of credit to Indonesia
(810 million of it in desperately needed cash) was hardly sufficient to buy
Indonesia into her camp. The joint communique issued after their talks
contained little to indicate any major changes in policy on cither side,
though the harmony of interests in the struggle against imperialism was
acknowledged more clearly than cver before. After Subandrio’s missior
to Peking in January, however, the implicati of the new relati i
were spelled out much more specifically.!8 Indonesia went further than
ever before in attacking the USA as the leader of imperialism and colo-
nialism, while China promised that if the British or American imperialists
dared to impose a war on the Indonesian people ‘the Chinese people will
not stand idly by'. Military and ‘technical’ (i.c. nuclear?) cooperation
were to be undertaken for the first time, with cxchanges of delegations
in these and other fields — though Subandrio denied that these engage-
ments amounted to a military alliance or that Indonesia had departed
from her traditional policy of i Uri Ra’anan attaches great
significance to the fact that the police chiefs of the two countries played a
prominent part in these talks, but that none of the top Army leaders were
included in the Indonesian mission, despite the heavy emphasis on
military matters. Signifi id for his hypothesis that i
on nuclear rescarch was one of the major subjects of discussion at both
sets of talks was the prominent part played by Wu Heng, who was believed
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to head the section of China’s Scientific and Technological C
concerned with nuclear affairs.

Whether the Chinese ever went so far as to offer, or hint at, the prospect
of a joint Sino-Indonesian nuclcnr u:sl possxbly m Indonesian waters,
with some token partici by I i we can only
speculate. Sockarno threw out hints of this kind in the middle of 1965
and there was a remarkable flurry of talk about the need to develop
nuclear weapons and nuclear technology, although the carliest Indonesian
statement about her plans to produce a bomb (which was something
between a jest and a misunderstanding) dated back to a period even before
the Chen Yi visit and could not conceivably have had any solid founda-
tion.!? All this stress on nuclear weapons had a quality of desperate
over-compensation about it at a time when Indonesia could barely afford
to import the simplest of spare parts for her industries or generate enough
electric power to supply Djakarta with adequate lighting continuously.
It seemed the propensity to fantasy encouraged by Sockarno’s grandi-
loquent speeches was running to extremes when he spoke about Indonesia's
plans to produce a bomb. Yet it is conceivable that Soekarno was hoping
he could thereby create the impression of a Chinese commitment to share
nuclear secrets (and perhaps cven a test in Indonesian waters) and that
they were at least humouring him, rather than flatly refusing. China
has generally been extremely cautious in the uses she has made of her
nuclear capacity.

What did the Sino-Indonesian rapprochement amount to in practical
terms during 1965? Did it significantly influence the course of Indonesian
politics or her relations with other nations? It did not quite bring her to
a breach of diplomatic relations with the USA, although she came perilous-
ly close to the brink. Her relations with Russia deteriorated too, but not
quite so seriously. It did not prevent her from negotiating with Malaysia
on two occasions for a resumption of peace talks, although it is doubtful
if there was much likelihood that these would have succeeded. It was
mainly in her Afro-Asian diplomacy and plans for CONEFO (Conference
of the New Emerging Forces) that the Chinese association had most
impact, for China supplied the money to begin the construction of the
lavish conference centre which Sockarno now ordered, while the support
of China and her client states, North Korea, North Vietnam and Cam-
bodia, helped Sockarno considerably in giving credibility to his plans to
hold such a Conference in 1966. The new axis (Soekarno always referred
to it as the Djakarta-Phnom Penh-Hanoi-Peking-Pyongyang axis, no
doubt in order to give it a CONEFO flavour and avoid the charge of
having become harnessed solely to Peking’s chariot) was useful to him
in lh: context of the Afro-Asian politics looming up before the Algiers

— although there was a signif divergence of interests
between Indonesia and China even there. But beyond these essentially
‘symbolic’ fringes, it made little difference to the hard realities of Indo-
nesia’s situation in 1965. The Chinese leaders gave Indonesia advice on
how to crush Malaysia, but no practical help. The credit of $50 million
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they gave was no doubt welcome, but it was a mere drop in the bucket
for a country which desperately needed to find well over $200 million a
year more than she was earning from exports — a sum which China could
not possibly contribute. Moreover, Sockarno himself was still trying to
avoid becoming entirely beholden to China alone (hence his desire to
incorporate the new relationship within a broader CONEFO framework)
or to the PKI. But in the circuitous domestic politics of early 1965, the
steady drift towards the left in Indonesia seemed almost irresistible and
it was perhaps here that the impact of the new relationship was most
strongly felt, for the militantly revolutionary spirit epitomized by the
CONEFO concept became part of the new legitimacy. How far the
Sino-Indonesian partnership would have led if the coup of 1 October had
not intervened one can only guess, for it could not offer any resolution
of ia's fund. prob of political i ility (except in
the unlikely event of producing a Communist regime capable of achieving
stability on the basis of economic self-sufficiency almost overnight) and
it could only continue so long as the now shaky Indonesian cconomy
could be kept under control. It provided Sockarno ‘with an opportunity
to provide yet newer and better political circuses, but not bread,

AFRO-ASIAN DIPLOMACY, 1965

Preparations for the Second Afro-Asian Conference at Algiers absorbed
an dinary amount of Ind ian dipl ic energy and i
in the first half of 1965. The reasons for Soekarno’s almost obsessive
concern that the conference be held were complex, however, and as the
conference approached it scemed more likely to prove embarrassing for
him than fruitful on the Malaysia issue.

One of his principal aims was to ensure that Malaysia would be excluded
from the Afro-Asian family of nations so as to leave no doubt about her
diplomatic isolation and inferior status as a British client state. If she
had been excluded it would have been a further endorsement of Soekarno’s
charges that she was not truly Asian, and a severe blow to Malaysia’s
self-csteem, although it would hardly have had a decisive effect on her
ability to resist Ind i i ly, it would have
been a severe set-back for Soekarno if she had been admitted. Therewere
several indications that the Indonesians were hoping that Malaysia might
be sufficiently alarmed by the possibility of exclusion to make the con-
cessions Sockarno was demanding for the sake of a negotiated settlement
of the Malaysia dispute.2° If this was the case, they had misjudged the
Malaysian Icaders badly, but one wonders how realistic their political
assessments on these issues were by this stage and how coloured by their
own preconceptions and wishful thinking. Indonesian diplomats were
extremcly confident early in the year that Malaysia would be excluded,
but as the conference approached in June many foreign observers believed
it was more likely that she would be admitted.2!
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The question became entangled also with that of Russia’s inclusion in
the conference, which cut both ways. Russia wanted Indonesia’s support
vis-a-vis China who was opposing her application, so the issuc gave
Indonesia some political leverage over her in this regard. On the other
hand, the necessity for Indonesia to choose between Russia and China
was bound to be an embarrassment. At an earlier preparatory mecting
on the Conference, no agreement could be reached about the eligibility
of Malaysia and Russia, whom India had supported but Indonesia and
China had opposed. Regarding Malaysia, who was obviously entitled
to attend in the eyes of some i the hope was that
‘obstacles which prevented reaching a consensus on the invitation would
be eliminated’ (i.e. confrontation be brought to an end). But no agreement
was reached even on the question of how or by whom the issue of invita-
tions should be settled, although it was later accepted that the pn:lmunary
meeting of Afro-Asian Foreign Mini: in Algiers i i
the Conference would make the final decisions.?? Russia therefore pur
pressure on Indonesia to support or cease opposing her claim for member-
ship, but there was a curious connection between the Russian and Malay-
sian case which made the political tactics involved quite unpredictable.
Indonesia had no particular interest in excluding Russia (except insofar
as she needed to side with China on this matter), but she did want to
exclude Malaysia and was presumably hoping to take advantage of the
former issue to strengthen hcr stand on thc latter. India, for msmnm,
had a stronger interest in achieving Russia’s incli (asa t i
to China) than Malaysia’s, howc\.:r strongly she belicved in Malaysia's
right to be there: some Indonesians were hoping that she could be pressed
to drop her support for Malaysia in order to ensure Russia’s inclusion.
Even China and Indonesia had divergent aims on the membership ques-
tion, although they were in broad agreement about the radical ideological
themes they wanted the Conference to adopt. It was reported that Chou
En-lai informed Dr. Subandrio at the end of May that China might have
1o drop her opposition to Malaysia in order to win other Afro-Asian
votes against Russia.23 Indonesia was in precisely the reverse predicament.
But in spllc of increasing uucemm(y that she could keep Malaysia out,
she the most d of holding the Algiers
meeting, even when it became clear that not all Afro-Asian states were
willing to attend.

Three different Afro-Asian meetings were held m Indonesia during
March and April to focus ion on the forth and
to celebrate the original Bandung mecting ten years earlier. It is difficult
to account for all this expensive and time-consuming activity just in terms
of the concrete benefits to be expected from the Algiers conference in the
struggle against Malaysia. Equally significant was the fact that all this
diplomacy served domestic purposes also, by providing Sockarno with an
international stage and an opportunity to demonstrate his stature as a
world leader, by providing immediate objectives and tasks for the politi-
cians around him and key dates in the political calendar upon which other
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political decisions had to wait. The abrupt timing of the tenth anniversary
of the original Bandung Conference in April seems to indicate that it was
conceived at least partly in order to provide a display of national solidarity
at a time of acute political tension.?* Domestic attention was also focused
on the broader confrontation taking place upon the Afro-Asian stage
and away from the less tractable Malaysia problem. But even the extra-
vagant tinsel and glitter of the occasion was barely sufficient to disguise
the lack of political substance in the whole affair. Coming as it did at a
time of severe cconomic difficulties, just after Soekarno had proclaimed

to his people the need for a new ic policy of self- i and
austerity (Standmg on Our Own Feet’), the anniversary celebration
p d the apoth of Sock ’s forays into political showman-

ship pure and simple.?3

The overthrow of President Ben Bella by the Algerian Revolutionary
Council under Col. Boumedienne on 19 June, only a few days before the
Afro-Asian delegates were duc to assemble for the forthcoming Algiers
Conference, gave a dramatic twist to the whole episode and was eagerly
seized upon by some governments as a reason for postponement. But
it has been aptly observed that ‘Ben Bella’s fall provided the occasion but
not the ion for the p ".28 It was not so much un-
certaintics about the new regime’s policies or apprehensions about the
security situation in Algiers which weighed upon most of the participants
so much as the fact that many were glad to seize any credible excuse to
avoid holding the conference at all by this time. Both China and Indonesia
announced recognition for the new Boumedienne regime with almost
indecent speed on 20 June, alth Ind ia did not sub: ly go
quite so far out on a limb as China in her efforts to bulldoze waverers
into holding the conference during the following week. However, 2 bomb
explosion in the conference hall just before the proceedings were due to
bcgm provided a decisive reason for postpomng the meeting until Novem-
ber. Soek ’s hopes of Afro-A idarity in the struggle against
the Nekolim and Malaysia fell to the ground.

The Algiers conference had a paradoxical epilogue, for by November
it was China and Indonesia who wanted a further postponement. The
entire situation had changed fund: lly by then because of the coup
in Indonesia and the consequent Sino-Indonesian rift and, to a lesser
extent, the complications introduced by the India-Pakistan war and the
intensification of the Sino-Soviet split. When the Standing Committee
met late in October, China submitted scveral preconditions for the holding
of the conference which she must have known would be unacceptable to
some members. When they were not accepted, she announced that she
would not attend. Indonesia made no protest this time, for Soekarno’s
power had already been greatly reduced in fact, although not yet in form,
as a result of the coup. She no longer wanted the conference cither.
Subandrio was not even allowed to attend the Standing Committee
meeting. India administered the ultimate indignity with a motion pro-
posing the inclusion, infer alia, of Malaysia and the Sovict Union! The
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meeting then adjourned sine die. The myth of Afro-Asian solidarity was
dead.??

SINGAPORE'S SEPARATION FROM MALAYSIA

For nearly a year, Indonesia had made little concrete progress towards
her goal of ‘crushing’ Malaysia when suddenly the summary ejection of
Singapore from the Federation, which owed nothing whatever to Indo-
nesia’s efforts, brought new life to her flagging hopes. It was promptly
seized upon as proof that Sockarno had been right all along in regarding
Malaysia as a hackle and creation of the Nekolim. Did
it not presage the further disintegration of Malaysia? As matters turned
out, it did not, but perhaps there was some gmund for expecting s0, in
view of the fierce sy that had p d 's
throughout the early part of 1965, to \\hxch we must bncﬂy turn,

Reconsidering their political strategy towards the end of 1964 in the
light of their set-back in the Malayan election and the race riots, the PAP
leadership decided to launch an ideological offensive, in the hope of
attracting Malays to the PAP through ideology, ‘not by the present PAP
leaders taking an aggressive lead and setting the pace of politics, but more
by helping to quicken the emergence of like-minded leaders domiciled
in the Peninsula’.?8 This new policy was expressed in the formation of
the Malaysian Solidarity Convention under PAP leadership in April 1965,
and in the emergence of the doctrine of ‘Malaysian Malaysia’. This
vaguely tendentious, but terribly cffective slogan, with its implication
(frequently made explicit) that opponents of the PAP stood for something
less than this, for a ‘Malay Malaysia’ or Malay dominance, served Lee
Kuan Yew's purposes brilliantly — far too brilliantly, as it turned out —
by serving as a rallying point for all who were dissatisfied with the existing
arrangements, by presenting a persuasive image to the outside world
and by putting UMNO critics of the PAP into a defensive and disadvan-
(agcous position. The essentials of the new doctrine are summarized in
the fi i of ‘fund; principles’ on which Malaysia
had been foundcd

(a) Malaysia should be a democratic socicty where legitimate differences of
views provided they accept undivided loyalty to the Malaysian nation should be
permitted and where individuals and political partics should have full freedom
to persuade its citizens, by constitutional means, to their particular point of view.

(b) Malaysia being a multi-racial and multi-cultural society must show respect
and tolerance for legitimate diversity provided these do not weaken Malaysian
unity or hamper loyalty to Malnysm

(c) Malaysia was ing to ians as a whole and not
any particular community or race.
But in the PAP view, Malaysia had d d into a Mal

Malaysia where there were people who identified ‘the spirit and essence
of Malaysia with the interests and norms of one particular community
or with the authority of one particular political party. For them, being
a Malaysian means all other ities and groups adjusting them-
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selves to the views and specific aspirations of a i ity’.29
The PAP leaders did not directly oppose the Malay and native right
and privileges embodied in the itution of Malaysia, but they did
indircctly threaten them by arguing that special privileges alone would
not advance the economic and social condition of the Malays. What was
needed they suggested, was a ‘rational economic method of abolishing
rural poverty’, which the PAP knew how to produce, since it had already
begun to abolish urban poverty by realistic planning and efficient ad-
ministration in Singapore. They attacked the ‘feudal’ nature of the old
Malay society which the defenders of Malay rights and advocates of
Malay as the sole national language wanted to preserve, pointing the way
instead to the Malaysia of the future, a new multi-racial society based on
democratic socialism, instead of ‘Alliancism, i.c. the policics of conserva-
tive Malay traditi ist leaders collaborating with Chinese compradores
and capitalists for mutual benefit'. Like the Socialist Front five years
carlier, the PAP wanted to see parties appealing across the racial barriers
on the basis of policies, doctrines and rational argument, embracing the
poor Chinese and Indians as well as poor Malays, against the existing
parties dominated by the upper classes.3° Unfortunately, however, this
beautiful dream has never exerted an effective political appeal in Malaya.

The PAP arguments were spelled out with a beguiling persuasiveness
(to all except Malays, it sometimes scemed) at nearly every point. The
‘moderate’ Malay leaders such as the Tunku were never attacked, but
were regarded as sharing an identity of purposc with the PAP. In fact
they had to be helped in dealing with the ‘ultras’ who were forcing them
to take up untenable positions in defence of the special rights of Malays
and the old conservative social order in Malaysia. If necessary, they had
to be compelled to dissociate from the latter by being made aware of the
risk of communal conflict towards which the country was being pushed
by advocates of Malay dominance within the Alliance. If such conflict
was going to come, argued PAP spokesmen (in private quite frankly,
but more discreetly in public), it would come at a time and place of our
choosing next time: ‘we are not afraid to show the mailed fist’. There was
a fiercely Puritan sense of moral fervour in the PAP advocacy of ‘Malay-
sian Malaysia’, a belief that passivity and lack of specific loyalty to this
goal had left opportunities open to their more assertive and bigoted
opponents, the ‘ultras’ or ‘five mad Mullahs’ as Lee was later to call them,
to stir up racial strife. There must be no more compromise now that the
lines of battle were drawn. The moderates in Malaya had to be forced,
if necessary, to take a stand against the UMNO extremists, who were now
constantly attacking the PAP through their mouthpiece Utusan Melayu
in a bitter polemic which persisted through 1965. Unless they did so,
there was a danger of Malaysia breaking up through internal conflict.3!
Although there were no further outbreaks of racial violence after Septem-
ber 1964, the fear that it might recur at any moment (especially when the
Muslim and Chinese New Year holidays coincided at the end of January
1965) remained acute until the following August.




294 KONFRONTASI: THE INDONESIA-MALAYSIA DISPUTE

However, the Tunku's reaction to Lee’s ‘foolish and harmful and
dangerous’ argument was quite the opposite to that which Lee was urging.
Instead of repudiating the ‘ultras’, he set out to strengthen the Alliance
by making more explicit its basic philosophy of coexistence between com-
munally based parties on a basis of mutual accommodation (a safe and
lmdluona.l doctrine mmlmsccnt of carhcr Malay and Chinese modes of

to multi- I situati the region) and by formally establish-
ing a ‘Malaysian Alliance Party’ as a merger of the Alliance parties of all
four states in April.32 He urged the Singapore leaders to concentrate their
thought and cfforts on making Singapore into the foremost city and
biggest port in Asia, instead of bidding for political power in Kuala
Lumpur on the basis of an appeal to non-Malay voters. The Chinese
should concentrate on economic power and leave political power to the
Malays, he was virtually arguing. He had one undeniably valid point in
his favour: no matter how much the PAP talked about multi-racialism
and offering a new leadership to the rural Malay voters, its basic political
support was bound to come from the urban Chinesc —and this was
precisely the threat it offered if it entered the peninsula as a vigorous
political force. (The very fact that it had only contested urban seats with
mainly Chinese voters in the April clections in order to avoid a conflict
with UMNO could be thrown back in its tecth here.) The PAP simply
could not escape its Chinese-ness — with all the disadvantages and
advantages vis-a-vis Malays that this entailed. In the Borneo states, the
notion of ‘Malaysian Malaysia’ appealed mainly to the non-Malays who
were uneasy about an UMNO-dominated Alliance. It is hardly surprising
that Malay moderates, as well as the ‘ultras’, found the implications of
the *‘Malaysian Malaysia® doctrine too much to swallow. One of the
former, Musa bin Hitam, argued that PAP talk about multi-racialism
was itself evidence of the party's communal base.

The very subtle insinuations of the PAP leaders by propagation of non-
communalism and equality of status in Malaysia at the moment naturally pro-
voke communal sentiments. And as long as the PAP leaders imply in their
speeches that no race should enjoy privileges and protection from the other so
long will there be a hardening of attitudes in the different communities in
Malaysia.33
Putting essentially the same point rather differently, it could be said that
equality of political rights was almost certain to prove disadvantageous
to the Malays even if they were numerically equal to the non-Malays
(which they no longer were) so long as they were inferior in economic
and educational status in an individualistic and competitive socicty. ‘All
the business, the wealth, and the trade in this country are in the hands
of non-Malays. Hardly I per cent of the Malays are in business and hardly
15 per cent of those in Universities abroad or at home are Malays. If these
rights are taken away what hope is there for the Malay to survive in his
own country.”3 Hence the Malay stress on maintaining their unity to
meet the challenge of other races and their savage attacks on ‘traitors to
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their race’ in Singapore who went so far as to join the PAP. (The bitter-
ness of these attacks on Malays in the PAP far exceeded that directed
against Party Ra'ayat left-wingers or collab with Ind ia; the
attacks contributed greatly to the anger within the PAP against the
‘ultras’, since it was desperately anxious to win Malay members so as to
appear genuinely multi-racial) One of Lee Kuan Yew’s intellectual
blind spots was an inability to appreciate the peculiar importance of
loyalty to the Malay ra‘ayat — loyalty to their race, their leaders and
their religion — and the concomitant stress on unity. To him, the Cam-
bridge-educated cosmopolitan brought up in the thrusting and indivi-
dualistic Chinese society of Singapore, these were merely attributes of a
‘feudal’ society which had to be transformed. His multi-racial political
parties based on ideology would recruit members on an individual basis,
regardless of community. (But if the Malays would not join him and
parties ined i he could probably expect to
attract Chinese support in the long run, so it was a ‘Heads I win; tails
you lose’ strategy in a sense.) The Tunku saw the dangers of Lee’s
challenge as clearly as Syed Ja‘afar Albar, though his response was
milder. Lee’s strategy was forcing him to a choice between the devil and
the deep sea, for the UMNO extremists might easily gain control of the
party if the Tunku could not contain the threat from the PAP. To side
with the latter, horically, by iescing in the PAP doctrines and
letting their challenge succeed by default, would merely have provoked
the UMNO extremists and split both UMNO and the Alliance. The
Tunku was well aware of the dangers of communal extremism, but he
was hard put to formulate an alternative doctrine that could be held up
as a counter to ‘Malaysian Malaysia® and unite both moderate Malays
and the ‘vltras’. The Alliance philosophy of accommodation and gradual
change was not a very exciting or attractive alternative, but in the circum-
stances it was probably the best available — as even Donald Stephens’
highly critical Sabah Times was to acknowledge later, after a flirtation
with ‘Malaysi ia" which proved di: to ) political
fortunes.3* Unfortunately, it made less appeal to transient foreigners
who were delighted by the sophistication of Lee Kuan Yew’s arguments
and horrified by the intolerance of Utusan Melayu, which the Tunku
seemed powerless to control — with the result that the Kuala Lumpur
authorities became excessively sensitive to outside criticisms. Lee's trip
to Australia in early 1965, which was a four de force in public relations,
alarmed the UMNO leaders greatly and contributed further to the
tensions that the Tunku was finding ever harder to resolve.

The creation of the Malaysian Solidarity Convention was a concrete

i ion of the ian Malaysi i but it is i

Wwhether it was in itself an immediate threat to the Alliance, for its long
list of member parties accounted for only four seats in the federal parlia-
ment.3¢ Potentially, however, it might have constituted a future focus
of much broader electoral opposition to the Alliance which could prove
far more cohesive and determined than the flaccid opposition of PMIP
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and Socialist Front i the past. Donald Stephens’ UPKO was restless
within the Sarawak Alliance and openly sympathetic to the *Malaysian
Malaysia’ doctrine: if the MSC succeeded in undermining the Alliance
in Sabah, it might succeed in doing likewise in Sarawak, where the SUPP
leaders were definitely sympathetic to it and even some of the Alliance
parties inclined towards its point of view.

From May onwards, the political tensions built up rapidly. At an
UMNO Assembly in the middle of the month, the Tunku and Dr. Ismail
had difficulty in persuading the delegates to keep calm and ignore Lee’s
‘childish statements’ against the Malays. A resolution calling on the
government to detain Lee could only be watered down to a demand for
‘strong action’ against him. Lee added fuel to the flames by a speech in
which he said: ‘If we must have trouble, let us have it now instead of
waiting for another five or ten years. If we find Malaysia cannot work
now then we can make other arrangements.37 This was interpreted by
many Malays as a threat to secede, although Lee denicd any such intention
strenuously (and sincerely, it seems, for his commitment to the Malaysia
concept was still beyond question, however dissatisfied he was with the
terms of the association): in the vicious dmlccucs of his quarrel with Utusan
Melayu, his p ious manner of chall his to follow out
the m\pllcauons of their own utterances could be too casily twisted into
a misinterpretation of his own views. The May-June session of Parliament
was stormy and when the Tunku flew off to London in June, he must have
been full of foreboding about the future. He later said that he took the
decision to separate Singapore from Malaysia while he was lying in
hospital in London.

In his absence, the situation deteriorated further. Another attempt
by Tun Razak to reach agreement with Lee (strongly opposed by the
UMNO Youth Organization) was a failure. And, ironically, one of the
last scenes in the drama was another by-election in the Singapore con-
stituency of Hong Lim, in which Lee’s campaign speeches were directed
as much against the Alliance and the UMNO ‘ultras’ as against the now
debilitated Barisan Sosialis; he even charged the Singapore branch of
the Alliance with supporting the pro-Communist, anti-Malaysian Barisan
in the election.3® The PAP, he said, was the only alternative to Com-
munism and a Malaysian Malaysia was the only alternative to Malay
domination which would drive the Chinese into opposition. There is 2

appropriate bolism in the contrast between the second
Hong Lim by-clccuon and the first.
The of was d by the Tunku on 9 August,

just after he returned from overseas and three days after he first raised
the issue with Lee and the federal cabinet.3® The broad outlines of the
story are now too well-known to need repeating— how the federal
government kept the decision a closcly-wrapped secret until it was ready
to confront the world (and particularly Malaysia's beholden defenders,
Britain and Australia, who were almost sure to oppose the decision) with
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a fait accompli; how three Singapore ministers refused to sign the separa-
tion agreement until the Tunku himself sent a letter stating that * ... if I
were strong enough and able to exercise complete control of the situation
I might perhaps have delayed action, but I am not’ (a letter which Toh
Chin Chye p blish to the and

of the Tunku) and how Lee Kuan Yew, in his press conference explaining
why Singapore was no longer a part of Malaysia, broke down briefly in
anguish before the television cameras when he came to the words: *.... all
my life ... You sec ... the whole of my adult life I had believed in merger
and the unity of these two territories ... as a people connected by geo-
graphy, cconomics and ties of kinship ...." Lee said he had tried to
persuade the Tunku to maintain some formal constitutional link between
the two states, but the Tunku insisted that their disagreements had reached
a stage where Singapore must leave the federation if further racial conflict
was to be avoided and ‘I finally became convinced that the Tunku was
right on this’.

Singapore's expulsion was, of course, a great boost to Indonesian hopes,
since it opened up new possibilities of exploiting rifts between Kuala
Lumpur, Singapore and London. A speech by Lee Kuan Yew expressing
a desire to resume trade and friendlier relations with Indonesia struck a
different note from the Tunku’s speeches — and was angrily rebuked by
the latter. Subandrio i iately offered to gnize Si and
cstablish diplomatic relations with her if she ‘declared her independence’,
but statements by Sockarno and other Indonesian leaders were too
uncompromising to encourage any feelers in this matter.

SABAH AND SARAWAK IN MALAYSIA

The incorporation of the Borneo territories in Malaysia, which had
originally seemed the most ble part of the Malaysi;
was achieved, paradoxically, with far less initial strain than the incorpo-
ration of Singapore. During the first two years the strains and difficulties
of readjustment were relatively minor ones, not sufficient to disrupt the
Alliance pattern in cither state or to cause serious dissension between
those two wings of the Alliance and the central government in Kuala
Lumpur. Serious strains became manifest only in 1965-6. No doubt
confrontation helped to mask or delay the development of the fissiparous
tendencies which became manifest soon after the expulsion of Singapore
and the effective ending of confrontation, but it was to the former rather
than the latter that we can mainly attribute the political conflicts which
developed in both Sabah and Sarawak in 1965-6, to the aftermath of
the debate over ‘Malaysian Malaysia’ and to the fears of federal domina-
tion which were aroused by Singapore’s ion. It was inevitat

of course, that strains would develop within the two state Alliances
sooner or later. They were, after all, hastily contrived coalitions whose
main unifying bond had simply been their common support of the Malay-
sia idea in 1962, but they included groups with significantly different
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views about the nature of the Alliance pattern and the kind of relationship
they wanted to have with Kuala Lumpur.4° Perhaps the most surprising
feature of the first two years was that these differences first began to
create difficulties in Sabah which had earlier scemed so tranquil, rather
than uncasy Sarawak, where the opportunities for Indonesian subversion
were greatest because of the SCO threat which loomed constantly in the
background of the political picture.

The Sabah Alliance, which assumed the reins of government in Sep-
tember 1963, held all 18 secats in the Legislative Council, which meant
that the politics of Sabah were essentially thrashed out within the Alliance
and the Cabinet, rather than the Legislative Council itself. The Alliance
was a three-legged affair, for the Chinese party SANAP (Sabah National
Party) with 4 scats held a balance of power between the Malay-Muslim
party, USNO (United Sabah National Organization), led by Datu Musta-
pha, with 8 seats, and Donald Stephens' essentially Kadazan party,
UNKO (United National Kadazan Organization), with 5. The Pasok
Momogon also had 1 seat, but it was soon drawn into a merger with
UNKO to create UPKO (United Pasok Kadazan Organization) in early
1964. It was agreed at the outset that Stephens would be Chief Minister
and Datu Mustapha the first Head of State(Yang di-Pertua Negara) —a
position which he is said to have chosen in preference to Chief Minister
because of a misapprehension that it would be of similar importance to
that of the colonial Governor, which of course it was not. Unfortunately,
frictions soon developed between the two men on both personal and
political grounds, with the result that twice in 1964 the Tunku had to be
invoked as mediator to sort out crises in the Alliance. The first of these, in
June, arose from various causes, partly USNO criticisms of Stephens'
leadership (he appears to have antagonized many people at this time by his
high-handedness) but also from fears in the other parties that Stephens was
aiming to build UPKO into a position of predominance in the Alliance by
presenting it as a multi-racial party and an example of ‘the way people
should get together’. There was a direct threat to SANAP here, if UPKO
should succeed in recruiting large numbers of Chinese away from it, and an
indirect one to USNO, which based its support almost entirely on the
Malay-Muslim communities (though it claimed to be multi-racial also)
and leaned towards the UMNO concept of communal parties. Among the
nine conditions on which the June 1964 crisis was resolved was a stipulation
that only ‘natives’ should be admitted to ‘native’ parties, while Chinese
should only join SANAP.4! The cabinet was reconstituted with 3 UPKO,
3 USNO and 2 SANAP ministers (with onc nominated assemblyman,
Thomas Jayasuriya, to keep lhc highly desirable portfolio of Natural

— i.e. timber — in neutral hands) and an USNO
man became Deputy Chief Minister.

Friction continued, however, as both USNOand UPKO ministers con-
tinued to score points off each other over various issues for the rest of 1964.
There were difficulties between the government and the Deputy Federal
Secretary, whom UPKO leaders accused of trying to establish Kuala
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Lumpur domination over Sabah, and a growing cleavage between the
‘states rights’ attitude of the UPKO leaders and the ‘federalist’ views of
USNO, which was suspected by its enemics of negotiating to establish a
close relationship with UMNO as its Sabah wing. Although there was a
slight lull in the running battle between the two parties during September
and again when the Tunku visited Sabah for “National Solidarity Week’ in
November, another crisis arose in the following month over a controversial

i to the it sensitive position of State
Secretary.? USNO threatened to move a vote of no-confidence against
Stephens and UPKO countered with a similar threat against Datu
Mustapha! Again the Tunku’s mediation was sought, but this time he
could not resolve the impasse and it was intervention by the Chicf Minister
of Sarawak which finally brought a solution. The party representation in
the cabinet remained the same, but Stephens had to step down as Chief
Minister and join the federal cabinet as Minister for Sabah Affairs (an
honorific post which carried little power and required him to be exiled from
his home base) while Peter Lo of SANAP, the former federal Minister,
assumed the Chief Ministership and the USNO Deputy Chief Minister
gave way to an UPKO man. The change represented a significant shift in
the balance of power in Sabah, for SANAP had, in cffect, thrown its
weight on to the USNO side; thus UPKO had lost its advantageous
position in the Alliance, which it did not regain. Although Peter Lo had
earlier been appointed to the federal cabinet by Stephens, he was said to
have acquired a ‘federal’ point of view while in Kuala Lumpur, and there
was less friction between the Jesselton and federal governments in the
following year, despite the explosive p ialities of the i
Malaysia’ issue in 1965.

Donald Stephens and his fiery young lieutenants in UPKO continued
to talk about the need for a multi-racial party in terms startlingly like
Lee Kuan Yew's, with whose views they were beginning to discover a
closer affinity than they had felt for the UMNO view of political parties
and the nature of the Malaysia relationship. UPKO would doubtless
have thrown in its lot with Lee Kuan Yew's Malaysia Solidarity Conven-
tion in 1965 had it not been bound to the Alliance, with which Stephens was
finding himself increasingly out of sympathy. The UPKO leaders main-
tained in carly 1965 that they would return to power in the next elections
(for which preparations were already being made, although it was to take
two more years before they were held) by making a broaderappeal as a
multi-racial party than USNO, which they characterized as narrowly com-
munal and subservient to Kuala Lumpur, or SANAP, which they despised
in much the same way as Lee Kuan Yew despised the MCA.43 This philo-
sophy was bound to alienate SANAP and drive it closer to USNO, in the
hope of preserving its position as the party representing the Chinese in a
classical Alliance system, even though a Chinese-Muslim affiliation may
seema more unnatural arrangement than a Chinese-Kadazan one. UPKO's
principles may have been admirable, but the harsh realities of power
worked against them, just as they had worked against Lee Kuan Yew.
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Months before the exclusion of Singapore brought the problem to a head
for them, UPKO politicians were having second thoughts about Sabah’s
entry into Malaysia and dreaming wistfully about a looser relationship
with the federal government, though not of leaving the federation. Their
apprehensions about Kuala Lumpur’s high-handedness were increased by
the way Singapore was summarily cjected from the Federation, without
any ion with the other i states. A was issued
by UPKO on 16 August calling for a reconsideration of Sabah’s terms of
participation in Malaysia. The Sabah Alliance sct up a committee to look
into the matter. Then the Tunku flew to Jesselton and Stephens was
required either to dissociate himself from UPKO or resign from the
federal cabinet: he chose the latter and withdrew from the UPKO leader-
ship soon after.# But UPKO's call evoked no response amongst its Sabah
Alliance partners and it was in no position to do much about it while it
remained in the minority there. Its disillusionment with Malaysia was no
doubt a sad commentary on the high hopes of the 1961 Malaysian Sol-
darity Consultative Committees, but it was not by any means enough to
bring about Sabah’s withdrawal.

As matters turned out, UPKO did not even withdraw from the Alliance
after Singapore's separation, although there was a good deal of discussion
about doing so, about fighting the forthcoming elections alone and even
adopting a sccessionist policy. The latter would probably have meant
courting dissolution under the Internal Security Regulations, while the
former would certainly have meant cxile to the political wilderness, at the
very least. So the party decided, instead, to live and fight again.4® Even
during the 1966 Sarawak crisis, which again brought up the question of
how far the federal government should be able to interfere in state politics,
UPKO avoided any clash with its partners in the Sabah Alliance. And at
the end of that year, not long before the 1967 election which it contested in
harness with (but also against) its Alliance partners, UPKO formally
abandoned its earlier claim to be a non-communal party by limiting its

ip to ‘natives' (bumip . It ined this change in terms
which showed that it had learned lhe lesson of Lee Kuan Yew's sad fate
(or Donald Stephens’, though he was to attempt a come-back shortly
after, in a more chastened frame of mind): *UPKO desires a better under-
standing with other parties ... and realises the need to comply with the
Alliance pattern of having racial parties working within a multi-racial
framework .... The best system is that which has worked successfully in
Malaya’. 46

The Sarawak Alliance, in contrast with its Sabah counterpart, enjoyed
nearly three years of outward tranquility before it cracked under the
strain of communal tensions and personal rivalries among its member
pamcs, although the latter were at least as acute as Sabah’s. But the sheer

ic of party ion in the Council Negri contributed a
degree of stability there, in contrast to the rather precarious balance in
Sabah, for no one party, or even two, could hope to win a majority
immediately. In fact, the Chief Minister, Stephen Kalong Ningkan,
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became an avowed of the need for ion within
a multi-racial Alliance in which the experienced and wealthy Chinese of
the SCA (Sarawak Chinese Association) would play a promi part.4?

The main cleavage that began to develop — and finally undermined the
unity of the Sarawak Alliance in 1966 — stemmed largely from differences
of opinion between supporters of Ningkan's view and those who wanted
the Alliance to give preponderant influence to ‘native’ partics, a cleavage
with many similarities to that which existed in Sabah between the UPKO
and USNO views on the nature of the Alliance system and the relationship
between the State governments and the Federal government or Alliance
in Kuala Lumpur.

It may be remembered that the Sarawak Alliance had emerged from the
1963 indirect elections with an overwhelming majority in the Council
Negri, 27 out of the 36 clected scats there, while the two parties outside
the Alliance, PANAS and SUPP, had only 8 seats between them. Within
the Alliance 11 seats were held by Temenggong (later Tan Sri) Jugah’s
PESAKA party, based essentially on the Iban of the 3rd Division, while
SNAP, the 2nd Division Iban party led by the Chief Minister, Stephen
Ningkan, had only 7, BARJASA (the Malay-Mclanau party) had 6 and
SCA 3.48 The latter two had fared very badly at the polls and had to be
given nominated seats in the Council Negri, as even their leaders had been
defeated ; but they were both represented strongly in the Cabinet and pro-
ceeded to play a very active part in Alliance politics there.#® Personal
antagonisms seriously exacerbated party rivalries within the Alliance,
although its stability was assured so long as Ningkan had the backing of
Tan Sri Jugah and PESAKA, as he did until June 1966. He was able to
survive an abortive bid in May 1965 by the BARJASA leaders to create a
frankly anti-Chinese ‘Native Alliance Party’ and overthrow Ningkan’s
government. While confrontation posed an immediate threat to Sarawak,
the tensions within the Alliance were muted, of course, whereas a con-
siderable political ferment scems to have developed in carly 1966 as the
threat began to recede and politicians became more concerned with the
problem of how to widen their party’s basis of popular support in anti-
cipation of the next general election in 1968 or 1969.

Confrontation helped the government indirectly by creating serious
difficulties for SUPP, the only party opposed to the Malaysia experiment
and without doubt the best organized and largest in Sarawak, Many of its
members were either involved or suspected of involvement in SCO
activities; others actually crossed the border to join the Indonesians,
creating a serious embarrassment for the party leaders, who were hesitant
to condemn or disavow them but who could be taunted with the charge of
disloyalty if they did not. Many of the government's measures against
the SCO affected SUPP disadvantageously (although they cut two ways,
insofar as the arrest of the militants helped the moderates like Ong Kee
Hui and Stephen Yong to maintain their positions) and at one stage
during 1964 there was a possibility that SUPP might be banned al-
together.80 But although SUPP was p ly still supp by a con-
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siderable majority of the Chinese in Sarawak, who had some reason to feel
aggrieved by the disadvantages to which their party was being exposed, the
Chinesc were not as severely victimized under the new political dis-
pensation as some of the SCO’s earlier prophecies might have led them to
fear. (In fact, it was they who reaped the most immediate benefits, on the
whole, from the economic boost Sarawak enjoyed after its entry to Malay-
sia from increased Federal expenditure and the bonanza of defence forces'

ding.) Ningkan's go: , showed that it was willing
to alleviate some of the hnrds!ups confronting the Chinese, notably their
shortage of land, and he was more inclined towards a moderate concept
of a multi-racial Alliance system than some of his colleagues.

On several contentious issues such as language and education policy,
‘Borneanization” of the civil service and Federal interference in Sarawak
affairs, Ningkan found himself at odds with the federal government and
the Sarawak ad of an ially ‘Malay ia’, He resisted

to hasten the repl. of British i by Malaysi
(which was likely to mean Malays rather than Ibans or other natives) or
to substitute Malay for English as the medium for school instruction and
official business. Although some tensions arose between Kuching and
Kuala Lumpur during 1964-5, they did not create such serious threats
to Malaysia's political stability as those of Sabah and Singapore. It is
significant that Lee Kuan Yew's campaign for a ‘Malaysian Malaysia'
evoked less response within the Sarawak Alliance than in its Saba.h

counterpart: the only Sarawak ives at the Mal.
Convention in 1965 were Ong Kee Hui, Stephen Yong and other non-
Alliance politicians.5 But it was ially on the same ions of the

special political position of ‘native’ parties with the Alliance system that
ngkan s rivals, pnrucularly the BARJASA leaders and some PESAKA
d to build up ition to him.

The first rift in the Sarawak Alliance occurred in May 1965 when the
BARJASA leaders withdrew with the aim of establishing a ‘Native
Alliance Party’ with PESAKA. The immediate cause of this rift was a set
of land bills introduced by Ningkan into the Council Negri which would
have made it easier for Chinese to obtain land. The opposition from the
‘native’ parties was so strong that Ningkan had to back down, but by
ensuring the continued support of PESAKA and threateningto bring the
other Malay party, PANAS, into the government in place of BARJASA,
he succeeded in isolating the latter and preventing the overthrow of the go-
vernment. The crisis soon blew over, with BARJASA returning to the fold,
and the Cabinet was enlarged with two PESAKA ministers and one from
PANAS (now received back into the Alliance after two years in opposition),
but the tensions it revealed persisted into the following year when a more
formidable chnllcngc to Ningkan finally brought about his overthrow.5

The of § from Malaysia caused few ripples on the
surface of Sarawak politics. Confrontation was still causing serious con-
cern there and Ningkan's speech immediately after the separation crisis
was simply a homily on the need for unity and avoidance of subversive
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sentiments. Even the coup in Indonesia soon afterwards, which was to
mark the beginning of the end of confrontation, was not hailed as enthu-
siastically in Kuching as in Kuala Lumpur, for border raids into Sarawak
continued until well into 1966, although on a reduced scale. Ironically,
just as Indonesia and Malaysia were finally patching up a settlement of
their quarrel in 1966, a major crisis exploded in the Sarawak Alliance which
two years carlier would have ideally served the purposes of Indonesian
propaganda about Kuala Lumpur’s high-handed treatment of the Borneo
states.

Gradual shifts in party affiliations and alignments were only to be
expected, of course, in view of the rather hasty formation of parties and
the Sarawak Alliance four years carlier. PESAKA was beginning to make
inroads into SNAP's political base among the 2nd Division Iban, aided by
the fact that Ningkan's personal influence there was crumbling. He was
losing popularity for various reasons (and he had never been a strikingly
charismatic leader) — partly his alleged neglect of native interests and
close association with James Wong, the wealthy Chinese Deputy Chief
Minister, partly that his behaviour offended both the sophisticates who
deplored some of his longhouse mannerisms and Iban traditionalists who
felt he had become too aloof and westernized. Several prominent SNAP
politicians, including Penghulu Tawi Sli, who was later to supplant him,
switched over to PESAKA, which was relatively under-represented in the
Cabinet in proportion to its strength as the major Iban party. Ningkan was
converting SNAP into a more multi-racial party, with Chinese members
and a branch in the Ist Division, and he was in much closer sympathy with
the PANAS leaders, who also espoused a doctrine of multi-racialism,
despite their essentially Malay following, than with PESAKA and
BARJASA which were quite frankly communal and anti-Chinese in their
political doctrines.53 The latter were also more inclined to look to Kuala
Lumpur for help in attaining power, like their Sabah counterpart, USNO.
Attempts were made by the Tunku and other UMNO leaders to create a
united Malay party through the merger of PANAS and BARJASA, but
without success.* While personal antagonisms dating back to the Cession
controversy cvidently had a lot to do with this, so also did the basic
difference of opinion between those who wanted a Malay communal party
affiliated with UMNO (the BARJASA view) and those who favoured a
single multi-racial Alliance.

The crisis which led to Ningkan's dismissal in Junc 1966 is of interest to
this story mainly because it epitomi ially the flict between
two conceptions of Malaysia as the earlier troubles in Singapore and
Sabah did. It started on 12 June when Ningkan dismissed Abdul Taib,
the BARJASA Minister of Works and Communications (who had been
the storm centre the previous year also), charging him with instigating
plots against the government. But BARJASA had the support of Temeng-
gong Jugah and PESAKA this time: their ministers resigned and a
delegation from these parties flew to Kuala Lumpur for talks with the
Tunku. The Tunku then announced that he had a letter from a majority
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of the Council Negri calling for Ningkan's resignation and, in his capacity
as Federal Head of the Alliance, called upon the Governor of Sarawak
to demand Ningkan's resignation.55 Constitutionally, the Tunku's action
was an extraordinary incursion into state politics, though he asserted that
it was normal practice for Chief Ministers or Mentri Besar of Alliance-
governed states to be chosen by the Head of the Alliance Party. Moreover,
the constitutional situation was complicated by the fact that Ningkan
avoided a showdown with his opponents in the Council Negri, where he
no longer commanded a majority, by suspending it in their absence and
refusing to summon it.5¢ On 15 June the Alliance National Council in
Kuala Lumpur chose Penghulu Tawi Sli to succeed Ningkan as Chief
Minister and he was duly installed. But the Sarawak Alliance was deeply
split by the affair and when Ningkan withdrew SNAP from the Alliance
carly in July, he was supported by PANAS: morcover, it was only after
some heart-searching that the SCA decided to remain in Tawi Sli's
government. Ningkan then contested the legality of his dismissal in court
and in September the verdict was given in his favour. But the federal
government again intervened to prevent his return to office by declaring
a State of Emergency in Sarawak.58 While there may have been more
Jjustification for its action than met the eye, its intervention in Sarawak
politics was so heavy-handed that it bore out many of the worst fears
aroused earlier about Kuala Lumpur's disregard for state rights within
the Malaysia framework. Ningkan and his allies were able to gain a good
deal of popular sympathy as a result of his apparent victimization, but
as an election was not due until 1968 or 1969, he could not do much to
shake the new government’s majority in the Council Negri.

One consequence of the affair was that SNAP and PANAS began to
draw closer to SUPP in opposition to Tawi Sli’s government. Here again,
the opposition parties were more inclined to stress the need for multi-
racial parties and an approach to major political issues that was closer
to the ‘Malaysian Malaysia® ideal, whereas their opponents were more
concerned with a special relationship with the Kuala Lumpur government
and a frankly communal party system in which ‘natives’ (as variously
defined) would enjoy a privileged position. Somewhat fortuitously, it
had come about that each of the three main communities of Sarawak was
strongly represented in one of the parties on either side of the political
spectrum — a situation which is certainly preferable to a straight-out
cleavage on communal lines. The pattern might very well change after
the second election, of course, and the party system in Sarawak has not
yet stabilized by any means. Compromises and accommodation between
the parties, within them and between the governments in Kuching and
Kuala Lumpur will continue to be necessary. The degree of tact and
wisdom shown by the federal government in its dealings with Sarawak
will be a vital factor determining the viability of the political system there.
From the experience of the first three years of Malaysia, it could not be
argued conclusively that Sarawak’s incorporation cither had or had not
demonstrated that the Malaysia experiment had succeeded.
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!®Maozingo, op. cit. p. 62, suggests that around September 1963 the Peking leaders
decided to accept Indonesian domination of the southern extremity of South-East Asia
s ‘an acceptable price for a long-term alignment with that country on the basis of a
common interest in excluding Western imperialism’.

**Uri Ra'anan, op. cit. p. 41,

**The joint statement is analysed in Mozingo, Pp. 71-2. For the full text see Suluh
Indonesia, 29 January 1963.

**Uri Ra'anan suggests that the Chinese ‘intended merely to “train” a few Indonesian
scientists and then stage what would have been billed as a “joint" Sino-Indonesian
nuclear test. In fact this would still have been a purely Chinese bomb, while giving
Sockarno the prestige he thirsted for’. Most of the references to an Indonesian bomb
occurred in late July 1945 when an Indonesian delegate, Mrs. Utami Suryadarma, was
attending the World Congress against Atomic and Hydrogen Bombs in Tokyo; Indo-
nesia here defended the right to produce atomic weapons to resist imperialist aggression,
50 long as imperialism continued to threaten national independence and world peace.
She may have felt constrained to do so on behalf of China rather than herself, but in a
written message to the Congress, Sockarno claimed that Indoncsia was considering the
production of a bomb herself. See also his speech to the Muhammadiyah in Bandung
on 24 July in which he was reported to have said ‘God willing, Indonesia would soon
produce its own atomic bomb’', Brig.-Gen. Hartono, Director of the Army Logistics
Command (who was responsible for the original facetious reference to an Indonesian
bomb in November 1964) said on 28 July in an interview with Angkatan Bersendjata that
Indonesia would test its first atomic bomb after the Afro-Asian Conference.
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Indonesia at that time had one small American reactor, quite insufficient to produce
the fissionable material needed, but a much more powerful Russian reactor was under
construction. It was barely conceivable that she had the facilities to vroduu:a bomb on
her own, but she was giving a good deal of publicity to every development in the nuclear
field. The Chinese, by contrast, were being very reticent about their cooperation with
the l.ndonsmm

ial i in January 1965 that the Malaysian
government would be cager for a negotiated settlement before the Algicrs conference
because exclusion would be such a blow to them. The feelers put out through the
Japanese envoy, Kawashima, at the end of April, just after the Bandung Conference 10th
Anniversary, may have been intended to catch the Malaysians in a mood of diminished
confidence; evidently Tunku Abdul Rahman was not prepared to make the concessions
Sockarno wanted, however, for it was the latter who torpedoed the Kawashima media-
tion bid.

1For the view that ‘the large majority of members would support Malaysia’, sce
T. B. Millar and J. D. B. Miller, ‘Afro-Asian Disunity: Algiers, 1965', Australian
Outlook, vol. XIX, no. 3, December 1965, p. 315. But the decision on membership
would not necessarily be a matter of majority vote ‘was more likely to be a package
deal. A more cautious view was expressed by Creighton Burns, South-East Asian
correspondent of The Age, 28 May.

22The preparatory meeting of Afro-Asian Foreign Ministers held in Djakarta in April
1964 has been dealt with fully in Franklin B, Weinstein, "The 2nd Afro-Asian Conference:
Preliminary Bouts', Asian Survey, vol. V, no. 7, July 1965, pp. 359-73.

#Guy J. Pauker, ‘The Rise and Fall of Asian Solidarity’, Asian Survey, vol. V, no. 9,
September 1965, p. 428. See also Uri Ra'anan, op. cit. for details of Russian attempts
to induce Indonesia to support, or at least not oppose Russian membership.

*The D were only in late March, so late that it was
not casy to obtain a reasonable number of Heads of State or senior dignitaries. A
poorly-attended Afro-Asian Islamic Conference had been held in Bandung a short
while before. The announcement came not long after the ‘Malang incident’, at a time
of acute tensions between left and right wings in both Djakarta and the provinces. On
29 March a ban on all ‘controversial statements and actions’ was ordered, until the
Dasawarsa celebrations were over.

*An ining but i ive account of the it
by Creighton Burns in The Age, 27 April 1965, p. 2 (‘Djakarta Runs a Party) Far
Sockarno's speeches at the Dasawarsa Conference (and some others) sec Ten Years
After Bandung. Creighton Burns drew attention to the almost complete neglect of the
nngm;\.l Ten Principles of Bandung in the m by the

hos

SeNtllar and Miller, op. cit. . 306,

*"The November denouemen is outlined briefly in Millar and Miler, op. cit. pp.
318

o0 First Ten Years, PAP Teath Anniversary Souvenir, 21 Nov., 1964, pp. 11112,
cited in R. K. Vasil, ‘Why Malaysia Failed 7", Quest (Calcutta), no. 49. April-June 1966,
p. 58.

#Vasl, op. cit. p. 9, quoting mimeographed paper circulated by Convenors of the
Malaysia Solidarity National Confercnce.

39The Socialist Front argument for organizing political parties on
culting across communal divisions, was summarized in Charles Gamba, ‘Labour oo
Labour Partics in Malaya', Pacific Affairs, vol. XXXI, no. 2, pp. 117-30; cf. K. J.
Ratnam, op. cit. pp. 1714,

31This paragraph is based largely on discussions with three PAP ministers in January
and March 1965; not all the points quoted here were (or could be) mentioned publicly,
but most can be found in the various publications of the Singapore Ministry of Culture,
particularly Towards a Malaysian Malaysia (Ministry of Culture, 1965).

32Straits Times, 18 April 1965. The new Alliance National Council had 40 members,
allocated as follows: Malaya 27, Singapore 4, Sarawak 5, Sabah 4.

®3Siraits Times, 9 Feb. 1965, cited in Michael Leifer, ‘Singapore in Malaysia: the
Politics of Federation', Journal of Southeast Asian History, vol. VI, n0.2, Sept. 1965, p. 69.
Musa bin Hitam later replaced Sycd Ja'afar Albar as Executive Secretary of UMNO.

3Straits Times, 25 April 1965.

34Sec above, pp. 297-300.
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3#Sec Jean Grossholtz, ‘An Exploration of Malaysian Meanings®, Asian Survey, vol.
VI, no. 4, April 1966, p. 230-1, and R.S. Milne, ‘Singapore’s Exit From Malaysia: the
Consequences of Ambiguity', Asian Survey, vol. VI, no. 3, March 1966, p. 181. The
Chairman of the Malaysian Solidarity Convention was Dr. Toh Chin Chye, Singapore's
Deputy Prime Minister. Only parties which accepted Malaysia were invited to the
inaugural meeting, not the Socialist Front or Barisan Sosialis. The SUPP leaders,
Ong Kee Hui and Stephen Yong, attended and supported the new movement, but were
repudiated by their party for doing so, although they later regained control.

37Grossholtz, op. cit. p. 232. For Lee Kuan Yew's denial that he had in mind any
intention to secede, see his speech to the Federal Parliament on 27 May and his press
conference on 3 June, published as The Battle for a Malaysian Malaysia, 1 & 2 (Singa-
pore Ministry of Culture Publication, 1965).

3*An account of the Hong Lim by-clection of 1965, in which the Alliance openly
supported the anti-Malaysia candidate of the Barisan Sosialis is given in Grossholtz,
op. cit. pp. 233-5.

3¥The events immediately preceding the separation of Singapore are usefully sum-
marized by Peter Boyce in ‘Singapore as a Sovercign State', Australian Outlook, vol.
XIX, no. 3, Dec. 1965, pp. 259-63. Sec also Milne, op. cit.

“°Robert O. Tilman, ‘The Alliance Pattern in Malaysian Politics: Bornean Variations
on a Theme', South Atlantic Quarterly, vol. LXIII, no. 1, Winter, 1964,

YISANAP r:l‘used 10 take sides in the June crisis: Straits Times, 5,9 June 1964.

47The December crisis developed out of a speech by Stephens at Benoni on 22 Novem-
ber in which he accused the Malayan Alliance leaders of putting UPKO in a difficult
position in relation to USNO and threatened to reconsider UPKO's posmon in the
Alliance. (There had been some suggestions of an UMNO-USNO merger in previous
weeks, although nothing came of them.) The crisis came to a head over Stephens'
conlrowrsml appointment of a Sabah man as State Secretary.
“3nterview with various UPKO leaders in Jesselton, Fl:b'ulry 1965.

43Straits Times, 17, 19, 23 August 1965.

““Margaret Roff, ‘Pre-clection Politics in Sabah', Australia’s Neighbours, series 1V,
no. 41, January-February 1967.

48Sabah Times, 29 December 1966, cited in Roff, op. cit. For a later and fuller account
of the 1967 election in Sabah sec Margaret Roff, ‘Sabah’s Political Partics and the 1967
State Election’, Jaternational Studies, vol. IX, April 1968, pp. 431-56.

“"Michacl Leigh, ‘The Development of Political Organization and Leadership in
Sarawak, East Malaysia® (Cornell University, Ph.D. thesis, 1971), pp. 143-6, 167-71.

4*Craig Lockhard, ‘Parties, personalities and crisis politics in Sarawak’, Journal of
Southeast Asian History, vol. VIII, March 1967, p. 116.

4%Leigh, op. cit. pp. 36-9, 53-7, 144, 173-5.

S0Michacl Leigh, Sarawak in Malaysia, pp. 3 and 7; SUPP members near Lundu,
mostly scattered Chinese smallholders on the outskirts of the jungle, had assisted
Indonesian attempts to set up a ‘liberated zone' in that area between Jan.-March 1964
and the Lundu branch of SUPP was proscribed on 9 May; Sarawak Tribune 11 May.

$17owards a Malaysian Malaysia (Singapore, Ministry of Information, 1965), no. 2.

2Sarawak by the Week, nos. 20-3 of 1965; Straits Times, May, 15 June 1965.

S%Lockhard, op. cit. p. 118,

5The Straits Times, 13 April 1966, reported that despite the urgings of the Tunku
and UMNO leaders, PANAS had decided against merger with BARJASA in a single
Malay party to be affiliated with UMNO. The leader of PANAS, Datu Abang Othman
(brother of the Datu Bandar) had been working closely with Ningkan towards a single
multi-racial Alliance party.

3Straits Times, 15 June 1966. If the Tunku were able to take action in his capacity as
Head of the Alliance Party of a kind that would be considered a blatant invasion of
States rights if taken in his capacity as Prime Minister, the federal structureof govern-
ment (and the Alliance system) would come under very heavy st

#$Ningkan had refused to summon the Council Negri wherehe was sureto be voted
out of office by his opponents in the Alliance: under the constitution the Governor had
no power to summon the Council Negri independently of him, so there was some danger
gif a serious constitutional crisis which might conceivably have been exploited by SCO

lements,



XI

The Final Phase:
October 1965 - August 1966

TuE abortive coup of 1 October and its bloody aftermath marked the
beginning of the end of confrontation, for it led to the destruction of the
PKI and a radical shift in the balance of power in Indonesia. Although it
was to be nearly a year before a new group of Indonesian leaders were
prepared to sign an agreement with Malaysia bringing the dispute to an
end, confrontation quickly receded into the background. A few incidents
continued to occur on the Sarawak border and several half-hearted attempts
were made o exploit the rift between Kuala Lumpur and Singapore, but
these did not amount to much. Sockarno indulged in one final flurry of
sabre-rattling of a more alarming nature in February 1966, when he briefly
seized the political initiative in Djakarta and tried to reactivate confronta-
tion and the Chinese alliance; but this was a last desperate bid which soon
failed. After Lt.-General Suharto took over the reins of government in
March, he and Adam Malik moved as swiftly as they could to bring the
fruitless conflict with Malaysia to an end.

Within a few days of the coup the Tunku and other Malaysian ministers
began to express hopes that the new supremacy of the Army in Indonesia
would soon bring an end to confrontation. This interpretation of events
was promptly denied in Indonesia by Subandrio’s spokesman at the
Foreign Ministry, Ganis Harsono, who announced that there would be
no change in Indonesia’s foreign policy. Army spokesmen also retorted
that Indonesians would now be stronger than ever and more united in
their struggle to resist the Nekolim, since the ‘traitors to the Revolution’
had been cast out.! These pious sentiments were little more than whistling
in the dark, of course, for Soekarno’s ‘Old Order’, as it soon came to be
called, quickly began to crumble under the anti-Communist onslaught,
Moreover, the Army lcaders had more urgent tasks for their loyal troops
than the fruitless war in Sarawak. The rapid deterioration of Indonesia’s
relations with Communist China undermined the major pillar of the old
foreign policy, while the notion of Nasakom unity became a mockery over
the next six months. (The term ‘Nasakom' quickly lost its former re-

bility, while Radio Ind ia, closely following the winds of change,
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diatel, the official Nasak song and various other
propagandist ngles it had been broadcasting endlessly under the Old
Order.) Nevertheless, the possibility that confrontation might again be
intensified could not be ruled out entirely so long as Sockarno and Suban-
drio retained formal control of the government and its foreign policy, for
it represented their last remaining hope of tilting the political balance back
in their favour by drumming up national unity against an external enemy.
From the point of view of the Malaysia story, therefore, the most
important feature of this period was the strangely tentative process by
which Sockarno was finally stripped of effective authority and gradually
reduced to impotence. The coup attempt itself was a small-scale and make-
shift affair which was put down with ease in little more than twenty-four
hours by troops of the Strategic Reserve (KOSTRAD) under Major-General
Subarto. From that day onwards, Suharto had effective military control
of the capital and the Army soon established itself as the dommam political
force th hout the whole of Ind ia. Yet Sock Presi-
dent, not merely in name, but to an important degree in fact also, for both
Suharto and Nasution, his titular superior, were reluctant to defy him
openly while he was still the symbol of legitimacy. Although they soon
found themselves in open opposition to him on fi political
issues arising out of the coup attempt and quite blatantly resisted or dis-
regarded his instructions on many matters, they avoided a showdown for
nearly six months, until Sockarno’s attempt to get rid of General Nasution
brought to a head the conflict between the Old Order and the New. In the
meantime occurred the terrible explosion of I conflict th h
the whole of Ind ia in which hundreds of th ds of PKI supporters
(and some of their opponents too) were slaughtered or gaoled in onc of
the most extraordinary bloodbaths in modern times. This horrifying out-
burst of violence was both a cause and a consequence of the piecemeal
destruction of the PKI, coinciding with the emergence of the Army as the
controlling force in Indonesian politics, that brought about the end of the
Soekarno era.

THE COUP AND ITS AFTERMATH

The attempted coup d’état by Licutenant-Colonel Untung and his
associates on 1 October occurred at a time when the political atmosphere
was 50 tense that only a spark was needed to cause an explosion. Political
tensions had been building up alarmingly during the previous year because
of the spcclaculnr mcreasc of Communist influence in Djakarta and the
and admini: ive decline brought about by the
now uncontrollable inflation.? In the circumstances, the brittle facade of
Nasakom unity could hardly withstand the shock effects of a major act of
violence directed towards a change of regime.
Throughout the middle of 1965, the PKI had seemed to be succeeding
more dramatically than ever before in pushing the ‘course of the Indonesian
revolution’ towards the left, with the evident approval of President Sock-
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arno. The manifestations ol'(l:us tn:nd were various — the steady isolation
and silencing of anti-C C ist control over lhc
press and pr da media; Soek 's i g use of C

concepts and slogans, as well as his nttm:ks on coumcr revolutionaries’
guilty of *Nasakom-phobia’ or hypocritical lip-service to the revolution.
Most important of all was the controversy over the PKI's demands for a
‘Fifth Foree® in the struggle against Malaysia and the Nekolim, to be
created by arming the peasants and workers. The Army leaders (but not
the Air Force and Navy) were strongly averse to any such scheme, for it
threatened, once started, to erode away the Army’s vitally important quasi-
monopoly of armed force. (The Chinese provenance of the idea also
aroused their worst suspicions.) But they had to be very careful how they
resisted it, lest they expose themselves to attack as reactionaries and
Nasakom-phobes; Soekarno’s open support for the proposal put them ina
particularly difficult position, since it left them tactically on the defensive,
while the President and the PKI enjoyed the political initiative. For that
very reason, the training and arming of anti-Malaysia ‘volunteers' (inclu-
ding some Ci ist Youth Corps ) at Halim Air Force base
near Djakarta in July aroused considerable alarm among the generals,
since it posed a danger that this precedent would be used as the thin edge
of the wedge.

Another major set-back for the anti-Communist forces was the purging
of the right wing of the PNI in August, on Sockarno’s orders. This had
little immediate effect on the overall balance of power (though it was a
serious set-back for the anti-Communist leadership of the PNI in Central
Java, where the PNT and PKI were bitterly at odds over the land reform
issue), but it was an alarming indication of the way the wind was blowing,
for there were few remaining political organizations which now dared to
stand up to the PKI openly. The only prominent one was the Muslim
Student Association, HMI, whose dissolution the PKI was demanding
clamorously, but vmhoul success. During August and September, the
PKTI's veh ion of its ining encmies reached an un-
precedented pitch, not only the HMI, but also ‘bureaucratic capitalists’
(PKI jargon for the Army-connected heads of State business enterprises)
and corrupters being attacked in a more daring and defiant way than ever
before. Rice prices had again begun to spiral uncontrollably in September,
several outbursts of violence between Armed Forces units in Djakarta
seemed to signify a serious breakdown of law and order, while an atmos-
phere of apprehension and expectancy contributed to a fin de siécle sense of
impending catastrophe, 2 modern counterpart to the dreaded kali-yuga of
Hindu mythology. There were various signs that by September the PKI
was striving to increase its power base in the Soekarno regime with a sense
of sudden urgency, as if its leaders realized that time might now be des-
perately short for it.

Acoording to officizl 2ccounts of the coup, which emphasize the role of
the Communists 2s the master-minds behind the attempt, Soekarno had
suflered 2 severe illnsss in carly August 2nd Chinese doctors attending
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him had tipped off the PK1 leaders that his death was imminent. The PKI
therefore stepped up its preparations for a seizure of power, using Untung
and his associates with whom the PKI had been in contact for some time,
in order to forestall any similar move by the Army leaders: and on 1
October, shortly after a second brief collapse by Sockarno, Untung took
action with just this purpose. Other accounts treat Untung as an almost
independent agent and the PK1 as an almost unwitting accomplice in the
affair.? Just what his relations with the PKI were in the matter of re-
sponsibility for the coup, whether Aidit and his colleagues were its master-
minds or mere dupes who let themselves become involved in it, and whether
the Central Committee was seriously divided on the strategy to be followed
(Aidit perhaps favouringa seizure of power and Njotosupporting continued
reliance on the association with Soekarno) are questions on which the
evidence is still not clear. In any case, the question of how far the PKI was
involved in the planning of the coup attempt is of limited relevance to our
story here. For in the circumstances of September 1965, the mere fact
that the PKI came to be associated with an attempted left-wing coup was
bound to give rise to the suspicion that the PKI was behind it. If the coup
had succeeded, the elimination of the most anti-Communist generals
would have enormously strengthened the PKI's position — and the Indo-
nesian revolution would have spun almost irresistibly towards the left,
whether the PKI gained power immediately or not. There are many
puzzles about the tactics of Untung and the PKI leaders on | October,
particularly the failure to use the party’s mass following to any substantial
extent in support of the coup, even though it was implicated to a disas-
trously incriminating extent. But there is nothing puzzling about the
consequences of its failure,

Untung undertook the coup with a mere handful of troops in Djakarta,
about six battalions, and the support of some units in Central Java. Else-
where there was no overt support for his bid. In such conditions, the key
10 his success lay in his ability to confront the President and the rest of the
Armed Forces with a fair accompli, the elimination of the senior generals
and the seizure of the capital, and to obtain the President’s public endorse-
ment of his ‘Revolutionary Council’. Why he did not attempt to do away
with the two generals in Djakarta who had troops at their direct command,
Suharto and Major-General Umar Wirahadikusuma, the Djakarta garrison
commander, is one of the great mysteries of the affair. For Suharto’s
action in moving promptly to assume command of the Army, neutralize
Untung’s forces and thus compel the President to dissociate himself from
Untung seems 1o have been the crucial factor leading to the failure of the
coup.# (Nasution’s narrow escape from death may also have had some
effect on the President’s calculations, but he played almost no part in the
day’s events.) By the morning of 2 October, Suharto had effective military
control of the capital and President Soekarno was virtually within his
power. Untung, Aidit and the other leading figures in the coup had fied
from Halim to Central Java where they could hope for a greater degree of
safety and popular support while they decided what to do next. If they
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intended to fight on in the hope of ultimately gaining power through
armed struggle, Central or East Java was the logical base. And for several
months the danger that they might still be able to plunge Java into civil
war inclined the Army lcaders towards caution in their dealings with
President Soekarno, since they were reluctant to precipitate any further
breakdown of national unity.

After the failure of Untung’s coup in Djakarla, the PKI leaders had to
decide whether to try and fight on from a *Yenan' in Central Java or to lie
quict and rely on President Soekarno to protect them from Army reprisals
with the argument that the coup was solely an affair within the Armed
Services in which the PKI was not involved. They chose, at least initially,
to rely on Soekarno. A ly they miscalculated the d. ing effect
of the episode on Sockarno's political position, for it soon became apparent
that Sockarno was quite unable to save the PKI from the whiplash of
anger and emotional reaction against it. By the time the PKI (or some
elements of it) began 1o organize resistance in Central Java late in October,
it was too late.?

Despite their suspicions of Sockarno's role in the coup attempt (later
intensified by his attempts to shield the Air Force and the PK1 from Army
recriminations) neither Nasution nor Suharto made any move to usurp his
authority. Infact, in the days immediately following the coup, they showed
a surprising willingness to entrust to him the responsibility for working out
‘a political solution’ to the nation’s problems. At the first cabinet mecting
after the coup on 6 October (attended by Njoto and Lukman of the PKI),
Soekarno st out to regain the initiative and restore the political starus
quo ante with an amazing degree of blandness and nerve, as if nothing
irreparable had happened. Calling for a restoration of national unity, he
urged that demands for revenge should be avoided lest it ‘provoke the
Nekolim 10 launch an attack against Indonesia.” The events of | October
were merely the kind of upheaval one must expect during a revolution, he
said: while he did not condone the murder of the generals, he refused to
ban the PKI or condemn any participants in the coup until the full facts
were known. Meanwhile he accepted 2 PKI statement that the affair had
been purely 2n internal problem of the Army. But already Sockarno's old
magic was waning. Scharto had quickly established himselfas the key figure
in the situation. After the bodies of the murdered generals were found in 2
well 2t Lubeng Buzje on the outskints of Halim air base, they were
exbumed in Sukarto’s presence and he grimly challenged the President’s
eariier zuertion that the Air Force had not been involved in the affair.
Next éay the gemerals were solemnly buried amidst scenes of high emotion.
Rallies cond the PKI and & ding its dissolution began to snow-
el iz muenaity throeghout the following week. The PKI headquarters in
Djriarta was burnt by an invading mob several days later and the Army
amthorities ook fo action to prevent it. Similar attacks on other institu-
tions with PKI afiliations or sympathies quickly followed as the hostility
towards the PKI which had been pent up during the previous three years or
morz suddenly burst out. Not long afterwards, one afier another of the
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Army's regional commanders took action to ‘suspend’ the PKI. The
President disapproved of their actions and steadi ly resisted Army pressures
to ban the PKI, but he was now powerless to reverse the tide or prevent the
piecemeal destruction of that party.®

Because neither Nasution nor Suharto was willing to defy the President
openly or risk plunging the country into civil war until they were confident
of their own authority over the Army, the grim struggle for power in the
capital was fought out on a host of minor issues during the next five
months, with few spectacular or decisive gains by cither side, Sockarno
still had two enormous assets on his side, legality and his charismatic
appeal. These were sufficient to sustain his position for some time, despite
the groundswell of anti-Communist support for the Army leaders in their
efforts to change the character of the government.

Outwardly, the only major changes of key personnel were Suharto’s
clevation to command of the Army (and hence Ministerial status), the
replacement of Omar Dhani as Air Force commander, reconstitution of
the crucially important Army General Staff and two minor reshuffles of
KOTI. But behind the facade of continuity, a substantial shift in the
balance of power was occurring. Subandrio’s influence was quickly
cireumscribed — he was deprived of control over the notorious Central
Intelligence Bureau and was not even permitted to attend the Preparatory
Committee meeting for the postponed Algiers Conference at the end of
October. Government departments and the Armed Forces were purged of
persons suspected of involvement in the coup (which in effect meant
suspected Communists) and PKI trade unions and mass organizations
were banned. Nevertheless, Soekarno hung on tenaciously in refusing to
yield any ground to his opponents if he could avoid it, cither in the matter
of reconstituting government bodics like KOTI or in his basic approach to
a political solution of the nation’s troubles. He still insisted that the course
of the Indonesi lution must be maintained: it must not be ‘diverted*
towards the right because of the coup, which he tried to characterize as
merely an incvitable ripple in the turbulent stream of revolution, ‘a minor
thing' when 1 ide the supreme i of national unity
in the face of enemies of the revolution.” The political and ideological
foundations of that unity had 1o be maintained at all costs, he argued —
and that meant preserving Nasakom and the PKI,

By the middle of November, Sockarno still had not revealed what his
long-awaited *political solution' to the coup and its consequences would
be; the Army leaders and their bandwagon of supporters were strongly
demanding that he ban the PKI, while in province after province action had
already been taken to suspend it despite the President’s orders, The rift
between the Army and Sockarno was so blatant that Nasution called upon
him to ban the PKI ‘in order to clear up the question of unanimity between
the President and the Armed Forces',* Sockarno still refused, but his
inability to assert much effective authority at all was now becoming
increasingly obvious as the power of the Army leaders in the regions was
consolidated, Yet despite the widening rift between the President and the
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Army leaders, the latter seemed less and less likely, as time passed, to
attempt an overt move to displace him or radically circumscribe his power,
partly because of tactical dangers involved in any such bid for supermacy,
partly because they had to secure their own power base within the Armed
Forces first and reestablish control over Java and Bali. While this was
being done and the deadlock continued in Djakarta, the widespread
slaughter and gaoling of Communists throughout the country destroyed
not only the PKI but also the very basis of the political system Sockarno
was trying to restore.

The horrifying bloodbath of 1965-6 cannot yet be fully explained
until a great deal more information becomes available about the numbers
killed and the circumstances of the slaughter in different regions.? Some
of the killings in the carly weeks seem to have been a consequence of
sporadic fighting and raiding that occurred because of the paralysis of
authority and governmental power during the period of uncertainty
following the coup. Much of it, however, was a consequence of the
methods used by regional Army commanders and the RPKAD, the
para-commando brigade, particularly in Central and East Java and Bali,
in re-cstablishing control there. Apart from the numerous arrests (and
fi ly the summary ions) of local PKI leaders by Army teams,
there seem to have been many cases where local anti-Communists were
permitted or encouraged to ‘clean out’ the Communists, while the local
Army officers turned a blind eye. All kinds of old scores were settled in
the dark of the night with few questions asked afterwards. In some areas,
the Army authorities were too precariously in control of the situation to
be able to curb the killings, or else reluctant to antagonize the anti-
Communists, such as the militant Muslim flying squads in East Java, by
trying to restrain them. It could be argued that many of the prisoners
who were herded into makeshift d ion centres for ing, imprison-
ment and, in the case of hard core Communists, summary exccution, were
safer there than they might have been if exposed to the wrath of their
enemies outside, although the death-roll from discase and under-nourish-
ment in the camps was appallingly high. Significantly, the killings seem
to have been less indiscriminate in West Java, where the Siliwangi division
moved promptly in early October to arrest the PKI leaders and destroy
their organization, so that there was not the same power vacuum as in
castern Java during the weeks before the arrival of the RPKAD.

The whole affair must also be seen, however, as a bursting forth of the
tensions that had been building up behind the facade of Nasakom unity
during the previous years. W. F. Wertheim has commented that: ‘The
extreme cruelty and the mass scale of the murdering as well as its regional
distribution and the accompanying impact on the implementation of the
land reforms, could not be explained without taking account of the basic
class-struggle character of what happened.’’® While the term ‘class-
struggle’ has connotations that are not entirely appropriate to the more
complex aliran conflict that underlay the killings in Central and East Java,
it is certainly true that they were worst in areas where the PKI had been
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strongest and where social tensions had been building up over the land
reform issue during the preceding years — and these were generally areas
where, with some exceptions, the pressure of population and incidence
of landlessness was most acute. The wealthier farmers who stood 10 lose
land or income if the land reform laws were thoroughly implemented or
who had been threatened by the PKI during 1964-5 (generally associated
with the Nahdatul Ulama in East Java and the PNI in Central Java) now
seized the opportunity to turn upon the Communists who had been
harassing them while they were at a disadvantage. Violent clashes occurred
between Ansor (the NU youth organization) flying squads and PKI gangs
in East Java, which was onc of the few regions where the Communists

i briefly. Esti of the numbers killed have ranged
widely from several hundred thousand to over a million. And from official
figures it appears that at least a quarter of a million people were gaoled.11
Central and East Java and Bali accounted for by far the largest numbers.

Only after the struggle for power in Djakarta was resolved and the
supremacy of the Army leaders had been firmly established throughout
the country in 1966 was control graduall bli But although
the destruction of the PKI further weakened Soekarno’s chances of
effectively restoring his former authority, it did not directly lead to his
overthrow. Its main significance in the central power struggle was to
embolden his opponents to take action against him at long last, although
even then Nasution and Suharto seemed strangely reluctant to do so until
compelled to by the course of events in Djakarta.

Three developments between mid-December and carly March finally
brought about a crystallization of opposition to the Sockarno regime and
forced the Army leaders to brace th for the | i
show-down with him. These were the spiralling inflation, the street demon-
strations by the student action fronts, and Soekarno’s last desperate
attempt to tilt the balance back to the left by a cabinet reshuffle in which
Nasution was dismissed. Together they served to reveal the impotence
of Sockarno’s government if it lacked Army support, for it was no longer
able to take any action to arrest the economic decline or to curb the
growing anarchy in Djakarta. Even so, his opponents remained extra-
ordinarily hesitant to move openly against him and finally did so in a very
roundabout manner so that they did not formally violate the legitimacy
which he alone could bestow. Ironi ly, it was the schoolchildren and
students of Indonesia, the very people whom one might have expected
to be most thoroughly indoctrinated by the years of propaganda, whose
actions finally led to the collapse of Soekarno's regime by forcing the
Army leaders to act against him.

The economic background to this last phase of the drama was one of
runaway inflation, d even in Ind ia’s rich i of
the malady. In mid-December, the government issued a series of regula-
tions (including a money-cutting measure which incorporated a 10 per
cent tax on cash assets) in the hope of curbing the rise in prices, which
had doubled in the two months since the coup. It had carlicr raised the
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price of petrol from the absurdly low figure of Rp. 4 per litre to 250 and
then 1,000 in order to climinate a costly built-in subsidy which was
contributing to the budget deficit, a step in the right direction, but in the
circumstances rather quixotic. In fact, the entire problem was handled so
ineptly that panic buying and economic disruption were simply intensificd,
without achieving any check on the rising prices, which again doubled in
the first two months of 1966.12 By this time the government no longer
had any weapons in reserve to use against the inflation. Exports had
declined seriously in 1965 and the romgn debt rcpaymcnt problem was
becoming acute. Sockarno and his mi. inued to utter pl.

about ‘standing on our own feet’ (or, as the cynics of Djakarta put it,
‘standing on our own foot’) but nothing they could do offered any real
hope of checking the inflation, unless the government could miraculously
discover new sources of overseas aid or of political strength to tackle the
basic problem of bringing budget expenditures and into line with revenues.
This now seemed to be out of the question. In fact, when the students
took direct action to prevent any increase in petrol prices by the retailers,
Soekarno simply gave in and dnrcctcd h|5 ministers to lower them again.
The Army leaders ly dth Ives from th

ic policies of the government, lcnvmg the burden of unpopularity to be
borne by the President and Chairul Saleh. Early in January, Suharto and
Nasution participated in a seminar at the Economics Faculty of the Univer-
sity of Indonesia at which the government's economic policies were
attacked by professors and students alike, in a way that had been unknown
under Guided Democracy. It was from this period that the students began
1o emerge as the catalysts of political change in Djakarta.

The student demonstrations occurred in two waves, being directed
initially against rising prices and then continuing as a series of protests
against the remnants of Communist or ‘Old Order' influcnce in the
government.!¥ From 10 to 17 January, during the Economics Faculty
seminar, university students demonstrated daily against the government
on the streets of Djakarta, obviously with the Army's approval. In fact
they were openly encouraged by some of the strongly anti-Communist
officers such as Sarwo Edhie, the commander of the paratroop brigade
that had just swept through Java and Bali. The students went so far as to
invade the grounds of the Presidential palace at Bogor on 17 January
during a cabinet meeting there and would only disperse after Lt.-Gen.
Suharto himself came out to address them. Next day the government
banned further street demonstrations. The students flouted the ban on
the following day, but after that there were no further demonstrations
for nearly a month. Sockarno attempted to regain the initiative in the
struggle for power by organizing a counter-force within a National Union
of Students and simultancously mobilizing popular support within a
‘Soekarno Front', through which all mass actions were to be channelled.
Regional Army leaders paid lip-service to the President’s instruction on
this matter, but made little attempt to hide their hostility to it and did
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what they could to frustrate his intentions, although still without openly
disobeying him.

For several weeks a tortuous tactical battle was waged over the establish-
ment of the Sockarno Fronts in various regions, with the Army leaders
taking over control of them where they could not prevent their establish-
ment; but by the middle of February there were signs that the pro-
Sockarno forces were beginning to win the tug-of-war. Then, on 21
February, Sockarno made his last major bid to reassert his authority. A
cabinet reshuffle was announced, in which Nasution was deprived of
office and various minor changes were made with the aim of weakening
the position of the anti-Communists in the government, At the same
time, Sockarno and Subandrio made statements indicating that the
confrontation of Malaysia would be intensified and that relations with
China must be repaired. Also KOTI was renamed KOGAM, the ‘Crush
Malaysia Command'.

Next day the students of Djakarta again took to the streets. Several
days later an official ban on KAMI was ordered, but street demonstrations
continued, now under the banner of KAPPI (the high-school students
action front): Sockarno's complaints that the ban on KAMI was not being
carried out give some indication of the extent to which the Djakarta
military authorities were supporting the action fronts, 14 Clashes occurred
between pro- and anti-Sockarno student organizations, but the latter were
clearly far stronger. In the second week of March the anti-government
students were repeatedly bringing all traffic in central Djakarta to a stand-
still. And since only a few military units (notably the palace guard) were
willing fo take a stand against the students, there was nothing Sockarno
could now do about it.

Finally, on 11 March Suharto decided to take action. (Nasution’s
failure to give any lead to the anti-Soekarno forces after his dismissal a
fortnight earlier cost him the opportunity to step into Sockarno's shoes
which Suharto was now to take.) Soekarno’s palace was surrounded
and he was virtually compelled to agree to transfer cxecutive power to
Suharto. He signed a document giving Suharto power to ‘take any steps
necessary to ensure security, calm, the stability of government and the
progress of the Revolution, and to guarantee the personal safety and
authority of the President’.® It was on the authority of this ‘Letter of
March 11" that Suharto now proceeded to take over the reins of govern-
ment in Indonesia. Next day he banned the PKI throughout the country.

Suharto still had to move very cautiously vis-d-vis the President during
the next few months, until his authority as the effective bearer of executive
power was endorsed by the Peoples’ Consultative Congress in July. (It was
extended at two further sessions in early 1967 and 1968.) Although fifteen
Ministers from the previous cabinet were arrested in the middle of March
and the cabinet was reshuffled shortly after, many of Soekarno's former
ministers were still retained. Outwardly, continuity was preserved as far
as possible, so as to minimize resistance to the abrupt change that had
occurred; but power was now effectively concentrated in the hands of a
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‘triumvirate’ consisting of Suharto, Adam Malik, the new Foreign Minis-
ter, and the Sultan of Jogjakarta. It was these three who now presided
over the di ic reversal of Sock ’s ic and foreign policies,
through a threefold drive to curb inflation, end the confrontation of
Malaysia and restore Indonesia’s relations with the West in the hope of
obtaining desperately needed foreign aid. The Sultan revealed on 12 April
that ia's forcign debts to $2400 million and that there
was virtually no possibility of meeting her repayment obligations for 1966.
There was simply no alternative but to change course in forcign policy as
quickly as possible. Yet this was no light matter, for the Indonesian people
had been intensively indoctrinated to believe that their campaign against
Malaysia was just and necessary; the President himself was actively op-
posed to the abandonment of confrontation and even the chief figures of
the New Order had been too closely associated with the campaign to be
able to repudiate it lightly. Until they were more confident that the new
regime was securely based, a rapprochement with Malaysia had to be
handled very delicately, so that it did not look as if Indonesia was simply
abandoning the case for which she had been fighting and for which men
had been giving their lives as recently as a few weeks earlier.

THE END OF CONFRONTATION

The new Suharto regime did not waste much time before giving indica-
tions that it was keen to scale down confrontation or even end it entirely.
On the other hand, the triumvirate of Suharto, Malik and the Sultan was
not sufficiently sure of its power at first to run the risk of suddenly flouting
all the beliefs and slogans on which confrontation had been based, or to
make concessions to Malaysia which implied that Indonesia had been in
the wrong on the matter of the Manila Agreements. In fact Radio Indo-
nesia still insisted for several wecks after Subandrio’s downfall that it was
not true that confrontation was just a PKI-Subandrio policy: official state-
ments by the new leaders that confrontation would continue were proof
of that. Malik himself denied a statement by the Tunku that confrontation
would end automatically now that the PKI had been banned and an anti-
Communist regime established.1®
This line was soon modified, however, to assertions that confrontation
would continue until a peaceful settlement was reached. Other indications
were soon given that the triumvirate was definitely anxious for a settlement,
Ithough it inued to play dipl ic poker for a few weeks in the
hope of extracting some concessions from Kuala Lumpur.!? For their
part, the Malaysian leaders were not willing to give much away until they
were sure of the new regime’s sincerity and durability: but even when they
became convinced on these counts after negotiations in April and May, it
was still not easy to reconcile the two countries’ conflicting arguments
about the implications of the events of 1963.
Malik quickly made a bid to recognize Singapore and establish diplo-
matic relations with her, but as he said he was doing this on Soekarno's
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instructions as part of a policy of intensifying confrontation (i.e. of
diplomatic rather than military confrontation), hackles were naturally
aroused in Kuala Lumpur. The Indonesian Herald made matters worse by
describing it as part of a plan to isolate Malaysia internationally.18 The
Tunku treated it as such when he once again reacted very heavy-handedly
in publicly warning Lec Kuan Yew not to swallow this bait. Yet within
three weeks Malik was saying openly that recognition of Singapore was
now only a matter of time (as it indeed turned out to be: it followed
immediately after the Bangkok talks between Malik and Razak), so it
seems far more likely that Malik’s reference to intensifying confrontation
was merely a device to avoid an open clash with Sockarno as he took the
first steps towards a resumption of friendlier relations. In a relatively
conciliatory statement at about the same time (12 April) Suharto said that
Indonesia would accept Malaysia provided that the people of North
Borneo really wanted it. Secret contacts between the Indonesian and
Malaysian governments must by this time have been leading towards the
rapprochement that was to follow, for by the end of the month both Malik
and Suharto were talking in a very conciliatory vein. Malik held brief talks
in Bangkok with the Philippines Foreign Minister, Ramos, who was
anxious to extricate his government from the embarrassing predicament it
had stumbled into earlier and to restore diplomatic ties with Malaysia.®!
Malik suggested that mediation might help to bring the two adversaries
together again, but this idea was dropped a fortnight later in favour of
direct ministerial talks between Malik and Tun Razak, also in Bangkok.

The thaw in Ind ian-Malaysian relations devel, ped quickly in May,
after both Malik and Suharto had indicated that they did not regard the
withdrawal of British troops from Singapore as a necessary pre-condition
for a peaceful settlement, nor were they insisting on a referendum in Sabah
and Sarawak. Little was said publicly about a return to the Manila
Agreements, either. Apparently the only point at issue was the diplomatic
mechanics of how to reach an agreement to end confrontation.

Sockarno was still opposed to the new policy, however, and was still in a
position of formal authority, although no longer of effective power. ‘T am
keeping silent in one thousand tongues', he cryptically told a gathering of
military officers on one occasion, alluding to his disagreements with Indo-
nesia’s new masters.20 A the trii i was still ends ing
to avoid any open conflict with him over Malaysia, hence the Janus -
quality of statements from KOGAM, even in May, about ‘confrontation
continuing’ and volunteers still being sent to the border.2! Malik told
student demonstrators that Sockarno had been ‘furious with him’ over the
peace talks — which was probably a better way to win their support for his
policies than explaining them would have been — but Soekarno was always
associated with KOGAM decisions and Malik did notattempt to by-pass
him alt her. (A ion by one dent that Malik’s very
rapid reversal of confrontation in May was intended to force a showdown
with the President is rather fanciful: there were far more complex economic
motives for his policy than that.) No secret was made about Malik's plans
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to meet Tun Razak at the end of May with the aim of negotiating an end to
confrontation. The only surprisc was the sudden visit to Malaysia of an
Indonesian mission of high-ranking KOGAM officers just before the
Bangkok talks opened, to be I'clcd and pubhcnzcd asa symbol of the end of

ion and the of I friendship.#?

The Bangkok talks did not bring complete agreement, however. Al-
though both sides were keen to end confrontation, neither could bring itself
to make the concessions the other required if the agreement was to be
formalized in a written treaty. Consequently, after nearly three days of
tough bargaining, the two del i merely d sealed §
containing proposals about the method of moving towards normal
relations between their two countries. The meeting ended amidst enthu-
siastic speeches, popping flashlights, bubbling champagne and Muslim
prayers, but neither in the brief communiqué issued nor in any of Malik's
press statements was it said in so many words that confrontation had
ended. Even Tun Razak merely spoke of ‘laying the foundations of peace’.
Some pessimistic commentators were still inclined to doubt whether the
Indonesians could yet be trusted not to resume military confrontation
again if it suited them, whether it might not again be a diplomatic trick on
their part. Nothing specific was said about when Indonesia would recog-
nize Malaysia, nor about the contentious question of whether a referendum
should be held in Sarawak and Sabah. These continued to be matters of
dispute in Indonesia for some weeks. It was later alleged that these matters
were spelled out in a secret Bangkok Accord, of which an unauthorized
version was soon circulating in the rumour markets.?3 This is quite plausi-
ble, since they constituted the key clauses of the final Djakarta Agreement
of 11 August, but the question of real interest is the terms in which they
were set out, for Sockarno later alleged that the Djakarta Agreement was
different from the Bangkok Accord, while Malik denied this. Until the
Accord is published it will be impossible to tell who was right.

The failure to reach an open and specific agreement at Bangkok has
been attributed to Malik’s inability to carry his ‘prestige conscious’ military
colleagues in the delegation along with him in his haste to reach a settle-
ment: they were determined not to humiliate President Sockarno unduly,
it was said, and insisted on gaining some satisfaction on the matter of
Sarawak and Sabah. Another explanation was that Malik hesitated about
committing himself openly to a definite agreement until he was sure he
could get it ratified by the President or some other appropriate authority.
He would have been left in a dangerously cxpnscd polmcal position at
home if he had openly itted himself to ia before
obtaining any satisfaction about the return to the Manila Agreements, for
even many supporters of the new regime would have found this hard to
swallow. It probably suited Malik quite well to be able to leave the awk-
ward questions open and to imply that they were still under negotiation.

The Malaysians were said to have been disappointed that the Bangkok
talks did not result in a more positive agreement, although they seem to
have been satisfied that the Indonesians were genuinely anxious to end
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confrontation, which was their primary concern. They apparently did not
expect formal recognition immediately, in any case.

The problem of obtaini ification of the B: Accord in Djakarta
remained the chief obstacle to further progress during the two months
which followed, for the power balance in Indonesia was still unsteady.
Parliament ducked the responsibility for ratifying it (though the consti-
tution empowered it 1o do so), the Speaker expressing general but rather
qualified approval of Malik’s report on the conference, then passing the
buck by saying that ‘Indonesia is still waiting for President Soekarno to
approve or reject the proposals’. At one point Malik even suggested that
ratification by the President might not be necessary, that the signature of
the Foreign Minister would suffice.24 (The 1945 constitution was not being
closely followed on this matter. The supreme representative body, the
People’s Consultative Congress, might have been the most convenient
body to approach for ratification, as it was due to meet late in June and
was now vehemently opposed to Soekarno; but no attempt was made to
invoke its authority on the matter — perhaps because there was little
constitutional basis for doing so, but also because popular opinion could
not yet be relied on to accept Malik’s concessions on a matter of such
firmly established belief.) A KOGAM meeting on 10 June, at which
Sockarno was present, endorsed the Bangkok Accord as having ‘establish-
ed mutual trust and goodwill between the two countries’, but it then went
on to authorize General Suharto, not Malik, to promote further contacts
with Kuala Lumpur and ‘seek clarification of certain matters’.25

Several days later, Ghazali bin Shafie visited Djakarta for sccret talks
with Suharto and shortly afterwards an Indonesian mission under Lt.-Col.
Moerdani (who had been Suharto’s representative in the secret negotia-
tions earlicr in the year) was established in Kuala Lumpur to constitute the
de facto Indonesian representation there, even though recognition and
mutual exchange of formal diplomatic relations still had not been agreed
upon. By this time both nations were apparently willing to shelve their
arguments about the diplomatic issues, while they brought confrontation
to an end in substance if not in word. On the Malaysian side, preparations
for the withdrawal of British troops both from Borneo and the South-East
Asia area now began to proceed quite rapidly. A blind eyewas turned to
continued clashes on the Borneo frontier. Indonesia began to withdraw
units from the Borneo fronticr and the Riau islands. No objection was
raised in Kuala Lumpur when Singapore and Indonesia formally recogni-
2ed cach other in Junc and prepared to resume barter trade. Indonesia’s
relations with Britain began to improve after her Foreign Minister
visited Djakarta to talk about the reduction of British forces in Malay-
sia and the possibility of heduling Indonesia’s £10 million debts
to her.

Yet although the substantive issues were being settled, the old symbols
could still not be disregarded. Even Nasution seemed to be differing from
Malik (perhaps deliberately, for he was no longer as influential as he had
been and may have found an issue of this kind a useful lever) when he said




2 KONFRONTASI: THE INDONESIA-MALAYSIA DISPUTE

on 17 June that although the battle with Malaysia may be over, the struggle
against imperialism still went on and ‘the Manila Agreements, using Asian
means to settle Asian matters, must be utilised in bringing about a peaceful
settlement’. Sockarno was also insisting that confrontation would continue
until Malaysia ‘adhered to the Manila Agreements’, the only change being
that it would now be carried out peacefully, instead of militarily. The NU
was taking the same line quite assertively. Hence the government simply
could not afford to flout Indonesian interpretations of the Manila Agree-
ments openly, at least until it had strengthened its domestic authority.
Added point was given to Indonesian arguments for making an issuc of
the right of the Borneo territories to decide their own destiny after the
Sarawak crisis blew up in June over the Tunku's ham-fisted sacking of the
Chief Minister, Stephen Kalong Ningkan.

General Suharto's position vis-d-vis President Sockarno was consider-
ably strengthened in Juh after thc People’s Consultative Congress (duly
shorn of its C hi: ts who were replaced by more
reliable members) rcbuﬂld the President bluntly and called for a cabinet
under Suharto's leadership. On 28 July, Suharto completed the formation
of a new cabinet which bore the stamp of the new regime a good deal more
strongly than its predecessor. After the first cabinet meeting on 4 August,
it was announced that confrontation would end beroxtlndcpcndcnoc Day,
17 August. After further h with the Mal
Tun Razak visited Djakarta to sign the agreement on 16August ending
hostilities and normalizing relations between the two countries.

The final agreement was brief and vague, providing merely for cessation
of hostile acts (the word ‘confrontation” was again not used), for immediate
establishment of diplomatic relations — but not yet diplomatic representa-
tion — and, ‘in order to resolve the problems between the two countries
arising out of the formation of Malaysia’, for the Malaysian government
to afford an opportunity to the people of Sabah and Sarawak ‘to reaffirm
in a freeand democratic manner through general elections, their previous
decision about their sumxs in Malaysm' 26 The last sentence was a

masterpiece of in the flicting views about
the c.’u'her choice b) the Borneo states. Indonesians could interpret it
as a tri vindication of their that the 1963 act of

1f-d: ination was i y and should be repeated. Malaysians
could feel that their interp ion of the 1963 decision had been upheld,
but that they were now makmg a gcncmus concession to Indonesian
objections, without being Iy to hing more than

the clections in those states which were due, in any case, wnhm a year or
so. (A legalist might even point out that Malaysia was committed only
to ‘reaffirming the previous decision’; it gave no hint of the possibility
that the people of Sabah and Sarawak might vote in a way which could
be interpreted otherwise — which was by no means improbable.) Mean-
while r ition and full dipl ion would be withheld
until honour was satisfied on this poml
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!Sece statement by Brigadier General Sugandhi, spokesman for the Armed Forces,
on 9 October in reply to statements by Inche Senu several days earlier; compare also
the statement by the Tunku on 12 October. For a fuller account of the ending of
confrontation which differs in some respects from the interpretation given here, see
Franklin B. Weinstein, Indonesia Abandons Confrontation. An Enquiry into the Functions
of Indonesian Foreign Policy (Cornell Modern Indonesia Project. Interim Reports
Series, 1969).

*Figures indicating the seriousness of the inflation in 1965 may be found in the
Bulletin of Indonesian Economic Studies, no. 2, September 1965, pp. 10-11 and no. 4,
Junc 1966, p. 21; and Mackie, Problems of the Indonesian Inflation, pp. 42 and 100,

0ut of the numerous accounts of the coup and its aftermath, 1 will here merely list
a group of English-language articles (of varying degrees of rcliability) presupposing &
high degree of PKI responsibility for what happened, against which must be set those
which assume a low degree. In the former category, see Nugroho Notosusanto and
Ismail Salch, The Coup Attempt of the ‘September 30 Movement” in Indonesia (Djakarta,
1968), the most plausible statement of the *official’ version; Arthur J. Dommen, "The
Attempted Coup in Indonesia’, China Quarterly, vol. X, no. 2, Summer 1966; and John
Hughes, The Indonesian Upheaval (New York, 1967). In the latter category, see D. Lev,
‘Indonesia: The Year of the Coup’, Asian Survey, vol. VI, no. 2, February 1966; Lucien
Rey, ‘Dossicr of the Indonesian Drama’, New Left Review, no. 36, March-April, 1966;
W. F. Werthcim, ‘Indonesia Before and After the Untung Coup’, Pacific Affairs, vol.
XXIX, no. 1-2, Spring-Summer, 1967; and Ruth McVey, ‘Indonesian Communism
and China’ in Tang Tsou (ed.) China's Policies in Asia and America's Alternatives, vol. 2
(University of Chicago Press, 1968), ch. 13: and the so-called ‘Cornell paper’, first
circulated unofficially in 1966 and published in an identical version in 1971, in which
the argument that the PKT was not wittingly involved in the Untung coup was most
strongly stated — A Preliminary Analysis of the October 1, 1965 Coup in Indonesia
(Cornell University Modern Indonesia Project, 1971). For a judicious analysis of the
issues and the current state of the controversy, see Rex Mortimer, ‘Unresolved Problems
of the Indonesian Coup', Australian Outlook, vol. XXV, no. 1, April 1971.

4Suharto’s account of his actions on 1 October, as related toa mecting of the National
Front two weeks later, is published in Indonesia (Cornell University, Modern Indonesian
Project), no 1, pp. 160-78.

PAccording to Australian journalist Frank Palmos who was in Central Java soon
after the coup attempt, PKI branches had received instructions after the coup to take
no action and to lie low in the hope that the storm would pass. If Aidit's alleged con-
fession, as published in Asahi Shimbunand in Dommen, op. cit, Pp. 168-70can be belicved,
however, Aidit was making preparations for a PKI uprising in Solo (Surakarta) on
23 October, but was foiled by the arrival of the RFKAD on the previous day. The
confession has been challenged (by W. F. Wertheim) as a ‘crude fake', but there scems
to be some evidence that the PKI made a last-minute attempt to prevent the RPKAD
reaching Solo.

*The PKI headquarters was burned on 8 October: attacks on the Youth Front
building and Respublica University (both regarded as hot-beds of PKI influence)
oceurred in the following week. On 17 October, KOTI ordered a ban on all groups
involved in the coup, but Sockarno was still refusing to charge the PKI with complicity
and strongly the attacks on Cq ists. Next day, Suharto
instructed regional military to ban mass izations of
political parties where there are clear indications of their involvement in the coup’, and
the Djakarta military commander banned the PKI in Djakarta. On 21 October, all
government departments were ordered to be purged of persons involved in the coup.
PKI deputics in Parliament were suspended on 23 October; SOBSI was also banned
and all members of the PKI were ordered to report regularly to the military authorities.
By the end of October, the PKI was reported to have been banned or “suspended” in
East Java, South Sulawesi and South Kalimant; the ban was ordered in North
Sumatra and West Kalimantan on 9 November, in West Java on 19 November. Early
in November, the press reported that the President was under heavy pressure to order
the PK1 dissolved and that he was ‘considering’ it; but despite a resolution to this
effect by Parliament and a mass rally in Djakarta on 17 November, he refused to give
in on the issuc and it faded into the background soon after. But by that stage, 10,000
people were reportedly under arrest as a result of the coup and the PKI was almost
past saving. Aidit was capturcd and shot on or about 23 November 1965.

"The Age, 25 October 1965.
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*The Age, 10 November 1965.

#Seymour Topping quote estimates from 150,000 to ‘far more than half a million’
in New York Times, 24 August 1966. Frank Palmos indicated a substantially higher
number in The Sun ( 5 August 1966: The Economist, 20 August
1966 and New Statesman, § August 1966.

10Wertheim, op. cit. p.

1iHerbert Feith, ‘lndnnmm Blot on the New Order', The New Republic, 13 April

1967.

2For fuller details, see ‘Survey of R:unl D:vclapmems Bulletin of Indonesian
Economic Studies, no. 3, February 1966, pp.

13This paragraph is based on material iupplled by Mr. Stuart Graham from a dis-
sertation on student politics in Indonesia.

WAngkatan Bersendjata, 3, 5, 9, 11 March 1966.

15]bid. 12 March.

18See statements by Malik, 22 March, and Ali Sadikin, 23 March; also Weinstein,
op. cit. pp. 32-3. Radio Indonesia was still saying as late as 11 May that confrontation
would continue and troops were reported as still being sent to the Borneo front on 22
March and 16 May.

17Suharto commented on 31 March that ‘the door is open to peace’; Malik repeal
this after a KOGAM meeting on 4 April, although Sockarno urged on the same occasion
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XII
Conclusion

WHEN confrontation ended in 1966, it was not easy to believe at first that a
post-Sockarno regime would be able to change the direction and character
of Indonesia’s foreign policy as radically as President Suharto and his
Forcign Minister, Adam Malik, soon managed to do. Because confronta-
tion had seemed to be a i ion of Indonesia's deep d political
instability, the causes of which could obviously not be climinated by a
mere change of government, it was widely believed that Indonesia would
remain a restless and potentially disturbing element in the South-East Asian
international system long after Soekarno’s disappearance from the scene.
The question ‘Wil confrontation recur?" still seemed a valid one. One
could answer it by giving a number of particular reasons why a recurrence
seemed unlikely (see p. 333 below), but even then a general question remain-
ed about the significance to be attached to confrontation itself, Was it
simply an aberration from Indonesia’s traditional foreign policies, for
which Soekarno can be held to blame? Or should its causes be seen as
more deeply rooted in the Indonesian political system, either in popular
attitudes towards ‘Greater Indonesia® or in the inherent tendency of a
nation suffering from such serious political and socio-economic problems
to project its aggressive tendencies against cither domestic scapegoats
or external enemies ?
To regard Soekarno as wholly or primarily ible for

without noticing how far he himself was a prisoner within Indonesia’s
tangled web of political forces in 1963-5, would, of course, be a con-
iderable oversimplification. The causes of confy ion were obviously
far more complex and deep-seated than that. But they were neither as
incluctable nor as mechanistic as some of the theories advanced to explain
the conflict implied. Sockarno almost certainly could have extricated him-
self from it in the carly stages, at least if he had been willing to contem-
plate the implications of such a move, a distinct shift to the right in
domestic politics and greater dependence on foreign aid. General Suharto
found no great difficulty in bringing about such a reversal of policy in
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1966-7, but the whole political environment had been radically changed
by then through the destruction of the PKI. Sockarno had a far more
difficult team of horses to drive and he was committed by the doctrine of
Nasakom unity to the belicf that they must be kept harnessed together,
not separated. And for that purpose, an issue like confrontation suited
him well by helping to preserve national unity. Only if he had been a very
different kind of man could one have expected him to repudiate the
opportunities it offered him.

THE SEARCH FOR EXPLANATIONS

Amongst the various interpretations of confrontation that have been
advanced, three main classes of explanation can be discerned, which may
be designated as expansionist, diversionist and ideological theories. None
is entirely satisfactory by itself, though they all have a grain of truth in
them and elements of all three must be invoked to account for particular
parts of the story.

The hypothesis that confrontation resulted from an expansionist drive
or irredentist sentiment directed towards the re-establishment of Indonesia
Raja is not at all convincing in its cruder forms and deserves only passing
attention. Several writers have given undue prominence to a Malaysian
government propaganda paper based on Mohammed Yamin's yearnings
for Indonesia Raja and his contributions to the 1945 debates about the
extent of Indonesia’s national territory, but, as we have scen above, this
can hardly be taken as satisfactory evidence of attitudes held in 1965 with-
out further corroboration.! And the almost complete absence of any
appeal by Soekarno or his ministers in the years 1963-5 to the historic
glories of Majapahit and Srivijaya is most striking. Enthusiasm for con-
frontation was generated on quite different grounds, anti-colonialism and
ideological fervour. (There may have been more invocation of past glories
and historic destiny at lower levels of propaganda activity than appearcd
on the surface — for instance, in schools and indoctrination courses — but
little evidence is available about the extent of this.)? Thereisamoretenable
form in which the expansionist theory could be stated, however. If Indo-
nesia had succeeded in driving the Nekolim from South-East Asia by her
assertive tactics in 1963-4, she would in effect have established a moral
hegemony over the region which her neighbours would have found difficult
toresist. But the explanation of this is best summarized in Kahin's account
of the ‘powerful, self-righteous thrust of Indonesian nationalism’ and the
widespread belief that ‘because of their country’s size and armed power,
and because it won its independence through revolution, it has a moral
right to leadership in Asia . Indonesians gave little thought to the
concrete ways in which their dominance would have been manifest and
there is no need to disbelicve their denials of any attempt to incorporate
the Borneo territories or Malaya; they saw the matter only in vague terms
of ‘liberation from imperialist domination' or a solution ‘based on the




CONCLUSION 327

will of the people’, phrases which were not just cynical double-think but
the product of their blurred, millenarian notions of the future.

It is in this respect that the interpretation put forward by the foremost
advocate of the expansionist theory, Bernard Gordon, is seriously mis-
leading:

-..at least let it [confrontation] be understood for what it is: not the unfortunate
by-product of Indonesia’s internal circumstances, but the actions of a state the
Ieaders of which appear to have a set of external goals, No doubt Indonesia’s
deep internal divisions have contributed to Soekarno's decision to ‘crush'
Malaysia. But the that ion is the result of ia's need
for —1to keep together ‘the various balanced picces of the governing
coalition’ — over-emphasizes domestic politics to a point where it ignores a

is: that i internal groups may nevertheless have
common external goals ... Indonesia's foreign policy is not merely the function-
al product of internal troubles. If that were so, Soekarno could have embarked
on almost any new campaign to weld together the dissident elements; according
to this view he settled on the confrontation with Malaysia largely because it best
satisfied internal requirements. But the facts seem to indicate otherwise; the
decision to oppose Malaysia was made in an eavironment already conditioned
for that goal."$

Because of the great stress he puts on the argument that Indonesia’s
leaders ‘have a set of external goals’, Gordon's explanation of their
strategy and tactics fails to take account of the tentative, erratic develop-
ment of confrontation in 1963-4. In fact, there was no single ‘decision to
crush Malaysia’ as he implies, for the most striking feature of Sockarno’s
policy up till September 1963 was its ambivalence, characterized by the
pursuit of a diplomatic strategy at the Manila talks simultaneously with
guerrilla raids into Sarawak and verbal bombast. But the latter was largely
a smoke-screen and should be recognized as such.

It cannot be denied that there was an aggressive, disruptive element in
Indonesia’s foreign policies in 1963-5, but this was a matter of the threats
and illegal methods she resorted to rather than the dimly-specified objec-
tives she was pursuing. The dynamic was not crude ‘expansionism’ but
the ‘revolutionary’ nature of her ideology; and it is to the latter that we
should look for an explanation of the driving forces, not the peripheral
fantasies of men like Yamin.

There is a great deal more to be said for diversionist or scapegoat
theories of confrontation which interpret it as essentially a projection into
foreign policy of the nation’s domestic instability. They receive prima facie
support from the fact that confrontation developed so soon after the end-
ing of the West Irian ign, at atime of d i icdifficulti
and had the effect of enabling Soekarno to turn attention away from the
task of economic rehabilitation. The crudest versions of this theory —
that external adventures served as a means of distracting attention from
internal problems or that a foreign crisis helped to maintain national unity
and the authority of the government — have only a small element of
validity in this case, although they may have been relevant to several key
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turning points of the West Irian campaign. One cannot adequately explain
the development of confrontation at its most decisive points by reference
to this hypothesis, even though one must admit that domestic problems
were frequently swept aside by the clamour of Sockarno’s foreign policies.
But confrontation certainly served a variety of purposes for various actors
in the Indonesian political drama which enabled them to avoid alternative
policies that would have been less advantageous to them.

A persuasive statement of this kind of argument was given by Hindley
in his interpretation of confrontation in terms of President Sockarno's
twin objectives of welding a nation out of ‘the heterogeneity that is
Indonesia’ and of maintaining his central position in the struggle for
power there.®

Both these objectives are furthered by a situation of crisis involving real or

supposed threats from foreign powers. With forcign encmies and subversives
threatening Indonesia, its many peoples move closer together and feel as one
people within the protective walls of strident nationalism. With a foreign crisis,
the various balanced pieces of the governing can stay together with a common
goal; while if domestic problems, such as economic deterioration, were tackled
there would be strong clashes of interest within the coalition. Sockarno might
then have to choose between the PK1 and the Army.
Confrontation certainly enabled the government to focus attention on the
struggle against the Nekolim and to insist that national unity on this issue
must be maintained at all costs: differences of opinion on economic and
political issues could be subordinated to this primary goal. But was that
an intentional or secondary effect? Did the government deliberately step
up the level of confrontation in Scptember 1963, for instance, in order to
distract attention from the embarrassing political and economic problems
arising from the May stabilization policy? The effect was certainly to
undermine that policy; and some groups seem to have intended that this
should happen, but their primary purposes were too complex to be explain-
ed away as merely ‘diversionary’.

A related and more sophisticated aspect of this hypothesis has been
emphasized by Herbert Feith in his discussion of the Soekarno regime's
addiction to symbol-wielding and ‘expressive’ rather than instrumental
policies.® At a moment of national emergency, real or imagined, policies
and leaders of one type are required whereas in a period of economic reform
quite other priorities and skills will be called for. ‘If the government were
to speak less and less of the need to complete the revolution and instead to
declare economic development as the principal challenge of the present
period, describing this as a slow and difficult task, then men in (positions
of authority)... would soon have their positions contested in the name of
the gcvcmmcnl s ldeology by olhcrs who could claim greater technical

‘R 1 " and assertive foreign policies
scrvcd to divert energies l'rom mnre mundane tasks, but they were not
just diversionary in the anthropomorphic sense of distracting attention
from hungry bellics. The people whose bellies were empty were not likely
to forget the fact just because they had been thrilled momentarily by cheer-
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ing patriotic specches at a stirring mass-rally. The reaction in 1966 revealed
that many were cynically aware of the ironic contrast.

As an explanation of how and why confrontation developed in 1963,
the diversion theory implies both too much and too little. Too much
insofar as it is wrong to imply that Sockarno was driven to seck an external
issue just to distract attention from insoluble problems at home. On
several occasions he had to make difficult political decisions on domestic
issues (early 1963, for example), but when it came to the point he did make
the decisions, not cvade them; confrontation helped him to get them
accepted, indeed, but it was not just a way of escaping from his difficulties.
Rather, it became an intrinsic part of his grand political and ideological
strategy. On the other hand, the diversion theory implics too little if
interpreted strictly. Sockarno certainly found the issue a useful manip-
ulative instrument throughout 1963, particularly for keeping the PKI in
line while he was pursuing policies they detested. In this respect confronta-
tion was not so much a diversion as a bribe, or a bait. Similarly, the Army
leaders found confrontation a useful means of preserving their power and
privileges at a time when alternative policies would have threatened them,
So, too, did the political parties: as Hindley has shown, even the PKI
leaders found it useful as a means of justifying their policy of cooperation
with the ‘bourgeois’ nationalists to their restless followers.? By 1965
confrontation was serving Sockarno in a variety of ways to maintain
national unity, this time mainly to keep the anti-Communists in line,

Perhaps the clearest case of Sockarno’s foreign policy having a diver-
sionary effect at a time of acute domestic tension, serving to create an
atmosphere of emergency and hensi , 0 that could
casily be caught on the wrong foot, was Sockarno’s abrupt decision to
leave the United Nations on 31 December 1964. The threat of national
disunity was acute at the time. His plunge towards an extension of con-
frontation to embrace the United Nations and almost half the world is
impossible to explain except in terms of the President’s psychology. When
under pressure, he seized the initiative, no matter how extreme the conse-
quences. Certainly the tactic worked momentarily at that time. The
political crisis passed, national unity was patched up for a few months, at
least on the surface, and all major supporters of the regime were induced
o express support for the new and higher goals of confrontation.

Going beyond these types of hypothesis, we find that the explanation of
confrontation as an expression of the ideology President Soekarno was
expounding to his people in the years 1963-6 brings us much closer to the
heart of the matter. The doctrine of the New Emerging Forces not only
served to justify the dispute with Malaysia in Indonesian eyes, it also made
it politically necessary, and thus p to the pap ding
public there. Two questions must be asked about this explanation, how-
ever. How far do these doctrines provide the key to Sockarno's foreign
policies in 1962-5? And why was ideology so extraordinarily influential
and all-pervasive in Indonesia at that time, when its effects on the cconomy
and administrative structure of the country were patently disastrous?
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In 1963, at a time when many people were trying to divine Sockarno's
intentions towards Malaysia by looking for a pattern in what he was doing
rather than what he was saying on the ground that his speeches were
generally intended primarily for domestic consumption and should be
regarded as largely of ‘symbolic’ importance rather than as statements of
what he was actually going to do, the former Secrctary of Australia’s
Department of External Affairs, Sir Alan Watt, urged that Sockarno’s
utterances should be taken very seriously as meaning just what he said.

President Sockarno is not a weak politician struggling precariously to main-
tain power by diverting his people from domestic economic difficulties by seeking
foreign adventures. He is the clear leader of his people, a self-styled ‘revolution-
ary' pressing with skill and pertinacity to expand the bounds of Indonesian
influence and power and to steel his people to the necessary sacrifices. His
ideology should be studied, understood and believed.®
The obscrvn\lon was an apt one so far as it went. Sockarno's ideology
was. y in its implicati while one of the major
purposes bchmd it was to s(ccl the people to sacrifices” as well as to unite
them in a struggle against common enemies. Indonesia’s foreign pohcy
since 1960 cannot be lai without to the ideol
indoctrination which was being systematically inculcated in almost every
sphere of public life.

The roots of that ideology must be sought partly in the nation’s need for
cultural and moral orientation at a time of confusing political conflict,
partly in what Frederick Bunnell has called, inclegantly but appropriately,
the d " hological-ideological impulses of a fervent nation-
alist”.? The confmnumon of Malaysia suited the moral and political
requirements of that ideology almost perfectly. But we must still consider
whether the meaning that Soekarno and other Indonesians read into
defiant phrases about the struggle to overthrow imperialism and to ‘crush
Malaysia’ was the same as was read into them by foreigners. The meanings
attached to words and concepts depend in large part on the cultural frame
of reference within which they are used. Because of the vagueness and
ambiguity of Soekarno’s doctrines, a scarch for their ‘literal meaning’ is
less likely to be fruitful than an examination of the ways they were utilized.

Another student of international relations, George Modelski, has also
stressed the importance of Indonesia's ideology as ‘the basis of its foreign
policy ... a carefully thought out body of ideas that serves as the guide,
inspiration and also rationalization of its international position'.? He
commented that Soekarno had attempted to base Indonesia’s foreign
policies on a set of principles, the doctrine of New Emerging Forces, ‘the
doctrine guiding the country's international behaviour'. Modelski also
observed, however, that ideological preoccupations provided ‘no more
than a partial guide to Ind ian international behaviour', but he merely
noted the divergence between words and actions without analysing it in
any detail. That is what we have to do, however, for there was certainly 2
great deal of hyperbole about Soekarno’s utterances, many of which were
intended to veil his deeper thoughts as well as to reveal them. To regard
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him as literally a ‘revolutionary’ or a Socialist without noticing how little
he had in common with many of the revolutionaries and Socialists whose
terminology he b d would be very misleading. Soekarno’s ideology
may have influenced most aspects of Indonesian politics, but it was by no
means the sole determinant of them and its meaning was not always clear-
cut by any means.

There is no question, however, that the ideology of the time, particularly
the doctrine of the New E ing Forces, il to the devel
of confrontation in various ways. In the first place, it colourcd Indonesian
perceptions of the world in such a way that Indonesians could hardly have
been expected to see the British and their Malaysian ‘lackeys’ as anything
but agents of sinister Nekolim forces antagonistic to the Indonesian revolu..
tion. On the basis of Indonesia’s experience with Dutch ‘puppet’ govern-
ments in 1946-9, Malay Sultans and Dayak chiefs who were prepared to
collaborate with the colonial power were irredeemably ‘feudal’ and re-
actionary: so too were wealthy Chinese towkays of the same ilk. We all
perceive the world through an idcologically tinted lens, but some lenses
are more strongly tinted than others, while some people have more
opportunities than others to try alternative lenscs and become aware of
the distortions. That was almost i ible for ordinary Ind ians by
1963, unless they listened to foreign radio broadcasts — and even these
came under an increasingly damaging stigma of being propagandist in
purpose and irred Nekolim in pathy, so that they were not
really an acceptable alternative except for a tiny minority of Indonesians.
The press dared not stray beyond prescribed doctrinal limits and anyone
relying solely on one or two Ind i papers for his infc i
about Malaysia in 19634 would have found it almost impossible to
interpret what was happening there except in terms of the government's
version of a Nekolim plot against Indonesia.

Second, confrontation was ideologically necessary for Indonesia in the
sense that a government proclaiming the doctrine of the New Emerging
Forces could not afford to ignore the Brunei revolt and subsequent
developments in Malaysia without being accused of denying or abandoning
its own principles. Whenever Sockarno or his ministers too flagrantly
diverged from their oft-stated doctrines, the PKI and other critics were
always eager to scize upon the issue. Because the national ideology had
been elevated to such extraordinary status as the touchstone of all political
activity, it would have been almost out of the question to ignore it, or to
justify more cautious policies on colourless pragmatic grounds of expense
or prosaic considerations of national interest. In any case, few of Sock-
arno’s ministers would have greatly wanted to do so. Most would have
seen the conflict with Malaysia through much the same ideological filter
as the President and would have shared his sentiments about it.

Third, confrontation itself served to reinforce the doctrine of the New
Emerging Forces by adding proof of its validity in the eyes of most
Indonesians. As the conflict with Malaysia developed, both the British
and their lackeys in Kuala Lumpur behaved in precisely the ways that the
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Nekolim might be expected to behave. Nothing they could have done
wauld effectively have expunged the taint upon them. Hence it was almost
ible to settle the Malaysi: conflict on the basis of a
compromise political settlement during 19634, for the Indonesians could
not be convinced that the Malaysians had changed their spots. The
converse was also true, of course. Neither was prepared to trust the other.
Finally, Soekarno's revolutionary, quasi-scientific and strongly millen-
arian doctrines made a strong appeal not only with Indonesia but even
beyond borders — and this, too, was not unwelcome, for it helped to
confirm their universal validity and to forward Indonesia’s political aims,
particularly when these were broadened to cmbruoc Bmldlng the World
Anew’. That was why the intensely ideol 1 Ind
foreign policy made her a *high pressure area” and source of alarm to her
ighbours. They all had di: d minorities or groups of frustrated
individuals who had been uprooted by technological and cultural change,
and who were dangerously susceptible to millenarian appeals, whether in
the crude form of cargo cults or in more sophisticated ideological guises.!!
Sockarno's picture of the world as divided into Nekolim and New Emerg-
ing Forces conformed at many points to their own experience of the
foreigners and their culture. His doctrines offered also a doctrine of
struggle (part of a world-wide struggle in which the New Emerging Forces
must ultimately win) and thereby a sense of purpose and national dignity.
Transparent though much of this ideology proved to be on closer examina-
tion, many groups in South-East Asia were hungering for just such spiritual
farc. Upon the doctrines of permanent revolution, solidarity with the New
Emerging Forces and continuous confrontation (‘confrontation with all
the obstacles obstructing the course of the revolution...with the counter-
revolution...with subversion...with vested interests’). Sockarno based his
call for moral regeneration and personal dedication to the nation’s strug-
gle against the numerous enemies of Indonesia’s revolution. He gave
his people an inspiring cause and purpose to devote themselves to, definite
goals (the destruction of the Nekolim and their accomplices) and a set of
political doctrines which provided identifiable points of reference for Indo-
nesians in the confused and rapidly changing world they found themselves
in. It is true that there was much in his ideology that was vaguc and ambi-
guous—as a political theorist, Sockarno was not a Lenin or a Trotsky —

but Ind. ians pride th Ives on their icism and would not worry
greatly about the finer points. The gcneral thrust of Soekarno's teachings
was clear enough — radical, anti: ist, intensely nationalist, obsessed

with the ‘romanticism and dialectic of revolution’, with Umvwertung aller
Werte.

The new stress on a dynamic, ideologically-inspired foreign policy came
after a period of intense domestic indoctrination and ideological exhorta-
tion in the years 1960-2, directed towards the welding of national unity
on the basis of the President’s Political Manifesto and the Nasakom
principle. This had succeeded to such an extent that these were never
publicly questioned by 1962, although they were interpreted in radically
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different ways. The reasons for this shift from an internal to an external
stress in slogans and ideological concerns have been dealt with inchapter V.
No doubt the West Irian campaign had a lot to do with it, coinciding as it
did with cconomic and administrative failures at home and an overall
change in the world situation which opened up new opportunities for an
assertive forcign policy. But the main point to be emphasized is simply
that by 1962 Indonesians were accustomed to intense indoctrination and
prepared to acquiesce in it, at the same time often manipulating official
slogans to serve their own political purposes. Ideology was an accepted
clement in the political system. Few would ever have challenged the
pi ition that Ind ia needed an ideological grundlage, though there
was deep di about the ility of different id i
principles, Islamic or Marxist, traditionalist or modern.

WILL CONFRONTATION RECUR?

The singular importance of Sockarno's ideology in creating the pre-
disposition towards a militantly anti-imperialist foreign policy in the
mid-sixties is one of the factors that attracts our attention when we are
faced with the question: 'Is a confrontation-type foreign policy likely to
recur?. There have been various reasons for giving a confident “No’ to
that question in the years immediately after Soekarno’s downfall — the
sheer economic pressures upon the Suharto regime and need to avoid
antagonizing potential aid donors, the strongly anti-Communistorientation
of the new regime and its preoccupation with domestic issues. In addition,
one could point to the very different ideological environment in which
Sackarno's grandiloquent doctrines developed and that in which any latter-
day emulator would have to operate. If Suharto or his successor or any
challenger for power from within the Army were to make a bid for wide-
spread popular support by advocating a more *Sockarnoist’ foreign policy
or a resumption of Indonesia’s crusade against imperialism and neo-
colonialism, he would find himself obliged to formulate such a policy
under far less favourable circumstances than those in which Soekarno was
able to commit Indonesia to militant confrontation of Malaysia and the
Nekolim. Tt is worth noting some of the factors which assisted him to do
this. Morcover, it should be noticed that several important elements in the
rather singular ion of ci in which i
developed (and which h to make it y casy for Soek:
to develop the sort of foreign policy he did in 1963-5) are most unlikely
1o recur.12

In the first place, Sockarno and his ministers were able to involve Indo-
nesia in the confrontation of Malaysia in 19634 without much domestic
resistance because it seemed likely that the campaign would succeed,
and at not too great a cost, that Malaysia would be forced to bid for
terms and the British to withdraw from South-East Asia. The stakes were
attractive and the chances of success would have appeared to many
Indones;; bly high. Soek seemed to be riding a wave of
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success after the acquisition of West Irian and the vindication of his
political doctrines. The Nekolim could be depicted in a state of disarray
clsewhere in the world at that time, so it was easy for Indonesians to accept
his assertions that the tide of history was running strongly in favour of the
New Emerging Forces. By applying a modicum of pressure against
Malaysia, that jerry-built cdifice (as they saw it) could be pushed over,
Britains position in the Far East made quite untenable and Indonesia’s
power demonstrated as a major force in the region.

Secondly, it happened that the strategic moment for Indonesia to apply
her pressure against Malaysia and Britain came just at the time when
Sockarno was developing the kind of foreign policy which inclined him
strongly towards confrontation and when, moreover, the international
situation was peculiarly favourable to the attempt from Indonesia’s point
of view. She was no longer inhibited by the need for support in her claim
to West Irian. Britain and Malaysia were not likely to be strongly sup-
ported by any other power, except Australia, who clearly wanted to avoid
a war with Indonesia. Neither America nor Russia had much effective
leverage over Indonesia to dissuade her from a forcign policy based on
*Vivere Pericoloso’ if she chose to apply it. On the contrary, just because
the entire international system was beginning to thaw out of the rigidities
of the Cold War era in 1962-3, mavericks like de Gaulle and Soekarno
were discovering that they could thumb their noses at the super-powers to
a quite unprecedented degree. They had to pay a price for it, but the price
was not as crippling as before, for there were new possibilities of playing
off one country against another. We have seen that Sockarno began to
formulate the doctrine of New Emerging Forces in 1961-2 deliberately as
an alternative foreign policy doctrine for an era when the old division of
the world into the two ding blocs and the ligned Third World
was no longer relevant. By 1964, he was trying to minimize Indonesia's
dependence on both USA and USSR —in part by moving into closer
partnership with China, whose star was then at its brightest.

Thirdly, it should be remembered that Soekarno was able to get away
with the extravagant policies he was pursuing in 1962-5 only so long as he
had access to external sources of finance, so that he could run Indonesia
into debt without reaching the point where the brakes of economic neces-
sity or social discontent began to check his course. Indonesia was able to
live beyond her means because she was able to draw on a considerable sum
of foreign credits and loans in the years 1961-4. The importance of those
credits should not be under-rated, for Indonesia was still drawing on them
(to a rapidly diminishing extent, it is truc) until 1965, well after the cessa-
tion of US aid.13 Thus Sockarno was able to disregard warnings of
impending economic disaster, despite the ruinous economic disruption
which proved to be tolerable for much longer than most people initially
expected. Those credits were something of a windfall, however, having
mostly been negotiated in the ly f: bl ic and political
atmosphere of 1960-1. It is doubtful that such a favourable situation will
repeat itself in a similar way.




CONCLUSION 335

Finally, we come back also to Sockarno himself. He exercised an
enormous influence in the years 1960-5, largely because he provided
Indonesia with an ideology of struggle and continuing revolution which
evoked a response from his people and conformed to their view of the
world around them. The ideology developed and changed step by step
with his advance to semi-dictatorial power within a gradually changing
political system. The Soekarno of 1959 could not have carried the country
into a campaign like confrontation even with the PKI's support. In 1961,
he had difficulty in carrying it into a militant confrontation of the Dutch
in West Irian. By 1963, however, his authority was vastly greater and the
validity of his ideas was widely accepted. But success was essential to the
credibility of the doctrines on which his regime depended — and as
successes on substantial matters eluded him, the ideology became more
fantastic and unreal, sustained only by symbolic victories and the constant
anticipation of some miraculous transformation. Confrontation, therefore,
suited Soekarno’s p ity and political i almost perfectly
in the last flamboyant stage of ‘living dangerously’. Once the ideological
facade was shattered, however, the bankruptcy of his policies could no
longer be hidden.

!Sec above, pp. 21-3. Such interpretations were offered in Gordon, The Dimensions
of Confiict in Southeast Asia, and in his *The Potential for Indonesian Expansionism’,
Pacific Affairs, vol. LXXXVI, no. 4, Winter 19634, pp. 378-93: Garth N. Jones,
‘Sockarno's Early Views upon the Territorial Boundaries of Indonesia’, Australian
Outlaok, vol. XVIIL, no. 1, April 1964, pp. 30-9. Compare alsa Tregonning, North
Borneo, p. 121: ‘in Indonesia ..., the claim for all Borneo is made only less frequently
than that for New Guinea',

#Sce Robert Curtis, ‘Malaysia and Indonesia’, p. 23: It is common talk in Tndonesia
that the real aim is for Djakarta not Kuala Lumpur to control North Borneo.' An
Australian military officer who attended the Indonesian Staff and Command School in
Bandung (SESKOAD) informed me that a great deal of Yamin-type history was
included in Army training courses (as in the armed services of most nations, of course).

*Kahin, ‘Malaysia and Indonesia’, pp. 260-1.

*Gordon, op. cit. pp. 95-6.

*Donald Hindley, ‘Indonesia’s Confrontation with Malaysia: a Search for Motives'
Asan Survey, vol. IV, no. 6. June 1964, pp. 904-13.

°Herbert Feith, ‘The Dynamics of Guided Democracy’, p. 387.

“Hindley, op. cit. pp. 910-11.

“Sockarno’s Idcas and Ambitions', Sydney Morning Herald, 28 November 1963.
Modelski, The New Emerging Forces, pp. ii-viil.

PFrederick Bunnell, ‘Guided Democracy Foreign Policy: 1960-65", Indonesia, 11,
October 1966, p. 38.

19Modelski, The New Emerging Forces, p. iv.

! the Philippines, the left-wing group of radical students and intellectuals asso-
ciated with the Progressive Review ook over some of Sockarno's phrases and concepts
in 19634, although using them in rather different ways.

**For a fuller treatment of these arguments see J. A. C. Mackie, "Indonesia’s New
Look: An End to Confrontation?', New Guinea (Sydney) no. 7, October 1966, pp. 55-8.

**Details of $295 million of foreign credits provisionally negotiated between January
and September 1965 are set out in Bulletin of Indonesian Economic Studies. no. 2.
September 1965, p. 6.




Appendix 1
The Manila Agreements

(A) THE MANILA ACCORD

REPORTS and recommendations of the Conference of the Foreign Ministers of
(h: Federation of Malaya, the Republic of Indonesia and the Republic of the
Philippis to their ive Heads of G

1. The Governments of the Federation of Malaya, the Republic of Indonesia
and the Republic of the Philippines, prompted by their keen and common desire
to have a general exchange of views on current problems concerning stability,
security, economic development and social progress of the three countries and
of the region and upon the initiative of President Diosdado Macapagal, agreed
that a Conference of Ministers of the three countries be held in Manila on 7th
June, 1963, for the purposc of achieving common understanding and the close
fraternal among Ai ingly, Tun Abdul Razak,
Deputy Prime Minister of the Federation of Malaya, Dr. Subandrio, Deputy
First Minister/Minister for Foreign Affairs of the Republic of Indonesia, and
Hon. Emmanuel Pelacz, Vice-President of the Philippines and concurrently
Secretary of Foreign Affairs, met in Manila from 7th to 11th June, 1963.

2. The deliberations were held in a frank manner and in a most cordial
atmosphere in keeping with the spirit of friendship prevailing in the various
meetings held between President Soekarno of the Republic of Indonesia, and
Prime Minister Tunku Abdul Rahman Pulrn o[ lhe Federation of Mnlaya‘ and
President Diosdado This was a
tion of the determination of the nations in lhls region to achieve closer co-
operation in their endeavour to chart their common future.

3. The Ministers were of one mind that the three countries share a primary
responsibility for the maintenance of the stability and security of the area from
subversion in any form of manifestation in order to preserve their respective
national identities, and to ensure the peaceful development of their respective
countries and of their region, in accordance with the ideals and aspirations of
their peoples.

4. In the same spirit of common and ive they
views on the proposed Confederation of Nations of Malay origin, the proposed
Federation of Malaysia, the Philippine claim to North Borneo and related
problems.
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5. Recognising that it is in the common interest of their countries to maintain
fraternal relations and to strengthen cooperations among their peoples who are
bound together by ties of race and culture, the three Ministers agreed to intensify
the joint and individual efforts of their countries to secure lasting peace, progress
and ity for and for their neij

6. In this context, the three Ministers supported President Macapagal's
plan envisaging the grouping of the three nations of Malay origin working
together in closest harmony but without surrendering any portion of their
sovercignty. This calls for the establishment of the necessary common organs,

7. The three Ministers agreed to take the initial steps towards this ultimate
aim by establishing machinery for frequent and regular consultations. The
details of such machinery will be further defined. This machinery will enable
the three Governments to hold regular consultations at all levels to deal with
matters of mutual interest and concern consistent with the national, regional
and i i ibilities or obligati of each country without prej-
udice to its sovercignty and independence. The Ministers agreed that their
countries will endeavour to achieve close understanding and cooperation in
dealing with common problems relating to security, stability, economic, social
and cultural development.

8. In order to accelerate the process of growth towards the ultimate establish-
ment of President Macapagal's plan, the Ministers agreed that each country
shall set up its own national iat. Pending the it of a central
secretariat for the consultative machinery, the national secretaries should
co-ordinate and co-operate with each other in the fulfilment of their tasks.

9. The Ministers further agreed to recommend that Heads of Government
and Foreign Ministers meet at least once a year for the purpose of consultations
on matters of importance and common concern,

Malaysia and North Borneo

10. The Ministers reaffirmed their countries adherence to principle of self-
determination for the peoples of non-self-governing territories. In this context,
Indonesia and the Philippines stated that they would welcome the formation
of Malaysia provided the support of the people of the Borneo Territories is
ascertained by an independent and impartial authority, the Secretary-General
of the United Nations or his representative.

11. The Federation of Malaya iation for this attitude of
Indonesia and the Philippines and undertook to consult the British Government
and the Governments of the Borneo Territories with a view to inviting the
Secretary-General of the United Nations or his representative to take the
necessary steps in order to ascertain the wishes of the people of those Territories.

12. The Philippines made it clear that its position on the inclusion of North
Borneo in the Federation of Malaysia is subject to the final outcome of the

hilippines claim to North Borneo. The Ministers took note of the Philippine

and the right of the Philippines to continue to pursue it in accordance
with international law and the principle of the pacific settlement of disputes.
They agreed that the inclusion of North Borneo in the Federation of Malaysia
would not prejudice either the claim or any right thereunder. Morcover, in
the context of their close association, the three countries agreed to exert their
best endeavours to bring the claim to a just and expeditious solution by peaceful
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means of the Parties' own choice, in conformity with the charter of the United
Nations and the Bandung Declaration.

13. In particular, considering the close historical ties between the peoples
of the Philippines and North Borneo as well as their geographical propinquity,
the Ministers agreed that in the event of North Borneo joining the proposed
Federation of Malaysia the Government of the latter and the Government of
the Philippines should maintain and promote the harmony and the friendly
relations subsisting in their region to ensure the security and stability of the arca.

14. The Ministers agreed to recommend that a meeting of their respective
Heads of Government be held in Manila not later than the end of July 1963.

15. The Ministers d satisfaction over the of i
and cordiality which pervaded their meeting and considered it as a confirmation
of their close fraternal tics and as a happy augury for the success of future
consultations among their leaders.

16. The Ministers agreed to place on record their profound appreciation of
and gratitude for the statesman-like efforts of President Macapagal whose
courage, vision and inspiration not only facilitated the holding of this historic
meeting but also contributed towards the achicvement for the first time of a
unity of purpose and a sense of common dedication among the peoples of
Malaya, Indonesia and the Philippines.

(B) THE MANILA DECLARATION

The President of the Republic of Indonesia, the President of the Philippines
and the Prime Minister of the Federation of Malaya, assembled in a Summit
Conference in Manila from July 30th to August 4th 1963, following the meeting
of their Foreign Ministers held in Manila from June 7th to 11th, 1963:

Conscious — of the historic significance of their coming together for the first
time as leaders of sovereign states that have emerged after long struggles from
colonial status to independence,

Desiring — to achieve better ing and closer ion in their
endeavour to chart their common future,

Inspired — also by the spirit of Asian-African solidarity forged in the Bandung
Conference of 1955,

Convinced — that their countries, which are bound together by close historical
ties of race and culture, share a primary responsibility for the maintenance of
the stability and security of the area from subversion in any form or manifesta-
tion in order to preserve their respective national identities and to ensure the
peaceful development of their respective countrics and their region in accordance
with the ideals and aspirations of their peoples, and

Determined — to intensify the joint and individual efforts to their countrics
to secure lasting peace, progress and prosperity for themselves and their neigh-
bours in a world dedicated to freedom and justice,

Do hereby declare —

First — that they reaffirm their adherence to the principle of equal rights and
self-determination of people as enunciated in the United Nations Charter and
the Bandung Declaration,

Second — that they are determined, in the common interest of their countries,
to maintain fraternal relations, to strengthen cooperation among their peoples
in the economic, social and cultural fields in order to promote economic progress
and social well-being in the region, and to put an end to the exploitation of man
by man and of one nation by another,
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Third — that the three nations shall combine their efforts in the common
struggle against colonialism and imperialism in all their forms and manifesta-
tions and for the eradication of the vestiges thereof in the region in particular
and the world in general.

Fourth — that the three nations, as new emerging forces in the region, shall
cooperate in building a new and better world based on national freedom, social
justice and lasting peace, and

Fifth— that in the context of the joint endeavours of the three nations to
achieve the foregoing objectives, they have agreed to take initial steps towards
the establishment of Maphilindo by holding frequent and regular consultations
at all levels to be known as Mushawarah Maphilindo.

(C) THE MANILA JOINT STATEMENT

The President of the Republic of Indonesia, the President of the Philippines,
and the Prime Minister of the Federation of Malaya met at a Summit Conference
in Manila from July 30th to August 5th, 1963,
1. Moved by a sincere desire to solve their common problems in an atmos-
phere of fraternal understanding, they considered, approved and accepted the
report and recommendations of the Foreign Ministers of the three countries
adopted in Manila on June 11th, 1963 (hereafter to be known as the Manila
Accord).
2. In order to provide guiding principles for the implementation of the
Manila Accord the Heads of G have issued a D ion known as
the Manila Declaration, embodying the common aspirations and objectives
of the peoples and Governments of the three countries.
3. As a result of the consultations amongst the three Heads of Government,
in with the princij i in the Manila Declaration, they
have resolved various current problems of common concern.
4. Pursuant to paragraph 10 and 11 of the Manila Accord, the United
Nations Secretary-General or his representative, should ascertain prior to the
establishment of the Federation of Malaysia the wishes of the people of Sabah
(North Borneo) and Sarawak within the context of General Assembly resolution
1541 (XV), Principle 9 of the Annex, by a fresh approach, which in the opinion
of the Secrctary-General is necessary to ensure complete compliance with the
principle of self-d ination within the i bodied in Principle 9,
taking into consideration:
(I) The recent elections in Sabah (North Borneo) and Sarawak, but neverthe-
less, further examining, verifying and satisfying himself as to whether —
(a) Malaysia was a major issue, if not the main issue,
(b) Electoral registers were properly compiled,
(¢) Elections were free and there was no coercion, and
(d) Votes were properly polled and properly counted, and

(II) The wishes of those who, being qualified to vote would have exercised
their right of self-determination in the recent elections had it not been
for their detention for political activities, imprisonment for their political
offences or absence from Sabah (North Borneo) or Sarawak.

5. The Secretary-General will be requested to send working teams to carry
out the task set out in paragraph 4.

6. The Federation of Malaya, having undertaken to consult the British
Government and the Governments of Sabah (North Borneo) and Sarawak
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under Paragraph 11 of the Manila Accord on behalf of the three Heads of
Government, further undertake to request them to cooperate with the Secretary-
General and to extend to him the necessary facilities so as to enable him to carry
out his task as set out in paragraph 4.

7. In the interests of the countries concerned, the three Heads of Government
deem it desirable to send observers to witness the carrying out of the task to be
undertaken by the working teams, and the Federation of Malaya will use its

best to obtain the ion of the British Government and the
Governments of Sabah (North Borneo) and Sarawak in furtherance of this
purpose.

8. In accordance with paragraph 12 of the Manila Accord, the threc Heads
of Government decided to request the British Government to agree to seek a
just and expeditious solution to the dispute between the British Government
and the Philippine Government concerning Sabah (North Borneo) by means of
negotiations, conciliation and arbitration, judicial settlement, or other peaceful
means of the Parties’ own choice in conformity with the Charter of the United
Nations. The three Heads of Government take cognizance of the position
regarding the Philippine claim to Sabah (North Borneo), after the establishment
of the Federation of Malaysia as provided under paragraph 12 of the Manila
Accord that is, that the inclusion of Sabah (North Borneo) in the Federation
of Malaysia, does not prejudice cither the claim or any right thercunder.

9. Pursuant to paragraph 6, 7, 8 and 9 of the Manila Accord and the fifth
principle of the Manila Declaration, that is, that initial steps should be taken
towards the establishment of Maphilindo by holding frequent and regular
consultations at all levels, to be known as Mushawarah Maphilindo, it is agreed
that each country shall set up a National Secretariat for Maphilindo affairs and
as a first step the respective national secretaries will consult together with a view
to coordinating and cooperating with each other in the study on the setting up
of the necessary machinery for Maphilindo.

10. The three Heads of Government emphasised that the responsibility for
the preservation of the national independence of the three countries and of the
peace and security in their region lics primarily in the hands of the Government
and the peoples of the countries concerned, and that the three Governments
undertake to have close i ( h) among on
these matters.

11. The three Heads of Government further agreed that forcign bases —
temporary in naturc — should not be allowed to be used directly or indirectly
to subvert the national independence of any of the three countries. In accordance
with the principle enunciated in the Bandung Declaration, the three countries
will abstain from the use of arrangements of collective defence to serve the
particular interests of any of the big powers.

12. President Sockarno and Prime Minister Abdul Rahman cxpress their deep
appreciation for the initiative taken by President Macapagal in calling the
Summit Conference which, in addition to resolving their differences concerning
the proposed Federation of Malaysia, resulted in paving the way for the estab-
lishment of Maphilindo. The threc Heads of Government conclude this
Conference, which has greatly strengthened the fraternal ties which bind their
three countries and extended the scope of their cooperation and understanding,
with renewed confidence that their Governments and peoples will together make
a signi ibution to the i of just and enduring peace, stability
and prosperity in the region.




Appendix I
Joint Communique of the
Malaysian Socialist

Conference on Malaysia,
January 1962

AN APPROACH TO MALAYSIA

TE Conference welcomes the closer cooperation in all spheres of life of the
peoples of the Federation of Malaya, Singapore, Sarawak, Brunci and Sabah
and expresses the hope that in the years to come this cooperation will bring
about peace and slabxluy in the region.

The C has on the issions of the delegates present
and is of the view that any form of constitutional change for the peoples of the
territories mentioned must only be brought about with their express consent.

The Conference has noted with some concern lhe sucmpxs in some quarters
to foist upon the peoples of the territories a inimical
to their interests and regardless of their feclings.

The Conference also notes with regret that little opportunity is being afforded
to the people for a genuine expression of their views. Instead there appears to be
a deliberate effort to by-pass the people and, under cover of an intense propa-
ganda campaign, to rush through a constitutional arrangement for Malaysia that
is not in harmony with the sentiments and aspirations of the people.

For this reason the Conference feels momlly bound to deplore the conduct of
the Malaysia Solidarity Ce ive Co tee for ing to speak for the

peoples of the territories when it has not the mandate or the competence to do so,
and calls upon the Consultative Committee to desist from such outrageous
behaviour,

The concept of Malaysia was considered and the Conference is in support of
the views expressed in the most definite terms by the delegates from Brunei and
Sarawak, that the three Bornean territories should exercise the right of self-
determination before the concept of Malaysia is to be further examined.

Thc Conference has also noled the opposition of the socialist parties in

to the for bringing Si under the
Jurisdiction of the Federation Government. The Conference supports the stand
taken by these parties in opposition to the White Paper proposals on ‘merger”
and wishes to express its conviction that these proposals would only lead to racial
disharmony and greater divisions among the peoples.

Merger between Singapore and the Federation should only take place on a
basis of equality, that is all Singapore citizens should become national citizens
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and should send ives to i ona ional basis. This
the Conference declares should be an mscnlu\l precondition to the acceptance of
any merger proposals.

Considering the present state of political growth in the Federation, the Con-
ference realizes that the conditions are not favourable for a full and complete
merger and therefore supports the desire of the people of Singapore for full
self-determination.

The Conference wishes to make it clear that whatever happens it is the people
of the territories who must decide their future, and that any attempt to ignore
the people must be resolutely resisted. The people can only dcc:de if representa-
tive forms of are fully it in all the terri

In the field of Foreign Affairs, the Conference supports the policy of non-
alignment with the power blocs as enunciated by the Asian African Conferences
in Bandung in 1935, The Conference supports the struggle of the Indonesian
people for the recovery of the territory of West Irian from the Dutch.

1t is also recognised that the main danger to peace in South-East Asia comes
from such aggressive organisations as the South-East Asia Treaty Organisation.
The Conference resohved that on no account must the people allow their terri-
tones to be used in the service of SEATO.

Signed by the Leader Dekegates to the Conference of the following parties:

1. The Sarawak United Peoples Party.

The Workers Party, Singapore.

The Barisan Sosiaks Singapare.

The Partai Rakyat Singapore.

THe Partai Radvat Mahiya

The Partai Rakyat Brunel

T Ladvor Party Mahoya

Ths ormrrngae s ssoed 3t Kmts Lomper on 28 January 1962

Ry




Appendix IIT
Indonesian Borneo
(Kalimantan): a Footnote

Political developments in British North Borneo had no observable impact on
the Indonesian segment of the island until confrontation was intensified in the
latter part of 1963. Historically, relations between the two parts have never
been very close and in recent years they have only been of peripheral importance,
Smugglers from Indonesia used to flock into Tawau, but more from north
Sulawesi than the ductive and thinly cast coast of Kali
Some pepper and rubber was smuggled across the border from the region
around Pontianak on the shoulders of Dayak bearers, a trade which was quite
lucrative for some people on both sides, but of slight economic importance
for the rubber growers and Chinese towkays of West Kalimantan in comparison
with their trade to Singapore, with which the latter have traditionally had much
closer links. Many of the Chinese farmers on both sides of the border are
descendants of the original Hakka goldminers who came 1o the region nearly
two hundred years ago. To them, as to the Dayaks of the remote Interior, the
frontier has probably not been much more than a geographical feature obstruct
ing movement; only on a few occasions in colonial times has it been & matier
of political concern to the two governments. Tiny groups of Indonesians were
wb:lo\mdinKudzinz,}aunonandSmdahnmdmmwmmnilyd
over 12,000 Indonesian migrant labourers on rubber plantations and in timber
czmps near Tawau, but most of these came from Timor, Sulswesi and mote
distant islands rather than East Kalimantan,)
Yamw:mmwbyu:lndmmmmwmlwm
@ what mhppem‘n;onlh:ﬁcﬂhcmndcafﬂzllm. Sincz independencs,
the Indonesi has ad; Kal) with & fairly looss
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scatiered and wrall. Government officials from Java bave often besn unpopilar
£5d kave yenerally disliked bring went there, In any case, it was usually politic
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Opmation znd political suppon, for the central government ageicies ondd ot
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sthonities, (Sometimes i bas been EESSELY ) Sppins 1mors slisbie ontsiders,
bJMBmW:WWm,}LﬂkamWIMﬂWkW
ﬁmmhdﬁﬂmw@ux&m,uxlﬂm,mﬂ:lm




344 APPENDIXES

done to bridge the gap between the primitive and isolated tribes of the interior
and the more sophisticated urban communities of the coast, except insofar as
the former have been attracted down to the river towns by the prospect of health
services, education or trading opportunitics there. The extent to which the
central government has simply made use of traditional authorities in the various
communities of Kalimantan as its agents of government, as it seems to have
done to a considerable extent in Sulawesi, is hard to assess; some of the former
Sultans were seriously discredited in nationalist eyes by their support for the
Dutch during the revolution and were unable to retain their political influence
in this way. But there are indications that the Djakarta government has played
off one community against another from time to time in order to control the
balance of power in particular areas. It is probably true to say that the central
government has wiclded less effective control in Kalimantan than in either
Sumatra or Sulawesi — and some of its concern with what was happening on
the British side of the border may well have been due to apprehensions on this
score,

A brief glance at the ethnic and political situation in the four provinces of
Kalimantan will help to fill in some of the gaps in our understanding of this
huge but little-known 1sl.md Most of their four million inhabitants are clustered
in two areas around in, capital of South Kali and Pontianak,
capital of WestK 2 exceptaround the oil town of Balikpapan,
the population is widely scattered throughout many small coastal and riverine
settlements. In general, the Dayaks are mostly dispersed throughout the interior,
Bandjarese and other ‘Malay’ Muslim) groups around the coast and the
370,000 Chinese mostly in the Pontianak-Sambas area or the main towns.? The
two provinces of Central and East Kahmanlan have very small populations
(about half-a-million each) which are Dayak;
they have had very little political influence at the national level — in fact, in the
1955 parliamentary elections, no party in East Kalimantan even reached the
electoral guotient necessary to gain a seat. Locally, the Dayaks have had a
good deal of political influence in South and West Kalimantan. In South
Kalimantan, on the other hand, the Muslim parties have had overwhelming
strength, as table 13 shows.

Bandjarmasin is the largest town and was the administrative centre until 1956,
before Kalimantan was divided into four provinces. The region surrounding
it is also important for political reasons, since it is the homeland of the Band-
jarese, the largest single cthnic group in Kalimantan, numbering between 14
and 2 million, a Muslim trading people who can be found scattered throughout
many coastal regions of Borneo and the other islands of the archipelago (like
the Buginese), far more advanced economically than the Dayaks and politically
more closely-knit and influential. They have generally been at odds with both
the former colonial government in Batavia and the Djakarta authorities since
1950, sympathetic to the Muslim parties, Masjumi and NU, and generally
anti-Communist. During the struggle for independence, the Bandjarese of
south-east Kalimantan actively opposed the Dutch, in contrast to the Dayak
leaders, most of whom backed the Dutch-sponsored Dewan Dayak Besar
(Greater Dayak Council) within the Du:ch federal framcwork because they
feared that they would be i and by the more
numerous Bandjarese if the latter gained control. The Dayak communities
were small and scattered widely through the interior where the only means of
communication was by river; few of them had achieved much education or
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forces (although they sat rather uneasily on the fence until they saw who was
going to win), with the result that the Dayaks came to be. favoured by the central
government as a more compliant and reliable set of allies. The latter had
succeeded shortly beforehand in inducing Djakarta to create a separate province
of Central Kali , no longer subordi: to Bandj; in; although it

ined a ial Bandj ion along the coast, the predominance
of the Dayaks within the new provincial assembly was ensured by a little political
juggling. The better-educated of the Christian Dayaks in the new Pprovince got
most of the key posts there, which they could barely have hoped for under the
old di ion. Cq the central found them generally
amenable to its policies, in contrast to the Bandjarese of South Kalimantan
(for example, over contentious questions about the PKI and the establishment
of the National Front in 1961). A major road construction was undertaken,
with Russian aid and technicians, from the new capital of Central Kalimantan

port of Sampit, which is an i timbei ducing centre with a sub:
population of Javanese labourers,
In South Kali the central a different strategy

to establish its control. The power of the foremost Bandjarese leader, Hasan
Basry, the military commander who had been regarded as the local champion
since the revolution when he Jed a guerrilla movement against the Dutch, was
being gradually whittled away by the Djakarta authorities. He was virtually
kicked upstairs in 1960 to a more prestigious but less powerful military position
and replaced by another Bandjarese officer, Col. Jusi, who was considered more
amenable to Djakarta control. Jusi was also strongly anti-Communist and
resisted the establishment of the National Front in the area under his command;
he supported Nasution in his atiempts to put pressure on the PKI in 1960-1 by
banning the party in South Kalimantan, but he was soon transferred after
Nasution’s replacement by Yani in 1962, as also was the strongly anti-Communist
Bandjarese governor of the province, Hadji Maksid. The National Front was
then established and the Communists regained freedom of action there. In
effect, the strongly anti-C ist and i i-Sock elements
among the Bandj; lation had been politi ized in South
Kalimantan by mid-1963, although the new political balance was precariously
maintained, since regional i and di with It diti
still constituted a potential danger to Djakarta’s authority there.4
In the province of West Kali there is no domi group

with the Bandjarese, but the most striking feature of the region is its very large
proportion of Chinese, 20% of the population of the province, which is the
highest percentage of Chinese to be found anywhere in Indonesia. Dayaks
and ‘coastal Malays' are the two major ethnic categories, the former pre-
dominantly found up the main rivers and the latter (descendants of Buginese,
Javanese and others, for a large part) closer to the coast.5 The Chinese and a
few Arabs are also concentrated in the coastal regions, apart from a few in the
trading centres of the interior. Most of the population is clustered in the north-
west corner, between Pontianak and Sambas, or up the great Kapuas river,
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which runs almost parallel with the Sarawak border towards the homeland of
the Sea Dayaks in the decp interior of the island. The pattern of settlement
and the ethnic politics of West Borneo strongly reveal the legacy of the region’s
turbulent history over the last 200 years, to which some attention must briefly be
given.

Three Malay sultanates have played an important part in the history of West
Kalimantan — Sukadana, Sambas and Pontianak. The oldest was Sukadana, a
famous trading port on the south-western corner of Borneo from the 16th to the
19th century, that can trace its origins back to the days of Majapahit. But it has
been superseded in importance over the last two centuries by Sambas and
Pontianak, the former established as far back as the early 17th century, but
more renowned for its piratical proclivitics than honest trade, whercas the latter
has flourished as the preferred resort of traders in the area since it was established
towards the end of the 18th century, enjoying the support of the British and the
Dutch against its rivals for this reason. The Sultanate of Pontianak remained
one of the most loyal props to Dutch power in the island right up to 1949, when
Sultan Hamid 11 took a leading part in the Dutch Federalist movement during
the Revolution. (His political influence collapsed entirely in 1950, when he was
gaoled for his association with a coup attempt by ‘Turk’ Westerling.) How
far the social and political influence of the old aristocracies buttressing these
Sultanates still survives in regional affairs it is difficult to discover, for singularly
little is known outside about West Kalimantan politics. In Dutch times, West
Borneo was a classic example of ‘indirect rule’; the so-called ‘self-governing'
native states had only loose contractual relationships with their overlords, who
had little reason for trying to interfere or establish intensive control there,
provided the peace was kept — except in the heavily Chinese sub-district of
Mempawah-Mandor, which was under direct Dutch administration because
of the special problems it posed. The Dayaks were generally under the rule of
Malays, at least in the coastal regions, so the Dutch were able to maintain
control with fairly light reins, once the unruly Chinese kongsis of West Borneo
had been subdued in 1855.%

The origins and growth of the Chinese ities of West Bornco
a remarkable chapter in the story of the Chinese in the Nan Yang, for here they
created for some time an almost independent Chinese republic. A few Chinese
miners were brought in by a vassal of the Sultan of Sambas around 1740 to dig
for gold there, under the control of Dayak headmen. Soon a number of settle-
ments were ished ized in self-ge ing kongsis which soon made
themselves practically independent of the Sultan and his scrvants. The Dutch
East India Company endeavoured to discourage this Chinese intrusion, although
its effective power in Borneo was slight in the 18th century and in 1791 it had to
withdraw its forces altogether. A big Chinesc influx followed and some 30,000
were estimated to be mining there in 1812. The kongsis were virtually indepen-
dent of both the Sultan of Sambas and the Dutch during the first half of the 19th
century. There was a good deal of rivalry and conflict between them, particularly
as the gold became worked out in the later decades, but three became dominant
in the main mining arcas around Montrado, Mandor and Pemangkat. In 1850,
the Dutch decided to enforce stricter control over ‘smuggling’ by the Chinese and
became iled in a major ign to reduce the kongsi to
subjection: this was finally achieved in 1855 with the occupation and complete
dissolution of the kongsi, so that a system of direct rule over the region was
necessary.? The mines were becoming exhausted by this time, but many of the
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Chinese stayed and turned to farming or trading instead. Pontianak (which they
had long preferred to Sambas as a trading centre) flourished as a consequence of
their i i after the ij ion of rubber cultivation carly in
the twentieth century. The rubber production of West Kalimantan today is
almost entirely in their hands.

The Chinese population of West Kalimantan has increased nearly six-fold
since 1912 and is estimated to have reached about 315,000 by 1961.8 In the town
of Pontianak itself the Chinese make up roughly 60 per cent of the population,
Many are rubber-growers and farmers, unlike the Chinese in nearly all other
parts of Indonesia, to whom land ownership is barred by law. Most belong to
the Hakka speech-group, the descendants of the miners and farmers of inland
Kwangtung province who opened up this part of Borneo over the last two
centuries, but the great increase of population since the 1930 census (which
recorded 108,000 Chinese) indicates that a substantial immigration of Chinese
into the area has occurred since then t0o. As elsewhere in the Nanyang, the
Chinese of West Kalimantan should really be considered as several distinct

ies with of language and political outlook.
Rivalry between pro-Communist and Kuo Min-tang elements has been intense
in West Borneo and in 1957-8 the Ind i ities were capitalizing on

it by playing off one group against another. It is not surprising that they were
apprehensive about such a large, wealthy and culturally distinct Chinese minority
in West Kalimantan, and this may well have seemed to them the safest way to
handle it.

The threat to Indonesian Kalimantan if Sarawak fell under the control of its
Chinese population (with or without Sabah and Brunei) was often mentioned as
one of the reasons for Indonesia’s opposition to the Malaysia scheme. However
improbable such an eventuality may have been, it is obvious that a veryawkward
situation would have arisen for the Indonesian authorities in West Kalimantan
if it had come about. There are more than half a million Chinese in that
corner of Borneo, on the two sides of the border, many of them militant, chauvin-
istic and politi ic to C ist China. The Ind ian govern-
ment’s authority in the province has not been very firmly grounded there and,
essentially it has rested on the civil service and the Army rather than the backing
or dominance of a particular ethnic group. The *Malays’ of the coastal regions
are politically suspect for various reasons, but the Dayaks are not yet advanced
enough economically or educationally to be relied upon alone. The government
has always had difficulty enough merely to curb the Chinese smuggling trade
between Pontianak and Singapore.

The Djakarta government has, therefore had ample grounds for concern about
the dil ies of maintaining control in West Kali It would be interest-
ing to discover how far military leaders like Nasution were influenced in their
assessment of the Malaysia problem by concern with the strategic difficulties of
holding Pontianak if it became necessary. They seem to have been far more
concerned with West Kalimantan than with the sparsely populated and relatively
stable north-east. Military confrontation on the Sarawak border served some
useful defensive purposes for them. It Justified the build-up of military forces in
an area where the Army has probably been one of the strongest instruments

the s rule. It also enabled the government
to bring in ‘volunteers' from Java as support units for the Army, then turned
them to food ion and tasks in this still province.

(Over a long period, this might have had the same effects in tilting the ethnic



348 APPENDIXES

balance in the region to Djakarta’s advantage as transmigration has had over
several decades in South Sumatra.) It must have strengthened the authority of
the military commanders in Kalimantan greatly in the face of awkward demands
from civilian politicians. It provided an opportunity to suppress the Chinese
smuggling trade to Singapore and Sarawak. It even served as a means of facilita-
ting the removal of politically unreliable battalions out of Java to be deployed
on the frontier. In these respects, confrontation may have made some contri-
bution towards the process of ‘nation-building' or national integration in
Indonesia, despite its great cost in other respects.

TABLE A. POPULATION OF KALIMANTAN

1530 1561
West Kalimantan 502,000 1,581,000
South Kalimantan §35,000 1,473,000
East Kalimantan 329,000 551,000
Central Kalimantan 203,000 497,000
2,169,000 4,102,000

Source: McVey, Indonesia, pp. 14-15, compiled from 1930 and 1961 census figures:
these can be regarded as approximately accurate, but not eatirely so.

TABLE B
VOTING PATTERNS IN KALIMANTAN, 1955 PARLIAMENTARY ELECTIONS

West South East
Kali Kali | Keli
Masjumi 155,000 252,000 44,000
Nahdatul Ulama 37,000 381000 | 20,000
PSII 3,000 7.000 7,000
PN1 64,000 46,000 43,000
PSI 16,000 5,000 13,000
PKI 8,000 17,000 8,000
IPK1 7,000 19,000 =
Party Daya 145,000 12,000 =
Parkindo 11,000 11,000 3,000
Kztolik 3,000 - 4,000
Baperic — 2,000 —

Saurce-H Ferth The lndonesion Election: of 1955 (Corvell Modern Indonesis Project).
P2.6-70. (Fpes rounded )
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TABLE C
PoruLaTiON oF West KALIMANTAN, 1920-1961

Afdeling (kabupaten) ‘ 1920 1930 ‘ 1961
—
Singkawang (Sambas) 179,000 (44,000) | 251,000 (67,000) | 413,000

|

Pontianak* 228,000 (20,000) [ 309,000 (34,000 | 379,000
(Pontianak municipality) 150,000
(Sanggau) 220,000
Sintang® 160,000 ( 3,000) ’ 134,000 (4,000) 176,000
(Kapuas Hulu) ‘ | 870w
Ketapang | 65000 ( 1,000) | 82,000 (2,000 | 157,000

ToTAL: 605,000 (68,000) | 802,000 (108,000)| 1,581,000

! I (315,000)

Source: Volkstelling, 1930; Sensus Penduduk, 1961,

Note: Figures in brackets indicate Chinese population of districts concerned (not
available for 1961, except estimated provincial aggregate). The very great increase of
population in the area of Pontianak and Sanggau (81,000 in 1930) is most striking, as
also of Sambas 1o a lesser extent.

In the 1920-30 census returns, Pontianak afdeling included Pontianak munici.
palityand Sanggau onderafdeling, which have since become separate second-leve)

units (kab ork - Likewise, Sintang ofdeling included
Kapuas Hulu which has since become 2 separate kabupaten. The boundaries
of the present-day kabuparen appear to follow the old afdeling and onderafdeling
boundaries, so far as one can Jjudge from available maps.

TABLE D
Eminic Cuaracrer oF e Poruramion OF WEST KaLianTAN, 1930
Dayaks Malays Chinese 4 Z,'.’Z:.,,
Singkawang 5000 61000 6100 | ehom
Pontianak 141,000 74,000 34,000 57,00
Ketzpang 600 | 42,000 2,000
Sintzang ‘ 103,000 52,000 4,000 -
TOTAL: 3500 | 229,00 107,000 TA—F

Source: Volkselling, 1930,
Note: Siight Giscrepancies between Tables C a0d D sre due 19 rounding of figures
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“The Indonesian community consisted of about 20,000 members over the age of 12,
largely made up of immigrant workers on plantations and timber camps. Some 13,400
were concentrated in the Tawao Residency and about 2,800 in the Sandakan Residency’,
Indonesian Involvement in Eastern Malaysia, Department of Information, Kuala Lumpur,
1964, p. 5. According to the Sabah Annual Report 1963, pp. 8 and 231, the proportion
of Indonesians employed on the estates and timber camps has increased sharply since
1956. An Indonesian consulate was established in Jesselton in January 1962; in July
1963 two officials of the consulate were accused of fostering subversion among the
Indonesians and declared persona non grata.

“See Table A for population of Kalimantan by provinces in 1930 and 1961. The
present-day province of West Kalimantan is the former Dutch residency Westerafdeling
van Borneo, while the old Zuider- en Oosterafdeling van Borneo has been divided into
the three provinces of Central, South and East Kalimantan since 1956. (For some
yearsthe ian part of theisland ingle province, ini from Bandjar-
masin.) The political complexion of these provinces, as revealed in the 1955 parliamen-
tary elections is shown in table B. It may be assumed, on a very crude basis of assess-
ment, that relatively few of the non-Muslim Dayaks would have voted for the Muslim
parties, but would have preferred Party Daya or one of the secular or Christian parties.
Probably the proportion of Chinese eligible to vote was very small — but the absence
of Baperki candidates in West Kalimantan is puzzling.

The estimate of Chinese population (in 1961) is by G. W. Skinner in McVey, Indo-
nesia, p. 99.

*For much of the information in this paragraph I am indebted to Mr. Douglas Miles
of Sydney University. A vivid picture of life in Central Kalimantan in 1963 is given
by Judith M. Hudson in ‘Letters from Kalimantan', Indonesia, nos. I and 11, April and
October 1966.

“See Tables C and D, the latter providing the only available data on ethnic origins
of the population in different areas.

Except in the case of Pontianak, which retained a *long contract’ with the Dutch
government, most of the districts or sub-districts of West Borneo were categorized as
E I " (self-ge ing lands) under the uniform ‘short contracts”
which replaced the former long contracts in the early decades of this century. Details
of these i ips are given in the van Nederle Indie.

?For a good short account of the Chinese mining kongsis of West Borneo, sec Graham
Irwin, *Nineteenth Century Bornco — A Study in Diplomatic Rivalry', Verhandelingen
van het Koninklijk Instituut voor Taal-, Land- en Volkankunde, 1955, XV. The most
useful Dutch sources are P. M. van Mceteren Brouwer, ‘De Geschiedenis der Chineesche
Districten’, De Indische Gids, 1921, ii, pp. 1057-1100; J.J. M. de Groot, Het Kongsiwezen
van Borneo, 1885; S. H. Schank, ‘De Kongsis van Montrado', Tijdschrift voor Indische
Taal-, Land- en Volkenkunde, 1893, pp. 498-612; P. J. Veth, Borneo's Westerafdeling,
2 volumes,

8An estimate of 53,000 in the Westerafdeling van Borneo is given in T. J. Bezemer,
Beknopte Encyclopaedie van Nederlandsch Indie (Martinus Nijhoff, 1921), p. 83. G. W.
Skinner has calculated the 1961 figure as a projection from carlier estimates, as the
census of that year did not record the ethnic composition of the population: see his
discussion of *The Chinese Minority' in McVey, Indonesia, pp. 100 et seq.
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abangan: The syncretist, nominally Muslim aliran (QV) amongst the
Javanese adhering to practices and beliefs stemming from the pre-
Islamic era (Hindu, Buddhist and animist).

aksi sepihak: Unilateral action, Actions taken by pro-Communist peasant
organizations in 1964-5 outside the consultative framework of the
Nasakom-based land reform ittees,

aliran: ‘Stream’ (lit.). The term applied to the main ideological or socio-
cultural groupings such as Santri, abangan and prijaji (QV).

Ansor: A Muslim youth movement affiliated with NU.

Barisan Sosialis: Socialist Front. The Singapore party formed by the
left-wing breakaway group which left the PAP in July 1961 and became
the major opposition party, opposed to merger with Malaysia.

Barisan Pemuda Sarawak: Sarawak Youth Front. A strongly anti-British
organization expressing Malay cultural nationalism and anti-colonial-
ism, mainly among anti-cessionist Malays, in the 1950s.

Barjasa: Barisan Ra‘ayat Jati Sarawak — Sarawak Native Peoples’ Front,
A Sarawak Malay-Muslim party represented in the Sarawak Alliance,

BPS: Badan Penduk 1g/Penjebar Soek isme — Body for the Pro-
motion of Sockarnoism. An anti-C ist organizati b
in late 1964 aiming to attack the ideology of the PKI in the name of
the doctrines of President Soekarno.

BTI: Barisan Tani Indonesia — Indonesian Peasants’ Front. The PKI-
affiliated peasant organization.

CCO: Clandestine C; ist Organization. The term initially applied
by the British to the underground Communist movement in Sarawak,
later designated officially as the SCO (Sarawak Communist Organi-
zation).
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DAC: Devels Assi C i The aid: i
of the Organization for ic C ion and D
(OECD).

Darul Islam: ‘The Abode of Islam’ (lit.). The Muslim rebel movement
in West Java between 1948-62, supported by similar groups in Atjch
and South Sulawesi, which advocated the establishment of an Islamic
theocratic state.

arm

Dwikora: Dwikomando Rakjat— The People’s Twofold Command.
President Sockarno’s speech of 3 May 1964 calling upon Indonesians
to assist the struggle of the people of Malaya, Singapore, Sarawak etc.
against Malaysia and to intensify the defence of the Indonesian Revo-
lution.

HMI: Himpunan Mahasiswa Islam — Islamic Students Association.
The leading Muslim students’ organization; strongly anti-Communist
in the late Guided Democracy period.

Harian Rakjat: People's Daily. The PKI daily newspaper.

KAMI: Kesatuan Aksi Mahasi: Ind —Ind ian Students’
Action Front. A federation of anti-Communist university student
organizations.

KAPPI: Kesatuan Aksi Pemuda dan Peladjar Indonesia — Indonesian
Youth and Students’ Action Front. Similar to KAMI, but drawn from
the secondary school level.

KOGA: Komando Siaga — Alertness Command. Established May 1964
afler Sockarno's Dwikora speech to take responsibility for the military
campaign against Malaysia; headed by Omar Dhani.

KOGAM: K do Ganjang Malaysia— Crush Malaysia C d
The name applied to the former KOTI (QV) following Soekarno’s
attempted reshuffle of his cabinct and government in February 1966.

KOLAGA: Komando Mandala Siaga— Alert Theatre Command.
Established late in 1964 to replace KOGA; headed by Omar Dhani,
with Suharto as Deputy.

KOSTRAD: Komando Strategis Angkatan Darat— Army Strategic
Reserve Command. The strategic reserve corps, formed in 1964 under
the command of Major General Suharto.

KOTI: K do Tertinggi — Si (¢} i C d (original-
ly *for the liberation of West Irian’). Established April 1962 as a small
inner group of senior ministers, headed by Soekarno as Commander
in Chief. Reconstituted July 1963 without Nasution.

KOTOE: Komando Tertinggi Ekonomi — Supreme Economic Command.
One of the several functional committees of KOTI.
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kongsi: A trading company or firm (Chinese).

Majapahit: East Javanese kingdom of 14-15th century, the last and
greatest of the Hinduized states prior to the spread of Islam.

Manipol-Usdek: The Political Manifesto of President Soekarno, enun-
ciated on 17 August 1959 as the programme and philosophy of Guided
Democracy, of which USDEK was an acronym referring to its five
main features.

Masjumi: Madjelis Sjuro Muslimin Indonesia — Council of Indonesian
Muslim Associations; an Islamic party founded in 1943 under the
Japanese, blished as a federation of Muslim ati in
November 1945; banned in August 1960 for supporting PRRI rebellion.

MCA: Malayan Chinese Association. The Chinese component of the
Alliance: established 1948, formed Alliance with UMNO in 1952,

MCP: Mal. C ist Party. Establi 1930, banned 1948, but
remained active as an underground organization with bases on the
Malaysia-Thailand border.

MIC: Malayan Indian Congress. The Indian component of the Alliance,
MPRS: Madjelis Pe j Rakjat Se — Provisi Peo-
ple’s Consultative Congress. Designated in the Constitution as the

‘supreme embodiment of the people’s sovereignty’, an (interim) Assem-
bly was appointed in 1960 by Soekarno as the highest organ of the state.

Murba Party: A small national-communist or Marxist party stemming
from the radical-nationalist group around the old *Trotskyist’ leader,
Tan Malaka, in 1945-48; its leaders in the 1960s were Adam Malik
and Sukarni.

musjawarah: A meeting, discussion or deliberation directed towards
achievement of a consensus (mufakat).

Nasakom: Nasionalis A| (religion)-Ke isme: an acronym refer-
ring to the principle of cooperation between nationalist, religious and
Communist streams, advocated by Soekarno as the basis of national
unity, especially after 1960.

National Front: A nationwi dinating body of mass or
It was established at Soekarno’s behest in 1960 to mobilize popular
energies to national causes like the West Irian issue. In many areas
it was dominated by local military authorities, but in some others was
under strong PKI influence.

Nekolim: An acronym referring to ‘nco-colonialism, colonialism, and
imperialism’.

NKKU: Negara Kesatuan Kalimantan Utara — Unitary State of North

Kalimantan, The state proclaimed by Azahari following the Brunei
revolt.
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NU: Nahdatul Ulama. Established in 1926 as a conservative Muslim
counter to the reformist Muhammadiyah; later one of the constituent
organizations within Masjumi, from which it seceded in 1952; after
the banning of Masjumi it was the largest Muslim party.

PANAS: Party Negara Sarawak. The second oldest political party in
Sarawak, founded April 1960 as a multi-racial party, but with a strongly-
pro-indigenous slant: led and supported mainly by Malays.

Pantja Tunggal: Five in One. An enlarged form of the Tjatur Tunggal
(QV) to which a representative of the regional National Front was
added.

Partai Pelopor: Pioneer Party. One of the proposed forms of a ‘single
party’ concept advanced in 1964.

Party Rakyat (also Ra‘ayat): Peoples’ Party. The small Malay component
of the opposition Socialist Front in Malaysia; led by Boestamam.

Pasok Momogon: The name of a short-lived political party, initially
opposed to the Malaysia concept in 1962, backed by the non-Muslim
(mainly Murut) people in the interior of Sabah, Later merged with
UNKO into the United Pasok Kadazan Organization (UPKO).

PEPELRADA: Penguasa Pelaksanaan Dwikora Daerah — Regional Exe-
cutive Authorities of the Dwikora. Authorities vested with virtual
martial law powers (usually local military commanders) after the
September 1964 military crisis.

PESAKA: Party Pesaka Anak Sarawak. An Iban political party drawing
support mainly from the 3rd Division.

PKI: Partai Komunis lonesia — Ind: ian C ist Party. Es-
tablished May 1920, suppressed after 1926-7 revolts, re-established
late 1945 and the fourth largest political party in the 1955 elections.

PMIP: Pan-Malayan Islamic Party. Founded 1955; supported mainly
by east coast Malays opposed to the more ‘establishment’ orientation
of UMNO.

PNI: Partai Nasional Indonesia — Ind i Nationalist Party. Ori-
ginally founded by Sockarno in 1927, then banned in 1930: a successor
party, to which Soekarno was close but not formally a member, was
formed in 1945 and emerged as the largest political party in the 1955
clections.

The term embracing the upper class of government officials in
: more generally, the upper strata of the non-santri stream (aliran)
among the Javanese.

PRRI: Permesta: Pemerintah Revolusioner Republik Indonesia — Perdju-
angan Semesta — Revolutionary Government of the Republic of Indo-
nesia — Universal Struggle Charter. The 1957-8 regional dissident
movements based on West Sumatra and North Sulawesi.
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PS1: Partai Sosialis Indonesia — Indonesian Socialist Party. Established

February 1948 and led by Sutan Sjahrir until 1960; a small party with

infl ial following among intell but little mass support. Banned
by Sockarno in August 1960.

Pemuda Rakjat: Peoples’ Youth. The PKI-affiliated youth front.

RPKAD: Resimen Pasukan Komando Angkatan Darat. The Army com-
mando (paratroop) regiment, under the command of KOSTRAD,
which played a major part in the destruction of the PKI in 1965-6.

santri: ‘A pupil' (lit.). A devout Muslim: in general the more self-
consciously Muslim stream (aliran) among the Javanese,

SCA: Sarawak Chinese Association. A small Chinese party based on
the MCA model, but far less influential.

SCO: Sarawak Communist Organization. The latter-day name for the
Cco.

SNAP: Sarawak National Party. Supported mainly by Second Division
Iban, led by Stephen Kalong Ningkan.

SUPP: Sarawak United Peoples’ Party. The oldest Sarawak political
party, established 1959; officially multi-racial, but mainly backed by
Chinese. The fc of the Malaysia concept in Sarawak.
Leaders were Ong Kee Hui and Stephen Yong.

Tjatur Tunggal: Four in One. The body which in 1963 replaced the
former Regional War Admini i ing under
martial law regulations between 1957-62, consisting of the regional
military commander, local governor or bupati, chief of police and chief
prosecutor.

TNKU: Tentara Nasional Kalimantan Utara— North Borneo National
Army. The Brunei-based guerrilla izati ing the Malaysi
concept; launched Brunei revolt, December 1962, later continued
struggle mainly from Indonesian Bornco.

Trikora: Trikomando Rakjat— The People’s Threefold Command.
Issued by Sockarno on 19 December 1962 as a signal for intensification
of the struggle for West Irian.

UDP: United D« ic Party. A P g-based party, officially multi-
racial, but supported mainly by Chinese and Indians.

UMNO: United Malays National Organization. The senior party of
the Malayan Alliance, established in 1946 by Dato Onn bin Ja‘afar.
UNKO: United National Kadazan Organization. Established by Donald

Stephens among the Kadazan people of Sabah.
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UNTEA: United Nations Temporary Executive Authority. Established
to administer West Irian under UN auspices during the period of
transfer from Dutch to Indonesian control, August 1962 —~ May 1963.

UPKO: United Pasok Kadazan Organization. The main Musli
party in Sabah, formed carly 1964 by fusion of the Pasok Momogon
(QV) and the Kadazan party UNKO.

UPP: United People's Party (Singapore). The party led by Ong Eng
Guan between 1961 and 1963.

USNO: United Sabah National Organization. The Malay-Muslim party
led by Datu Mustapha.

Utusan Melayu: The leading Malay (Jawi script) newspaper.
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