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Foreword

It is the avowed goal of the Malaysian government to make the country
a developed nation by 2020. Towards this end, the National Development
Policy has as its objective the i of balanced P in
order to create a more united and just society. In the Introduction to the
Sixth Malaysia Plan (Government of Malaysia. 1991) it is stated that the
National Develop Plan will pass the f ing critical aspects:

« striking an optimum balance between the goals of economic growth and

equity;

ensuring a balanced development of the major sectors of the economy

50 as to increase their mutual complementarities to optimise growth;

reducing and ultimately eliminating the social and economic inequali-

ties and imbalances in the country to promote a fair and more equitable

sharing of the benefits of economic growth by all Malaysians;

* P ing and ing national i by reducing the wide

disparities in economic development between states and between urban

and rural areas in the country;

developing a progressive society in which all citizens enjoy greater

material welfare, while simultaneously imbued with positive social and

spiritual values, and an increased sense of national pride and conscious-

ness;

promoting human resource i ing creating a pr

and disciplined labour force and developing the necessary skills to meet

the challenges in industrial development through a culture of merit and

excellence without jeopardising the restructuring objectives;

making science and technology an integral component of socio-
ic planning and d which entails building compe-

tence in strategic and ge-based ies, and p ing a
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science and technology culture in the process of building a modern
industrial economy; and

ensuring that in the pursuit of economic development, adequate atten-
tion will be given to the protection of the environment and ecology
so as to maintain the long-term sustainability of the country’s de-
velopment.

The biggest challenge to the achievement of these goals lies in that sector
of the economy in which traditional Malay values are most deeply rooted—
the rice growing or padi sector. Although wet rice cultivation is of rela-
tively recent origin in the Malay peni P with its

on the mainland of Southeast Asia, the culture and lifestyle associated
with it have become the essence of Malay mythology. It is paradoxical,
however, that the lifestyle so idyllised by expatriate writers such as
Swettenham (1895), Lockhart (1936), and Stacey (1953)—though seen in
a more realistic light by more recent, indigenous, authors such as Shahnon
(1965; 1972)—is one which, despite the extent of resources poured into
it since 1960, has failed to provide incomes that reach the national poverty
line for many tens of thousands of rural households.

The rural economy of the Malay peninsula has been subjected to the
impact of western agricultural systems for over two centuries. The intro-
duction of pepper, nutmeg and cloves into Penang by the East India
Company from about 1790 constituted the beginning of export-oriented,
plantation agriculture in the peninsula. The expanding role of the plan-
tation system as the form of agricultural land use preferred by the British
colonial authorities has been well documented (Jackson, 1968; Drabble,
1973; Barlow, 1978) and rubber cultivation by estate companies came to
dominate Malayan rural production by the 1930s. During the period of
colonial rule, official interest in the subsistence, primarily the rice, sector

was limited, ic, and largely concerned with maintai the status
quo in social and local po]mcnl terms. A generally laissez-faire attitude
iled towards the ec de of the Malays (Andaya and

Andaya, 1982) in the context of the British concept of indirect rule.
Extensive interest in the rice sector, by government and scholarship
alike, postdates the Second World War. By far the majority of pre-war
published sources deal with agronomic questions or with rather technical
issues relating to such matters as land tenure. As Horii observed in 1981,
“At the time of independence there existed only a few reports which were
concerned with the actual situation and socio-economic problems of the
village community, and only in recent years have there appeared pioneer-
ing works on Malay rice farming villages conducted by social scientists'.
Since about 1960, related both to the much greater concern paid by Malay-
dominated national governments to the non-commercial rural sector, and
to the rapid expansion in the numbers of local scientists and academics,
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this situation has changed markedly. The rice sector has been subjected
0 a flood of socio-economic surveys resulting in official government
articles in demic journals, and theses. Many
have been of a fact-finding kind, sometimes related to planned develop-
ment for the region studied; many others have sought to highlight the
social and economic problems that exist in the rice-growing districts. As
an addition to the now extensive literature that focuses on the Malaysian
rice sector, this monograph seeks to draw together a proportion of that
work in an attempt to understand the paradox that characterises the sector
and the dilemma that consequently faces Malaysian policy makers.
My introduction to the rice growing sector and padi landscapes of what,
then, was the Federation of Malaya occurred during the years 1957-1960
when I was working as a young geography teacher at the Sultan Abdul
Hamid College in Alor Setar, Kedah. Most of the College students of
those years have since achieved eminence in Malaysian public. pro-
fessional or corporate life. It is to these Malaysians, of all ethnic groups,
that this book is dedicated.

P.P. Courtenay
Cairns, May 1994
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slossary of Malay Terms

fat

ndang
wanghul
angkul)
stong royong
impung

lang

mperata

lindrica)

ukim

This term has a range of meanings:

(i)  manners or efiquette;

(ii)  proper, in the sense of correct;

(iii) the natural order e.g. rivers run downhill;

(iv) law—in the sense of rules of law;

(v) law—in the sense of concepts of law.

wet rice field (term used mainly in the north of the
peninsula).

a heavy hoe used to break up soil, usually swung
over the shoulder.

a practice whereby labour is exchanged amongst
rice cultivators during the peak seasons such as
transplanting and harvesting.

a village, especially including land planted with
coconut or fruit trees around the houses.

a grass that burns easily, but which, because of its
underground rhizomes, recovers from fire which may
totally kill off other plants. It is often the dominant
species on abandoned or degraded land.

the smallest adminisirative unit in Malaysia which
can vary in size from a couple to some hundreds of
square kilomet ding to population density. A
mukim (*civil parish’) comprises a number of
kampung. Whereas the boundaries of mukim are
officially defined, there are no official boundaries
between kampung.

xil



GLOSSARY OF MALAY TERMS,

xiii
nibung a tall, tufted palm resistant to damp and insects.
(Oncosperma
tigillaria)
sawah a wet rice field (term used mainly in the central and

southern areas of the peninsula, and of Javanese
origin, see p. 34)



Glossary of Political Terms

The Straits Settlements (S.S.)

The Federated Malay
States (F.M.S.)

The Unfederated Malay
States (UM.S)

Federation of Malaya

Federation of Malaysia

West Malaysia

the colonies of Penang (with Province

Wellesley), Malacca and Dindings,

and Singapore, administered until

1942 as a Crown Colony.

colonial political entity created in

18956 and surviving until 1942,

made up of the Malay states of

Perak, Selangor, Negri Sembilan and

Pahang.

the states of Perlis, Kedah, Johore,

Trengganu and Kelantan which

individually accepted British Advisers

after 1895,

political entity existing from 1948 to

1963, made up of the states of Perlis,

Kedah, Penang, Perak, Selangor,

Negri Sembilan, Malacca, Johore,

Pahang, Trengganu and Kelantan,

political entity made up of:

(i) 1963-65, the Federation of
Malaya (defined as above),
Singapore, Sarawak and North
Borneo (Sabah).

(i) Since 1965, the Federation of
Malaya, Sarawak and North
Borneo (Sabah).

political term used from 1963 to 1972

to describe the area previously known

Xiv
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as the Federation of Malaya. Since
1972 the preferred term has been
“Peninsular Malaysia'.

Malaysia political term used from 1963 to 1972
to describe the territories of Sarawak
and Sabah. Since 1972 the preferred
usage has been ‘Sabah and Sarawak’.

Xxv




Malay Spelling

Current conventions have been followed in the spelling of Malay words
and place names except in certain cases where long established English
usage is retained for major geographical names (e.g. Malacca rather than
Melaka; Trengganu rather than Terengganu).
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“The Battle for Long
Term Development . . .”
— an Introduction

‘... a strategy designed to improve the economic and social life of a
specific group of people—the rural poor™!

The nature of agriculture indeed. does not admit of so many subdivisions
of labour, nor of so complete a separation of one business from another,
as manufacturers. It is impossible to separate so entires i g
the grazier from that of the corn-farmer as the trade of the carpenter
commonly separated from that of the smith. The spinner is almost always
a distinct person from the weaver; but the ploughman, the harrower, the
sower of the seed, and the reaper of the corn, are often the yame. The
oceasions for those different sorts of labour returning with the different
seasons of the year, it is impossible that one man showld be constantly
employed in any one of them. This impossibility of making so complete
and entire a separation of all the different branches of labowr employed
in agriculture is perhaps the reason why the improvement of the produc
tive powers of lubour in this art does not always keep pace with their
improvement in manufacturers, The most opulent nations, indeed, gener-
ally excel all their neighbours in agriculture as well as in manufacturers;
but they are commonly more distinguished by their superiority in the latter
than in the former. Their lands are in general better cultivated, and having
more labour and expense bestowed upon them, produce more in propor-
tion to the extent and natural fertility of the ground. Bur this superiority
of produce is seldom much more than in proportion to the superior
of labour and expense. In agriculture, the labour of the rich country is

! The chapier heading is a quotation from Myrdal (1968) and the introductory quotation
s from the World Bank (1975) Sector Policy Paper on Rural Development
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not always much more productive than that of the poor: or at least, it
is never so much more productive as it commonly is in mapufacturers

(Adam Smith,
Nature and Caus

u Inquiry into the
of the Wealth of
Nations," 1759)

1

‘Diversity ... precludes any nmversully applicable definition (of)
the role of agnumure i

The significance of the agriculiural sector in the process of world econ-
omic betterment is undoubted, if only because so large a proportion of
the world’s population makes its living directly from the land. In the low
income countries. as defined hy the World Bank,” the agricultural sector
contributed 29 percent of gross domestic product in 1991 and employed
about 70 percent of the labour force. Gunnar Myrdal’s contention (1968)
that ‘it is in the agricultural sector that the battle for long term economic
devclopmum wn]l be waon or lost’ is clearly a truism insofar as that sector
S0 the ec ies of the world's poorest nations,
as WLII as being a significant contributor to employment and national
product in most middle income countries. Most, if not all, cconomic
development theory, dating back at least to Adam Smith (1759), postu-
lates change in the agricultural sector, whether it be to provide labour
and resources for a non-agricultural sector, to benefit from *spread effects’
(Myrdal, 1957) generated by industrial growth, or 1o be modernised by
positive government action. Structural transformation models of the Fisher-
Clark type associate with a
in the proportion of gross domestic product that is Lunmhmcd by agri-
culre (and the primary sector in general) and particularly in the numbers
employed in farming.

In the four to five decades that have passed since the end of the Second
World War, a number of east Asian countries. most notably the Republic
of Korea and Taiwan, have made the transition from being less-developed,
essentially rural, states to becoming increasingly prosperous industrial
nations. In Southeast Asia, other nations, particularly Malaysia and
Thailand, are seeking to emulate their success. [n an important paper
wrilten during a period of active theoretical work on economic develop-
ment, Johnston and Mellor (1961) noted, however, that ‘Diversity among
nations in their physical endowment, cultural heritage and historical context

? In 1990 the World Bank defined ow income deeloping counires s hose with 4 gross
national product per capita of USS6S0 or less in 1991 (World Bank, 199
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precludes any universally applicable definition of the role that agriculwre
should play in the process of economic growth’, Later in the same paper
they make what ought to be a self-evident point—that variations in soil
climate and in human resources are of such importance that many aspects
of agricultural development are specific to a particular country, region,
district and, ultimately, to an individual farm, The design of an appro-
priate strategy for increasing agricultural productivity thus requires a high
degree of judgment and intimate knowledge of the physical resources and
agricultural characteristics of a particular region. These agricultural charac-
teristics must include not only particular adaptations of crop varieties and
methods of husbandry to the local environment, but also the social and
cultural milieu within which the farmer operates.

The study of the Malaysian rice industry. with which this monograph
is concerned, seeks to present an understanding of the development of
that industry within these various parameters. This objective is undertaken
primarily by means of a detiled survey of the historical and contempor-
ary literature, official reports and statistical data, augmented by field work
carried out, mainly during the 1980s, in most of the rice growing districts
of the peninsula. An attempt is made to relate the policies pursued by
Malaysian governments, both colonial and national. to various of the
theories and models of agricultural development that have been advanced
especially in the second half of the twentieth century with the objective
of determining which, if any, have been or are of particular relevance
to the Malaysian situation.

i

¢

ence activities .

a shift from low-productive, sub:

The contemporary Malaysian economy lies at the top of the World Bank's
ranking of ‘lower-middle-income’ economies with an average gross national
product per capita of US$ 2560 (1993). At the time of publication of the
Sixth Malaysia Plan (Government of Malaysia, 1991), manufacturing
industry contributed 27 per cent of gross domestic product at purchasers’
values, compared with 19 per cent contributed by agriculture, forestry,
llveclock and fishing, 10 per cent by mining and quarrying (including
petroleum), and the balance, approximately 44 per cent, by the tertiary
sector and construction. Gross domestic product had grown at an average
tate of seven per cent in real terms over the period 1970-1985 and continued
at 6.7 per cent hetween 1985 and 1990. This high level of economic
growth had been ace by a ion in line with
the government’s objectives of modernisation and diversification in which
a gradual shift was taking place ‘from low-productive, subsistence activi-
ties to high-productive modern ac es” (Government of Malaysia, 1986).
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The Malaysian Institute for Economic Research in its Income Doubling
and Distribution Plan (Jomo, 1990) proposes more rapid growth, with
emphasis on industrialisation and modernisation, and a shift from wealth
to income distribution as the focus for redistributive efforts after 1990,
the last year of the Outline Perspective Plan for the period 1971-1990,

The broad parameters of the First Outline Perspective Plan and its four
constituent five-ycar plans had been set by the New Economic Policy
which, in the often quoted words from the Second Malaysia Plan (1971—
75), were to foster national unity and nation building through the eradi-
cation of poverty and the restructuring of society ‘to eliminate the identifi-
cation of race with ic function and g phical location’. The
Second Outline Perspective Plan, 1991 70()0 emhn(hes the current Na-
tional Development Policy which seeks to attain balanced development
in order to create a more united and just society (Government of Malaysi
1991). The main thrust of the Sixth Malaysia Plan, the first phase in the
implementation of the Second Outline Perspective Plan, is described in
his foreword by Prime Minister Datuk Seri Dr Mahathir bin Mohammad
as ‘to sustain the growth momentum and manage it successfully so as
1 achieve the objective of balanced development'. The position and role
of the rice growing industry in the new just and balanced society will
be strongly influenced by the outcome of policies introduced to deal with
the 92,000 rural households in hard-core poverty in the country as a whole
(Government of Malaysia, 1991). In 1989, the Mid-Term Review of the
Fifth Malaysia Plan (Government of Ma a. 1989) recorded 54,400 rice
growing households in the peninsula alone as “poor’. No equivalent figure
published in the Sixth Plan.'

In 1957, the year of political independence, the pattern of the Malayan
(as it then was) economy had been established during 170 years of British
colonial enterprise which had developed from the entrepot activities of
the Straits ports of Penang, Malacca and Singapore into a mature export
economy based particularly on the mining and smelting of tin and the
plantation production of rubber (Courtenay, 1972). This economic struc-
ture had a strong geographical expression, in that the most prosperous
and developed regions, in terms both of income and infrastructure, were
the tin bearing and rubber growing tracts of the west coast of the penin-
sula, The particular economic structure also had a marked ethnic expres-
sion. Although not fully paralleling the economic and geographical pat-
terns. there were sufficiently close ties between the Indian immigrant
workforce and the plantations, and the Chinese immigrant population and
the tin mines and urban centres of the peninsula for a significant rela-
tionship to exist between economic activity, geographical location and
ethnicity.

-3

* The official definition of poverty in Malaysia is described in Chapter 5
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Within, or rather on the fringes of, this colonial economy, with its
commodity ba: d export orientation, were the subsistence farmers.
Although in fact not parti ly long blished in the peni (see
chapter two), rice cultivation was the principal ‘indigenous” activity. The
economic muimlay of the small Malay kingdoms, wet rice production
predominated in small delas and riverine plains especially in the north.
The relationship between rice production, the ethnic Malays and many
of their cultural traditions was close, and remained so even when the
‘new’ expnn crops, particularly rubher began to infiltrate into the village

The growing pop of the mines, | i and urban
areas of the peninsula’s west coast were fed on Md’" readily imported
from Burma and Thailand. Locally grown rice had little commercial
potential and it thus remained essentially a subsistence crop in colonial
Malaya, with only occasional official attempts made (sce chapter three)
to increase productivity and create a surplus for the local market.

The mode of production of the pre-colonial, and o some extent, pre-
independence rice ‘industry’ had many of the ¢ teristics variously
termed ‘traditional’, ‘subsistence’, ‘peasant” or even ‘feudal’ in the de-
velopment models. Rostow (1960). for example, characterised a tradi-
tional society as one ‘whose structure is developed within limited pro-
duction functions, hased on pre-Newtonian science and technology”. ... .
b\ll in no sense static. . . . acreage could be expanded: some ad hoc technical
wum be | But the central fact about the
traditional socicty was that a LulmL. existed on the level of attainable
output per head’, Politically, in Rostow’s model, ‘. ... central political
role. .. .. often existed” but ‘the centre of gravity of political power gen-
erally lay in the regions, in the hands of those who owned or controlled
the land’. In describing his traditional society. Rostow was merely “clear-
ing the way' in order to develop his growth model and his sketch w.
very general. It does, neverthels include features identifiable in nine-
teenth century Malay rural society.

Hill (1977) has described the pre-colonial rice economy of Malaya in
his historical geography of the industry and traced changes. in the form
of expansion and intensification, that occurred during the colonial period.
These included drainage and land development, and simple irrigation
systems. He concluded, however, in the closing paragraph of his study
that ends around 1910, that the spread of new social and economic
orientations failed to bring to the Malay peasant benefits equalling those
achieved by other segments of the broader community in the early years
of the colonial cconomy. ‘Even if he were materially better off than his
grandfather had been, he still at the bottom of the socio-economic
heap’. Despite some government initiatives, especially during the 1930s,
and the adoption by many rice growers, especially on the west coast, of
rubber as a complementary, and commercial, crop, this relative position
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had not improved up to the outbreak of the Second World War or, indeed,
up to Malayan internal self-government in 1948,

As noted in chapter four, rural development with a particular emphasis
to be put on the rice sector became a basic objective of Malaysian economic
and social development after 1950, but it was not until the introduction
of the New Economic Policy in 1971 that social objectives came 1o the
fore in policies relating to the Malay rice-growing communities. In order
to achicve the objectives of the New Economic Policy, positive discrimi-
nation was introduced to favour the bumiputera (a new term adopted to
designate the Malays, the aborigines of the peninsula and the indigenous
peoples of East Malaysia). Amongst a wide range of initiatives directed
towards correcting what was seen as a century of neglect, especially by
the colonial British, of the *native’ peoples of the country, the rice sector
became a major beneficiary of development efforts. The modernisation
of the peasant economy, the perceived final phase of whichever devel-
opment model might be chosen, had become a national objective, for
ethnic, political and social as well as economic reasons.

The following chapters of this book set out to examine the development
of the rice sector of Peninsular Malaysia within its particular physical,
cultural and historical environments. That development has also been an
integral part of national Malaysian economic and political strategies,
themselves patierned by particular ideologies and growth theories. The
present status and condition of the rice growing industry of Peninsular
Malaysia. on which its future must necessarily be built. is a product of
all these influences. A review particularly of the agricultural growth theor-
ies which have influenced the directions followed by these strategies
constitutes the remaining sections of this chapter.

i

. a position of low priority..."

Despite, or perhaps because of, the obviously pivotal position of agricul-
ture. not only as the economic support sysiem of those millions whose
s still essentially subsistence but also as the basis of substantial
export industries, p ptions of its role in d pr have varied. In
a very useful review of theories and models regarding this role, Hayami
and Ruttan (1971) identified two broad approaches to it which they de-
seribed as “growth stage theories’ and “dual economy models'. In the
growth stage theories, an evolutionary sequence from some unsophisti
cated, primarily agricultural, economy to a complex industrial/commercial
economy is postulated. Such theories are seen as having their origins in
the nineteenth century German tradition to which belonged both Marx and
List and other wri of the German historical school. In more recent
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decades, the ‘structural transformation” hypotheses of Fisher and Clark,
which saw development associated with changing economic emphases
from the primary to the secondary to the tertiary and L|u.mmary sectors,
and the “leading sectors” approach of Rostow with its ‘stages of growth’,
similarly see the transition from an agricultural to an industrial society
as the major charac of development. Growth stage theories com-
monly see the expansion of agricultural production as a precondition for
the development of manufacturing, and domestic industrial development
its turn as the chief generator of, or encouragement for, agricultural
progress. According to these theories, the contemporary mosaic of world
‘levels of development’, constructed by the use of any preferred devel-
opment indi thus corresponds ta a pattern consisting of the different
stages reached in the ‘cross country development race’ (Mountjoy, 1963)
by various countries andfor regions. Generally, it is argued, the greater
the emphasis on agricullure. the less far has the area in question pro-
gressed along the development continuum.

Dual economy. models emerged from efforts 1o understand the co-ex-
istence, in a colonial context, of traditional (usually termed *peasunt’)
societies, which would have been put at the unsophisticated commence-
ment of their sequence by growth stage theorists, with dynamic. world-
market-oriented sectors which, though often involved in primary produc-
tion, were clearly well advanced along the evolutionary track. In his
sociological dualism, Boeke (1953) argued that western economic thought
was inapplicable to the ropical/colonial situation. He posited. as his central
tenet, a fundamental distinction between the objectives of economic activity
in western and in castern socicties that would render ineffective any at-
tempts to bring about tech | changes in ditional agriculture
through the introduction of exogenous inputs. Enclave dualism refiects the
related efforts of trade theorists to explain, notably in colonial contexts,
the lack of interaction between, usually spatially distinct, high produc-
tivity export sectors and low productivity domestic sectors. It underlies

the patterns of economic activity that are recognisable in most, if not all,
former colonial d ies und its consideration is essential to the
anding of their conti i aphy and of many of

their current development problems (Luumn.n. 1972).

Hayami and Ruttan describe sociological and enclave dualism as “static’,
and contrast them with ‘dynamic dualism” which recognises the general
validity of the typology but abandons the view of an unchunging tra
tional agriculture. Models of the Lewis-Fei-Ranis type (Lewis, 1954;
Fei and Ranis, 1964) sec !h\. traditional, hubMSanLL, hLL(\Jr as charac-
terised by di ment or unds | zero marginal
pmducnvny of labour, a positive msmuumully determined’ wage rate
for labour which approximates its average productivity, and fixed lund
inputs. Under these conditions, such ‘two-sector’ models postulate the
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transfer of Jabour from the i sector (o0 a ial
sector without reducing agricultural output or the supply price of labour
to the modern sector. Subsistence agriculture plays an essentially passive
tole in these models as a potential source of ‘unlimited labour” and
‘agricultural surplus’ for the rest of the economy.

In the context of the less developed countries, dual economy models
are particularly relevant, though in their static version they have tended
to provide i 1 isation for pment policics which have
placed heavy emphasis on industrialisation and the modern sector (Hayami
and Ruttan, 1971). Indeed, the suggested inability of traditional agricul-
ture to benefit from modern technology seemed to support the earlier
hypotheses of the one-sector growth models of the 1940s and 1950s. in
which the industrial sector was seen as the unique key to development,
able to pull the backward agricultural sector along with it (Thorbecke,
1969). Most third world governments, at least until the later 1960s, pursued
the relatively straight-forward option offered by these models, favoured
the expansion of the industrial and service sectors and ‘relegated agri-
culture to a position of low priority’ (Weitz, 1971).

Stimulated by the Latin American school of development thinkers (eg
Furtado. 1963 Friedmann, 1966; Frank, 1969), who sought alternative
approaches to those of the diffusionist models whose adoption had seem-
ingly failed 10 solve the problems of poverty and economic backwardness,
the dual economy concept was remodelled in the context of the depen-
dency paradigm. This saw imperial systems as responsible for commercial
enclave developments which impinge upon, but do not provide growth
for, traditional peasant agriculture, Such an interpretation put the devel-
opment problem into a clear political, rather than economic or sociologi-
cal, focus and opened the way for a neo-Marxist analysis which many
writers (eg Leys, 1977: Browen, 1982) claimed was more appropriate
anyway and should supersede dependency hypotheses.

Whilst much academic writing in the 1970s and 1980s was strongly
influenced both by dependency and Marxist theory, “official” development
thinking inued to rely on diffusionist ideas. Full ackr d, of
the implications of dependency theory or Marxism by bodies such as the
World Bank or regional development funding agencies such as the Asian
Development Bank would necessarily have been quite unacceptable to the
world's dominant economic powers who provided the bulk of their finance.
Nevertheless, the considerable industrial expansion in some countries (e.g.
India), supported by unprec i . was seen 10 be very slow
in producing the expected spin-offs or spread effects. A redirection in
i s signalled in 1973 by McNamara
when, in his Annual Address as President of the World Bank, he identified
the need specifically 10 address the productivity of the rural poor
(McNamara, 1973). This awareness of the limitations of previous devel-
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opment efforts led to a new emphasis on the inclusion of sociological
perspectives in the work of development agencies. However, rather than
changing the basic concepts of mai il the poli-
cies of the 1980s have been seen by Porter er al. (1991) merely ax uwulvmg
a ‘more explicit adding-on of further variables to the existing equation’,

w

¢,.. accelerating the rate of growth of agricultural output...

The ism most c ly perceived as ing 1o modify tra-
ditional agricultural practices for the better is diffusion. Diffusion models,
like most economic development mod are rooted in west European
experience and see the route (o agricultural development through the more
:ﬁecuvc dissemination of technical knowledge and the increasing com-

of subsi farming. ible for providing much of
the intellectual foundation for research and extension clfor( in farm man-
agement and production economics, the diffusion model rests upon the
empirical observation of substantial differences in land and/or labour pro-
ductivity among farmers in any given region.

Low economic rationality was seen as a norm of traditional societies
which were perceived as viewing friendliness, hospitality and consensus
as more valued ends than enhanced productivity (Rogers, 1962). Rostow
(1960) saw the value systems of such societies as geared to what he called
a ‘long-run fatalism’—the assumption that the range of possibilities open
to the individual’s grandchildren would be just about what it had been
for his grandparents. In terms of the development of traditional agricul-
ture, extension and similar programs were expected to transform the peasant
into an ‘economic man’ who would respond ‘more rationally’ to the
technical and economic opportunities made available to him (Hayami and
Ruttan, 1971).

Johnston and Mellor (1961) defined three specific phases of agricultral
development, though *at the risk of considerable over-simplification”. Phase
Irepresented a period of development of agricultural preconditions, amongst
Wwhich improvements in land tenure were thought likely 1o be the most
essential requirement but which also included activities to promote greater
receptivity to chdnge Phase 11 was scen as a pennd m exp.msmn of

based on lab inte: i
and relying heavily on technological mnovannm Inno\ ations thul did not
fequire large increases in the use of purchased inputs, such as high yielding
seed varieties, improved crop rotations or multiple cropping, were seen
by Metcalf (1969) as most appropriate. Phase 11l was characterised by

expansion of agricultural production based on capital-intensive, labour-
saving techniques. In later work, Mellor (1966) recognises technologically
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stagnant, traditional agriculture, using well-tried methods designed to
minimise risk, as the kind of system in which the phase 1 preconditions
were nceded. Phase 11 socicties were exemplified by cighteenth century
Britain with its new rotational ems. and by the pioneering technigues
of twentieth century Japanese rice farming. Modern European, American
or Australian agricultural practices were typical of phase I, The Japanesc
model was espoused by some theorists (g Nicholls, 1960) and seen as
*particularly appropriate 1o Far Eastern conditions’ (Johnston, 1951).

Basing his model on the extent of commercialisation, Weitz (1971)
claimed 1o identify “stages of farm evolution’ whereby the subsistence
farmer, who produces one dominant crop for domestic supply, evolves
into a mixed farmer with diversified cropping for both domestic and marker
supply, and finally becomes specialised and fully market-oriented. Weitz's
farm evolution occurs through the media of technology, capital investment
and market orientation though the farm unit may commonly (perhaps
usually) remain a family concern. Lewis (1955) claimed that “the present
{nstitutional framework is, in most underdeveloped countries (but not all).
quite adequate for an enormous advance in productivity by means of the
introduction of improved technology®. Others (eg Graham and Floering,
1984) have insisted that the adoption of the managerial, corporate struc-
ture that has served the plantation sector so well is essential to tackle the
problems of third world agriculwre, despite the failure of earlier attempts
to apply large-scale methods to agriculture which have been well docu-
mented (eg in West Africa, Australia and the former USSR).

By the late 1960s it was generally apparent that only limited succ
had been achieved in agricultural development in the third world by way
of the industrialisation models or of extension programs expected (o
wransform tradition-bound peasants into western-style farmers responding
to ‘economic incentives’. New perspectives were clearly needed. Some,
like the carlier viewpoint of Boeke (1953), were essentially negative in
that they saw cultural barriers to economic betterment. Parkinson (1967,
for example, attributed the retardation of the Malays to their particular
value system which, he claimed, regards success in terms of doing well
what is traditionally approved and practised rather than in terms of material
progress, and sees only ‘a loose connection between reward and effort’
(Swift, 1965).

Insightful work by others, however, refuted the notion that peasants in
traditional agriculture were cconomically irrational and poor at resource
allocation. In a footnote to their paper on the role of agriculture in economic
development, Johnston and Mellor (1961) drew attention to what they saw
as a ‘growing " that the view, esf d particularly by Bocke
and alleging limitations on development attributed to the irrational be-
haviour of peasant agricultural producers, was not borne out by available
evidence. They quote particularly the work of Joosten (1960) on rubber
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exports in Indonesia which concluded that *. . a scrutiny of the facts shows
that the peasant farms his land as rationally as possible under the social
and economic conditions affecting him and within the limit of his op-
portunities as regards labour, land, markets, capital, knowledge and mana-
gerial skill'.

Schultz (1964) insisted that peasants in traditional agriculture were
rational, efficient, resource allocators and that they remained poor because
in most less developed countries there were only limited technical and
economic opportunities to which they could respond. His concept of
traditional agriculture was of a system in which routines with respect to
all production activities were long-established. As agriculture approached
the particular cquilibrium of traditional agriculre, the marginal pro-
ductivity of investment in additional agricultural factors continued to de-
cline until a point was reached at which the rate of return was so low
that there was no longer any incentive to save for additional investment
in these factors. Schultz identified the economic basis of the slow growth
associated with traditional agriculture as the dependence upon a particular
set of factors of production whose profitability has been exhausted. Given
available technology, most traditional farming systems achieved positions
of equilibrium within their specific physical environment and resource
endowment, and adapted to pog ion growth by i ifi (eg by
shortening of fallow—Boserup, 1965, or by ‘involution'—Geertz. 1963)
or by colonisation of new land (eg Hill, 1977). Hayami and Ruttan (1971)
argued that the first step in any attempt to evolve a meaningful perspective
on the process of agricultural development was to abandon the view of
agriculture in pre-modern or traditional socicties as essentially static.

Todaro (1977) emphasised that subsistence agriculture is a highly risky
and uncertain activity where human lives are at stake. In regions of small
farms and highly variable rainfall, average outputs are low and, in poor
years, the danger of starvation is very real, In such circumstances, the
principal motivating force in a pea gy the maximisation
of income and more that of maximising his family's chances of survival.

hnology of food ction which ines a low mean yield with
a low variance, and thus a greater likelihood of a survival-level crap, is
Tationally preferred to alternative technologies and/or crops which may
Promise a higher mean yield but also present the risk of a greater variance

perhaps complete failure. As Scott (1976) similarly pointed out, ‘in
the choice of seeds and techniques of cultivation . , . the cultivator prefers
10 minimise the probability of having a disaster rather than maximising
his average return’.

Given the perspective of these latter writers, the problem of agricultural
development becomes less one of transforming a static traditional sector

a modern dynamic sector ‘but more one of accelerating the rate of
Browth of agricultural output and productivity” consistent with the growth
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of other sectors of a modernising economy (Hayami and Ruttan, 1971).
Schultz's (1964) interpretation requires the traditional farmer to break
away from his on the d factors of p ction by
somehow acquiring a profitable new set of factors which he adopts and
learnis to use elfectively. Exhortations pertaining 1o work or thrift, of the
kind that permeate both the pre-war literature and even that of the 1950s,
are not likely in themselves to create growth in traditional agriculture
unless some such non-traditional factors are available and can be absorbed
by the system. The ability of the system 10 absorb these factors depends
upon the extent to which they complement rather than conflict with it.
This point was clearly made by Parkinson (1967) who, in seeking to
identify *non-economic’ behaviour by rural Malays, argued that they were
willing 10 accept changes and innovations provided they did not represent
any fundamental or radical alteration to familiar or traditional ways.

In their concise analysis of approaches to agricultural development that
has been cited carlier in this chapter, Hayami and Ruttan described a high-
payoff input model which saw investment to make appropriate modern
high-payoff inputs fable to third world farmers as the key to the trans-
formation of a traditional agricultural sector into a productive source of
economic growth, For such a model to prove effective, agricultural ex-
periment stations needed the capacity to identify and produce the appro-
priate scientific knowledge, local industry the ability to provide the physical
inputs, and the farming ity the incentive, willi
1o put both to use. The skill, and perhaps part of the willingness, may
be created by means of education, on which Schultz (1964) put heavy
emphasis. The incentive, and more of the willingness, are undoubtedly
associated with the extent to which individual households see the adoption
of the high-payoff inputs as fiting the Ives. This is affected by a
range of variables including the cost of the inputs, the househol
1o resources such as land, water and credit, the availability and effective-
ness of extension services and advice, and of marketing outlets. Many
writers of the 1960s saw the new ‘miracle’ seeds, in concert with the
cheaper fertiliser that new techniques had made available, as providing
a high-payoff input that met the needs of the model. Thorbecke (1969)
belicved that the 1960s “conceivably . . . may someday be recalled as the
beginning of the “green revolution™".

v

.. a stage of transition and hope

The achievement of increased agricultural output by the creation and
introduction of improved plant and animal strains has been part of western
agricultural tradition since the eighteenth century. Outside Europe and the
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areas of European settlement in north America and Australasia, however,
such creations and introductions were limited until the early 1960s. The
principal non-European success had, of course. been accomplished in
Japan—where, during the 30 years between 1881-90 and 1911-20, agri-
cultural output was increased by 77 per cent and output per farm worker
by 106 per cent. The doubling of labour productivity was attributed to
the expanded use of commercial fertilisers and the selective breeding,
propagation and distribution of rice strains which responded favourably
to heavy fertiliser application. The remarkable increase in agricultural
output was achieved with a relatively small direct capital outlay and a
minimum of social dislocation but involved considerable government
investment in agricultural research and extension services (Nicholls, 1960).

Based on a methodology that involved the collection and hybridisation
of crop varieties, work on superior wheat varieties was promoted in Mexico
in the 1940s and 50s by the Rockefeller Foundation, and on high yielding
rice varieties in the Philippines co-operatively by the Rockefeller and Ford
Foundations in the 1960s. By about 1970, this work had produced break-
throughs that held out prospects, especially in India and Southeast Asia.
of rescuing farmers from poverty by guaranteeing their subsistence and
even yielding surpluses for sale. In 1968, the FAO was sufficiently optimistic
about the achievements to be able, in its annual State of Food and
Agriculture report, 1o claim that the ‘world food and agriculture sitation
is now in a stage of transition and hope’.

Data on Asian rice production during the 19505, 60 and 70 sum-
marised by Barker and Herdt (1985) certainly indicate average annual
growth rates which, overall, exceeded those of population, though not by
particularly large margins (table 1.1). For the period 1946/55-1976/80,
the highest regional annual growth rate was recorded by Southeast Asia,
thanks to a fairly consistent trend (ranging from 2.11% in Laos to 3.55%
in the Philippines) in all the countries of the region. Elsewhere in Asia,
individual states (North Korea 4.98%, Pakistan 4.82%) had higher rates
of growth in rice production than any within Southeast Asia but were
counter-balanced by some poor performers.

The work of Barker and Herdt analyses the factors that contributed to
the increases in rice output in Asia in the early decades of the green
Tevolution. Some countries generated most of their growth in production
by adding to their rice land, cither through the construction of irrigation
Systems or by opening new land, methods unrelated, per se, 1o green
Tevolution technology though often undertaken in association with the use
' new hybrid seed. Others obtained more of their enhanced output by
llwuslng yields, notably by the adoption of high yielding varieties and

tial use of fertilisers. Table 1.2 identifies the relative contributions
l?l area and yield to output growth between 1953 and 1977. Clearly
tances varied from country to country, and indeed regionally within
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countries. Supplementing studies of individual cases with a production
function analysis, Barker and Herdt concluded that 44 per cent of the
growth in output in countries with extensive irrigated areas was attribu-
table to fertiliser and the associated change from traditional to modern
rice varicties. Increases in imrigated area in these countrics provided 25
per cent of the growth. In countries with moderate levels of irrigation.
growth in ice output was obtained approxi ly equally from additional
irrigation, fertiliser and labour. In both groups of countries they showed
that capital (other than in infrastructure such as irrigation schemes) provided
a relatively small source of growth in production.

The importance of the contribution 1o production increases of irrigation
systems, both to augment “normial® wet season water supplies and to permit
dry or off season cultivation, and of fertilisers, to exploit the high yield
potential of the new seed varieties, is highlighted by this analysis. These
‘modern” inputs are crucial 1o the success of green revolution technology
and call into doubt concepts, for example of Lewis (1955) and Metcalf
(1969), that innovations, such as ‘miracle” seeds could be absorbed into
existing farming systems with minimum societal disruption. Although the
development of high yielding varieties apparently fitted well into phase
11 of the Johnston/Mellor model, especially in the cheap fertiliser days
of the 1960s, the *fit” became less good as the reliance of the new hybrids
on a range of inputs—fertiliser, re iable water supplies, pesticides, drying
facilities, and in due course the mechanisation of field activities—became
increasingly apparent.

The need for institutional adjustment in rice growing societies that
adopted *green revolution” technology started o become apparent almost
as soon as the new seeds were sown, though such adjustment rarely ranked
very highly in the economic growth models. Perhaps most basic to the
changes was the need for money and credit 1o finance farm operations.
Traditionally, the rice farmer needed few productive 1s—the most
valuable, apart from the land itself, was the water buffalo. Tools and
cquipment were inexpensive and frequently long-lasting. The main re-
quirement for cash was for consumption purposes. Credit, in the form of
goods or small amounts of cash, especially 10 overcome the problem of
seasonality in the receipt of income, was provided by local shopkeepers
or pawnbrokers, The new farming system required more cas hand credit
which often was beyond the resources of the wraditional suppliers and
difficult for the small farmer or tenant to obtain. As rice production was
modernised, farmers came to be increasingly subjected to forces outside
their control—world prices for fuel or fertiliser, market prices for their
surplus production, the attitudes of officials in credit societies or agricul-
tural banks—and were often forced into a dependency on public sector
support and government intervention (Zulkifli, 1988).
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As differentials in the ability of farmers to cope with the new forces
and benefit from lhc new technology began to emerge, so did a range
of mmrprcldll(ms As lerlv pul by B.mer and Herdt (1985)
Green Remluuun
sientists, gave little consi 10
the socio-economic |rnp|ica[inns of their work, although their broad goal
was that of increasing food production so as to reduce human misery.”
Contrasting views on the appropriateness of the green revolution meth-
odology to achieve that goal have extended from ardent Support 10 severe
reservation. Early protagonists were particularly enthusi Brown (1970)
saw the new miracle rices as ‘literally helping to fill hundreds of millions
of rice-bowls once only half full’, but later critics drew attention. infer
alia, 1o increasing incqualities in rural incomes resulting from the greater
ability of larger farmers to adopt the new technology (e.g. Grabows|
1979).* Lipton with Longhurst (1989), identifi arp changes of dire
tion in opinion concerning the impact of ‘modern varieties” which he
describes as ‘almost swings of fashion'. He recognises four phases. There
are, first, the ‘green revolution® euphoria of 1967-70; secondly, the period
of growing fears that the new varieties were benefiting the richer rural

ups at the expense of the poorer: thirdly. the reassessments of the late
1970s which suggested the poor were gaining absolutely but losing
relatively; and finally a fourth phase in the 1980s in which optimism
re-emerged, though more in the work of economists than of other social
scientists and ccologists.

Support for the rapid adoption of green revolution technology by policy-
makers and international organisations has been seen by some as linked
to the perception that it was an alternative 1o agrarian reform and per-
mitted an improvement in the economic status of peasant farmers without
the necessity of major social or political change. In this, claimed Ghose
(1983), the “strategy was fundamentally misconceived in that it took no
account of the vital interconnections between social and technical rela-
tions of production’. Those interconnections had been set out, amongst
others, by Schutjer and Coward (1971), who noted that *The spread of
the Green Revolution beyond the privileged few . . . will require that ira-
ditional institutional patterns adjust, or that new institutional patterns
emerge, to assure the access of cultivators with limited resources 1o the
knowledgc and physical inputs required for the adoption of the high-yield
Variety (HYV) production package. These pressures (o re mmtuxinn.n

S, ing the adj in the i
lations required by the increasing productive capacity of the rural xeclun

o An h!lmslm;; Teview of the different perspectives on the green revoalution is given by
"armer in his. 1984 Kingsley Martin Memorial Lecture (Farmer, 1986),



18 AN INTRODUCTION

are sufficiently critical that they will have to be accommodated if the
Green Revolution is 1o be sustained”

Although, as shown by the Malaysian experiences of the 1960s and
70, it is possible, through the use of improved technology embodied in
imported agricultural inputs, to bring about an initial increase in agricul-
tural productivity within the prevailing social and economic structures (the
1955 Lewis viewpoint), sustained change. it is argued, will require re-
vision of these structures of the nation. This revision need not be in the
direction of the western capitalist model, though that is usually assumed
by non-socialist theorists. As sugge ed earlier. the Japanese version, which
was based on the family farm (Bray, 1986). offers prospects for the nations
of south and south-cast Asia. Hallett (1981) makes the point that the
application of science 10 agriculture requires investment in people as well
as in material inputs and involves gradual, but far-reaching, changes in
organisation. The transformation of traditional agriculture requires its
farmers to be motivated to achieve change, t© be assured that the change
will benefit them and to have access to ancillary services necessary 10
achicve the change and sufficient knowledge to use them. Those require-
ments may well involve modifications of existing land tenure and mar-
keting systems.

A fundamental weakness of linear stage models of economic develop-
ment is their lack of a time frume, so that it is possible. with hindsight,
1o claim to identify stages of economic growth (as Rostow, 1960, did for
the United Kingdom between the 1780s and 1930s) but impossible, in the
absence of theory of essential causality between the stages. to establish
a general time scale for their appearance.’ In setting up his stages of farm
evolution, Weitz (1971) sought (o recognise transition points between tra-
ditional subsistence agriculture, diversified semi-commercial agriculture
and specialised commercial agriculture in annual per capita income terms.
In 1971 U.S. dollar terms, he set these at $200-300 for the first transition
and $800-1000 for the second. Even if converted 10 equalise purchasing
powers of currencies in different countries, these figures are very arbitrary
and presume that all elements of a1 household income can be expressed
in monetary terms.

In the absence of any specified time line or identifiable transition points.
criticism of the limited achievement to date of green revolution tech-
nology in the widespread reduction of rural poverty can be countered by
its advocates with the, justifiable, claim that it is still in its infancy (Bray,
1979). Rigg (1989) has suggested recently that a number of researchers,
and he cites Hayami (19815 1988) and Lipton (1987), now believe that
it is “the insufficient progress of the Green Revolution which explains the

* I the Rostow’ model, of course, for some countries, notably Canada and Ausirali.
certain stages overlup:
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widening inequalities visible in rural areas’. This argument is based upon
variations in adoption of high yielding varieties between countries and
between regions, and related to the non-availability of varieties suited to
marginal areas or to spatial variations in the existence of appropriate
infrastructure, for example, of water control systems. It cannot, however,
explain the obscrved persistence of rural poverty in districts well served
by necessary capital projects and where the new varietics have been
generally, or even universally, adopted. It may be suspected that in these
instances, it the socioeconomic system which has not succeeded in
permitting the full benefits of technology to be realised by all sections
of the rural community. As Barker and Herdt (1985) observe, one conse-
quence of the debates over the extent of the success of the green revo-
lution has been a greater emph on understanding individual rice-growing

and on developing technology suitable for particular, es-
pecially the less favourable, agro-climatic regions. The need for a more
holistic approach 1o the farm-family as a decision-making unit within its
particular socio-economic and cultural environment is reflected in the

of farming-systems projects 2 the world.
Vi
“,.. a crisis of agriculture...”
Mai agriculiural development theory, whether rooted in the Ger-

man historical school or the Rostovian-type growth stages, has always
treated the physical environment as a passive element in the development
process, 10 be modified, adapted and generally exploited at will. Drainage,
imigation, fertilisation, pest-control, genetic modification have all been
seen as technological means whereby unfavourable aspects of the natural
environment can be ameliorated for the purpose of increasing economic
returns. Indeed, the employment ol ntific and engineering techniques,
as well as production for 4 commercial market, has commonly heen the
means of distinguishing ‘modern’ from “traditional’ agriculture, though
Bray (1979) has suggested that this facile distinction”
field-workers (and no doubt others) to regard the past as essentially
and ‘pre-modern’ agriculture as having involved no ‘scientific” advances.
It has become abundantly clear in recent years, howeyer, that the ccon-
omic success of ‘modern’ agriculture has involved substantial costs that
have rarely been incorporated in the econometric models or growth theo-

. The *success” or efficiency ' of an agricultural system can be measured
ina variety of ways (Bayliss-Smith, 1982) of which net income per unit
area is the standard cconomic measure. This measure almost invariably
achieves higher returns for modern, scientifically-based agriculture than
it does for so-called traditional farming. Nevertheless there are costs that
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commonly are not incorporated amongst the inputs included in agricul-
tural budgets. Some of these are externalities, whereby costs are created
for individuals or bodies outside the farm system. Many of these are
environmental cos ociated with the use of chemical ferti and
pesti or with gical i i created by drainage and/
or irrigation activities.

Alternative measures of efficiency, notably energy ratios, draw atten-
tion more starkly to the extent 10 which modern agriculture has become
dependent on energy subsidies. Modern agriculture has achieved its high
levels of productivity primarily through the use of seed selection, agri-
cultural chemicals and mechanised field operations. The last two have
relied heavily on the availability of cheap energy, largely in the form of
petroleum. Bayliss-Smith (1982) estimated that the energy ratio (i.e. food
energy p i/non solar energy cons 1) for a co ary farm in
southern England was 2.1/1 and for & Soviet collective near Moscow was
only 1.3/1. Citing data collected in south India by Epstein (1973) and a
later project of the Ford Foundation, Bayliss-Smith showed that, over a
wenty year period (1955-75) when food energy production increased by
57 per cent thanks 1o green revolution technology, the energy ratio fell
from 13.0/1 t0 9.7/1 as the use of energy inputs increased disproportion-
ately. Similar trends are likely to have occurred elsewhere in Asia where
agriculture has been undergoing modernisation, with lower energy ratios
likely in Malaysia where ‘mechanisation is more widespread than in south
India and fertiliser use heavily subsi ised. As energy costs rise, the basic
instability of energy-subsidised modern agriculture is destined to hecome
increasingly apparent, while both the financial and environmental costs
of the green revol technology will TiOUS e ferati
of the conventional agricultural growth models. It is difficult to argue with
Bayliss-Smith's (1982) contention that ‘the energy crisis . . . is as much
a crisis of agriculture as it is of transport of of manufacturing industry,’
and easier every year to sympathise with Sederberg’s (1979) belief that
modern societies are ‘facing a rising curve of unpleasant surprises’ in
which ‘good things are turning out 1o be bad, and bad things are even
worse than feared'.

In its plans for the agricuitural sector a5 a whole, the Sixth Malaysia
Plan (Government of Malaysia, 1991) recognises the decade of the nine-

ties as pi ing ‘greater in the T of the agric e

» Sederberg’s "good things” include the automobile, pesticides and nuclear power. and
bad hinga: the long-term consequences of nuclear war and the impact of polluton. Tt 1
ard ot 6 be possimistic when the World Bank (1990) reports thi. for many in sub.Suaran
Afics and Latin America, Incomes fell during the 19805 and the incidence of poverty
e crosed. and st the time of writing Qunuary 1991) a massive, man-produced ol slick was
threatening the water supply of Saudi Arabia
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sector'. It identifies the need for *complementary growth in agriculture
to ensure a reliable and sufficient supply of agricultural inputs® to the
manufacturing and service sectors which are seen as the economic leaders
in the race for developed nation status by 2020. The Plan acknowledges
the need to “preserve the ccological balance and, ensure (the) continuing
contribution of agriculture in the future” and for ‘improvements in income
for those remaining in the agriculture sector’. Growth of the sector is seen
to depend “crucially on a market orientation of policies’ to rejuvenate and
commercialise it. Since it is believed that the management skills that will
be required for this approach will be ‘too costly for the public sector to
shoulder,” the private sector will be expected to play a greater role. The

ic, social and hical of this decision for the
Malaysian rice industry, especially for the 50,000 or more households
still in poverty, will depend upon the outcome of conflicting politico-
cultural and economic considerations, and on the ability of the national
economy and the local physical environment to sustain the costs of the
energy-subsidised technological model 1o which the rice sector has been
committed.




“ .. Rice...
Occupies the Wide
Valleys and the
Coast Plain” — the
Environment of
Production

‘... padi . .. cultivation in the Peninsula is at best a risky occupation . . .

. long prairie-like plains of waving paddy stretch away from either
side of the road. till they are broken by a belt of jungle or a range of
hills. The fields which compose these plains are seldom more than an acre
or two in extent. and are marked off by linle mud-dikes a foot or twe
in height which, though sufficiently marking the boundaries of each plot.
dar ot intereupt the prairie-like appearance of the whole. Dotted here and
there over these yellow fields, are little dark green clumps of cocoa-nut
trees shading the homesteads of the husbandmen, chiefly Malays. The
paddy or rice plant very much resembles corn in its growth and appear-
ance when ripe, but by the Malays, at all events, it is hoth planted and
gathered in a peculiar manner. When completely ripe. the women of the
homesteads proceed to the fields with a kind of scissors, and commence
10 pather it by clipping off the tops or ears of each stalk, the stubble being
left standing some eighteen inches high. As soon as the reaper has a
handful of these cars., she ties them firmly together and places the bundle
down with a heap of others, to be carried to the homesiead when the day
gular how exactly similar in weight these little bundl
are made by practised reapers;: and in disposing of the paddy for husking,
it is never weighed out. but sold at so much the hundred bundles. The
husking is a very primitive operation in the Straits; the grainy are stripped
off these bundles into a bowl-like cavity duy in a large log of solid wood,
and pounded by a long heavy stick ull the husk is gradually loosened.
when it is taken out and winnowed, and again pounded till perfectly clean

| The chapter heading is a quotation from Rahequain (1954) and the introductory quo
tation is from Ooi (1976)

=
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After reaping, when the rains come, the fields are dammed up and the
water allowed 1o collect. When a foot or so of the water lies over the
surface. bullocks and other cattle are trned in to tread down the stubble.
which soon rots under water, and forms a valuable manure for next year's
crop. When the rains dry up and the ground is ready for planting, small
holes are made about a foor apart, and into cach of these a few paddy
stalks or seedlings, about forty days old, which have been reared from
the seed in a separate part of the field, are planted at the depth of four
inches. Though undoubtedly a more laborious method this than sowing,
it is more econontical and more ¢fficacious.

Wohn Cameron "Qur Tropical
Possessions in Malayan India”, 1865)

1
‘... selected for conditions of low fertility and deep flooding ...

Agriculture, the production of commodities by biological processes for
human use, takes place within both a physical and a cultural environment.
The interaction of the two environments creates particular agricultural
systems, the varied characteristics of which provide constraints and
opportunities for economic, social and culural development. The culti-
vation of rice, which provides the primary dietary staple for one third of
the world’s population and which has come to extend over habital
range from the equatorial tropics to S3°N on the Amur river (Swami:
1984), gives rise 10 what must be the world's richest diversity of farming
systems based on a common crop. Any hope of understanding the status
and potential of rice cultivation in any particular region therefore must
necessarily rest on a knowledge of the local circumstances under which
it takes place.

It is generally agreed that the domestic cultivars of Asian rice (Or
sativa) originated in the flood plains on the margins of tropical Asia in
a broad belt extending from the Gangetic plains, across upper Burma and
northern Thailand to northern Vietnam and south China (Barker and Herdt,
1985). Since its first domestication, at least as early as the fourth millenium
BC (Grigg, 1973), rice has evolved a tolerance for a wide range of
environmental conditions and exists in a multitude of varieties adapted
10 many different circumstances of climate, soil and terrain. Amongst
these many varieties two main sub-groups are commonly recognised, the
indicas and the Japonicas (Williams, 1975), of which the former, with
Some exceptions, is 4 photo-sensitive, short- rongly seasonal group

AL prevails in lower latitudes. Most varieties are adapted to flooded
culture, while others are suited to upland culture on drained soils.
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The rice plant is an annual grass, grown almost exclusively from seed,
either by direct sowing or by transplanting. The indica i tradition-
ally grown in Southeast Asia are typically tall and leafy with high tillering
rates, Their response 1o nitrogen is to develop foliage rather than grain
size and they are susceptible to lodging. These tropical varieties require
fairly uniform temperatures in the range 25-30°C and it seems likely that
they have been selected for conditions of low fertility and deep flooding.
Rice transpires between 600 and 1200 mm of water for each crop, with
particular requirements related 1o rates of evapotranspiration so that, under
the wet season conditions of equatorial and monsoon regions, the lower
quantity is sufficient. As a prass, however, rice requires dry ripening
conditions and is thus better suited 10 a climatic regime which provides
at least a month or two of dry sunny weather. The high incidence of
cloudiness, the constant high humidities and shorter periods of daylight
that characterise low latitudes have heen seen as directly detrimental to
rice yields, while the plants are also more prone 1o disease and pests than
in more temperate zones (Lim. 1967). There is little doubt that average
yields in Southeast and other parts of tropical Asia (eg India) have always
been and remain substantially lower than in temperate Asia and that
environmental conditions contribute o the differences. *While admitting
that yields may be affected by lo 1 secular factors. it seems inescapable
that padi is in fact better suited to the sub-tropical and warm temperate
Jones than to the full tropics’ (Grist, 1975).

In the monsoonal regions, where rainfall is distinctly seasonal, culti-
vation is synchronised with rains. In order to ensure that the young rice
plants will have reached a height sufficient 1o survive the deep flooding
when it occurs, planting begins as soon as the first falls have softened
the soil and made ploughing possible. Such early planting, without sup-
plementary irrigation, however, involves the alternative risk of crop loss
should the main rains be delayed. The two risks. each of which hinges
upon the timing of the monsoon rains, contribute 1o the great fluctuations
that arise from year fo year in rice production in all mansoonal areas.
The optimum soil moisture point for ‘wet' rice plant growth is that of
field saturation (Williams, 1975); deeper flooding is simply an insurance
against drying out or the los of water through downward or lateral scepage.
However. five to seven centimetres of standing water helps maintain even
soil temperatures and gives better weed contral, a greater availability and
uptake of nutrients, a more efficient usc of fertilisers and consequently
higher yields (Webster and Wilson, 1980). Considerations of water move-
ment from field to field and the unevenness of the soil surface make it
necessary for more water 1o be available than is required solely for
transpiration and plant growth.

Rice is grown on a wide variety of soils, with those developed on fluvial
or coastal alluvial deposits most common. There are, however, few clear

=
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relationships between soil type and yield and the preference for alluvials
is more associated with their frequency on the level sites required for
water control than with their inherent qualities. The “puddling” of the top
25 centimetres or so during field preparation for rice cultivation com-
monly forms an impermeable layer, just below the worked horizon. which
impedes the downward movement of water. The rice plant possesses large
air spaces in the leal sheaths and root cortex which, at least up 1o the
tillering stage, enable oxygen to be transferred from the air 1o the roots
thus permitting it to grow in waterlogged soils. Some degree of drainage.
or at least of lateral movement of water, is nevertheless desirable to prevent
excessive chemical reduction of the soil. Most flooded rice fields, except
those on acid sulphate soils which have pH values of three or I SOON
reach a pH value approaching neutrality which is near optimum for the
availability of maost nutrients.

The conditions that obtain in flooded ricefields are. in general, more
conducive 1o the maintenance of fertility than are those of dry-land
cultivation. Soil losses by erosion from the level, bunded fields are
minimal—on the contrary they receive influxes of soil and nutrients in
irrigation water or by wash from higher land. In some places these sources
may be adequate to supply the major elements needed for an annual rice
crop and, often, at least a large proportion of some nutrients (Grist, 1975).
The ploughing in of crop residues, weeds and animal manure provides
additional organic matter. The anaerobic decomposition of such material
results in the production of ammonium ions which either are held as
exchangeable ions on the clay complex or pass into the soil solution and
provide much of the nitrogen required by the rice crop. In the reduced
areas of waterlogged soils, cation exchange involving ferrous, manganous
and ammonium ions displaces appreciable quantities of calcium, magne-
Sium and potassium ions into the soil solution, thus increasing their
availability to the crop.

Additional nitrogen is fixed from the atmosphere by several agents,
notably free-living blue-green algae, nitrogen-fixing , and a sym-
biotic relation between the blue-green alga Anabaena azolla and the water
fem azolla. The last can fix as much as three kilograms of atmospheric
Titrogen per hectare per day (Swaminathan, 1984). According to Webster
and Wilson (1966), the supply of nutrients, especially nitrogen, on good
Tice soils with traditional management, appears to be adequate to maintain
moderate rice yields, of one 1o two tonnes per hectare, almost indefinitely
Without fertilisers. Since nitrates can be lost by denitrification during the
Process of reduction, however, better yields are obtained when transplant-

%gs ;; carried out as soon as the soil is flooded (Williams and Joseph.
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1

‘Southwards
favourable .

. conditions . . . become progressively less

The origins of rice cultivation in the Malay peninsula are obscure, with
evidence almost exclusively textual and burdened with problems of identifi-
cation (Wheatley, 1961; Hill. 1977). There are hints at the existence of
the crop in Trengganu and Kedah towards the end of the first millenium
AD and further south in the peninsula in the early centuries of the second.
Hill (1977) claims that, by the beginning of the sixteenth century. several
rice-growing traditions may be dimly discerned’. Malay tradition places
the introduction of the techniques of ploughing and field fooding into the
northern states from Thailand® and into the valleys of the central west
coast by immigrants from Sumatra during the fiftcenth century. In carlier
times, rice was grown in the peninsula as & dry-tand crop. The general
adoption of wet rice methods dates mainly from the beginning of the
nineteenth century and they had not become fully dominant until the early
years of the twentieth. Tt has been suggested that this comparative recent-
ness of adoption may account, in some parts of the pe la, for a certain
lack of adjustment of planting techniques to the phy: al environment.
Hill (1977), for example, notes that in the 1890s there was still doubt
amongst the people of Negri Sembilan as to the correct s
1o begin the agricultural cycle.

Physical conditions in the northern districts of the Malay peninsula
were in some respects favourable to wel rice cultivation, but
sented some problems and difficulties. In the northwestern states of Kedah
and Perlis, a plain of marine and riverine sediments, rarely more than
three metres above sea level, stretches inland from the coast for about
20 kilometres and extends some 65 kilometres southwards from the Thai
horder. The surface is low and uniform and natural run-off is difficult.
Short streams from surrounding foothills discharge from small catchment
basins and. before human efforts at i control, spread their waters in sheet
floods over the lightly modelled landscape (Dobby, 19514). The soils of
the plain are derived almost exclusively from marine or fluvial alluvia.
The marine alluvial soils are predominantly clayey and have substantial
nutrient reserves, though are poorly drained. The fluyials are sandier, poorer
in nutrients and frec draining (Joseph, 1965. Wong. 1970).

The physical proce of pioneering for wet rice cultivation in the
northwest, which took place on an increasing scale during the nineteenth

S Hill (1977) cluims that the balunce of probabilities indicates & Mon rather than o Thai
origin for flooded field rice culture jn the North and surmises a much ealier date than the
lifieenth century.
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and early twenticth centuries, was an arduous one. According 10 Dobby
(1951a) it oceurred ‘very much within the traditionally self-contained
farming systems indigenous to Malaya’®, though Hill (1977) has offered
evidence that sugge: s, at least partially, stimulated by an export
trade that was the “child of imperial interests’ emanating from the colonial
settlement of Penang. Bunding was necessary not only 1o retain water in
the fields but also to prevent marine inundation during high tides. Earth
banks, ditches, and perhaps even some streams. were created by settler
often working under a corvée system (kerah). Manipulation of the drain-
age system occurred by repeated but sporadic trenching by local groups.
Surface reliel, such as it is on the Kedah/Perlis plain, is of human rather
than natural derivation.

Rice cultivation in the northeastern state of Kelantan adjusted 1o a
rather different physiography. The Kelantan river delta has a complicated
relief produced by abandoned distributaries of the river and consists of
series of low ridges and hollows which affect the availability of water.
Abandoned river courses, distributaries and occasional channels of run-
off are favoured sites for rice fields. Levelling and bunding have been
undertaken to retain rainfall which, as a result of the incised nature of
the Kelantan river with its banks well above low-water level, is the mainstay
of cultivation. Devices, such as water wheels, used to raise water in other
parts of the peninsula were absent in Kelantan before the development
of modern irrigation systems (Dobby, 1951b) and the principal wet-rice
crop had to be timed 10 take advantage of the cycle of rainfall. As much
as 20 to 25 percent of Kelantan's rice land, nevertheless, was cultivated
“dry’ until as recently as the 1950s. Slightly sloping fields were flooded
at their lower ends, cultivated dry over most of their area but with a
narrow, intermediate strip that ied between the two systems accordir
1o seasonal water availability. The isolation of Kelantan from the coloni
economy of the west coast for at least the first half of the twentieth century
left the agriculture of the region self-contained, though population in-
(Creases meant that rice imports were needed by the 19305, their cost met
by income from some commercial cropping, mainly of rubber.

) Although physiographic conditions, once modified by bunding, level-

or draining, were suitable for rice cultivation in the north of the
Peninsula, climatic circumstances were less than ideal. The need for
adequate water to ensure successful cultivation determined that the grow-
Ing season should correspond with the main wet scason which oceurs in
‘the second half of the year—October to December in the northwest,
November to January in the northeast—with planting timed so that the
TOp Was sufficiently advanced to benefit from the heaviest rains. The
Pho itive indica varieties require sufficient short days for flowering
maturation, which also occur towards the end of the year, and are
lowed by the critical period, between young car formation and ripening.
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for the achievement of high yields. This is the time of maximum pho-
tosynthesis and when the synthesised products are utilised for grain
formation. At this period of the year. rainy days and overcast skies are
«iill common. Daily sunshine hours in the peninsula average only 4.92
between September and January, compared with 6.37 between April and
August (Van, 1974). Sunshine figures compiled by Dale (1964) show that,
on average, the number of hours of bright sunshine on & peninsula-wide
basis is fewest in November. December and October (in that order). Large
numbers of rainy days and often unduly high humidities depress yields.

The principal wet season in the north, however, is also less than fully
reliable, Working with rainfall data from the northwest, Chan (1981) has
shown that many parts of the Kedah plain have expected rainfalls with

ili g than 70 percent which is too risky for rice growing
of farmers can tolerate drought not more than once
in three years’. A dominant characteristic of rainfall in the region (fig.
2.1) is its annual division into two well-marked seasons, so that what
appears 1o be an adequate annual total may in fact, when divided, be
insufficient in the main growing season. He concludes that there are few
areas in the region suitable for the planting of medium to long term rice
varieties without a supplementary water supply. Nieuwolt (1965), using
average rainfall data, shows that there is a moisture deficit at Alor Setar,
the centre of the Kedah rice plain, between December and March and
Jittle more than a 50 millimetre margin between rainfall and evaporation
in June and July. In the northeast (fig. 2.1, where the highest rainfalls
oceur in carly November and December, rice must be sown in July and
transplanted in late August or September in order to be ready for maxi-
mum growth in the wet and a February harvest. Low monthly average
falls between June and October impose severe limitations at the beginning
of the agricultural cycle.

Southwards from these northern states, environmental conditions tend
10 become progressively less favourable for productive wet rice cultiva-
tion, especially by tradi jonal methods. Not only are tracts of level dehtaic
and riverine country scarce—and where they exist were heavily vegetated
and sparsely populated until colonial times—but the annual rainfall dis-
tribution becomes more even and there is a high frequency of cloudiness.
Dale’s (1964) figures clearly reveal a general southward decrease in the
number of hours of bright sunshine in all months. Only in the Malacca’
and Mersing districts do Jocal variations in annual rainfall and associated
cloudiness break this patern (fig, 23).

There is also a greater uniformity in the number of daylight hours

* The higher incidence of sunlight in Malacca than in most other paris of the south of
the peninsula may well comribute o the relatvely high yields recorded by Juck (1923) in
the setllement
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throughout the year in the more southern latitudes and fewer short days
10 induce Rowering in the indica varicty of the rice plant, The significance
of this difference (Dore, 1960) lies in the fact that in the north a plant
sown in December will receive sufficient short days (© induce flowering
between December and February whilst a plant sown in the south in the
same month will receive not only longer short days but fewer of them.
1t will therefore need to be planted earlier if rapid flowering and prompt
ear emergence are sought. Crop losses, from the depredations of pigs, rats
and birds, are also substantially higher in the narrow valleys of much of
the south, In Negri Sembilan, interior Malacca, Johore and Pahang,
extenuated strips of rice land and more isolated patches of sawah offer
readier access for pests than do the more extensive plains of monoculture
especially in the northwest.

Hill (1977) has addressed the problem of determining the peninsula-
wide pattern of rice production in any reliable, quantitative way before
the 1920s. Except for the Straits Settlements of Singapore. Malacca, and
Penang and Province Wellesley, statistical data are almost non-existent
before that date. Such data as do exist are summarised by Hill and indi-
cate that the northern districts of the peninsula accounted for 83 per cent
of the area under rice in the second decade of the twentieth century
with about one third of the total area on the Kedah/Perlis plain alone
(table 2.1).

Table 2.1 Malay peninsula-estimated rice area (in hectares) by state,
1911-12

ha % ha %
Kedah 75006 29 Selangor 3189 1
Perlis 6582 3 Negri Sembilan 10749 4
Penang 2481 1 Malacca 16360 6
Province Wellesley 18300 il Pahang 12196 5
Perak (Inc. Dindings) 52072 20 Jahore 2701 1
Northwest 154441 60 Central/South 45195 17
Kelantan 53092 21
Trengganu 4391 2
Northeast 57483 23

TOTAL PENINSULA 257120 100

Source: Hill, 1977

More telling than the area cultivated, which was strongly affected by the
availability of suitable terrain, were the yields obtained. In 1923, Jack
puhlished figures for average yields based on a 10 year period for the
Federated Malay States and on at least a 3 year period for the rest of
the peninsula. His figures referred to years between 1912 and 1922 and,
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22 Malay Peninsula-Wet padi yields (in kg per ha) for years between
1912 and 1922

1562 Selangor(b) 895
1186 Negri Sembilan(b) 988
1741 Pahang(b) 1007
2285 Malacca 1519

834 Trengganu 1235
1488 Kelantan(d) 1192
1649 Johore 988

of original data: Jack, 1923

based on 3 years only (b) based on 10 years.
) the existerce of the Irigation system affected yields
Jack suggested that Ihe low yields in Kelantan were partly causad by the vagaries of the
* fiver due (o the focation of the padt figlds along (s banks and considerable exposure to
pests because of the scattered nature of the fioids

) some cases at least, included the 1920-21 season which he described
‘bad beyond ull precedent from the rainfall point of view’. While the
bvious weaknesses in the data cannol be ignored, they clearly demon-
trate that productivity was generally higher in the north (table 2.2).
Hill (1977) believes that physical reasons for the northern dominance
‘only partial explanations and that others, related to the mainland origin
lie deeply embedded in history". Except for the likely
oduction of the wet rice system to the central west coast from the
nangkabau lands across the straits, there is no argument that the crop

listricts. Nevertheless there can be little doubt that the early and continu-
dominance of the northern plains in rice cultivation (Kedah/Perlis
accounted for 51 percent of the total arca and 56 percent of pro-
uction in 1990) rests upon their least unfavourable combination of
i ical and day-length characteri: These have

n reinforced by political and economic policies, by
lopments and infrastructural investments during both the colonial and
‘post-colonial periods.

o
“the right to ownership of the land”

The physical availability of land for agricultural use is determined par-
ticularly by those factors examined in the previous section. These relate
‘especially to the characteristics of its geological base and soil mantle, t©
I€ nature of the terrain and to the climatic circumstances of the particular
tion in which it occurs. While these physical attributes do not provide
absolute constraints 1o the agricultural use of land, they do nevertheless
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place fairly measurable limits to farming potential. Whatever the physical
qualities of the land. however, its role, at least in a pre-industrial society,
as a necessary pre-requisite for human survival depends upon access to
it. The nature of such access is culturally determined,

In the context of the Malaysian rice industry, the rights of access to
land are complicated, and an understanding of their complexities is essential
background 1o an understanding of many problems associated with de-
velopments in the mduslry Land tenure. which was defined by Penn (1971)
in the International Bank's agricultural sector mission to Malaysia, as ‘the
system of rules and procedures which grants access to and use of land
resources and the legal processes which enforce these rules’, has three
component parts in the peninsula (Hooker, 1972). These consist of a basic
traditional system of land tenure (adar), Islamic religious law governing
family relationships and inheritance (hkum syarak), and an overlying
judicial, legislative and executive system founded in British colonial law
and extended since Malaysian independence.

Despite the obscurity of the origins of cultivation in the Malay penin-
sula, it seems clear that rights to land evolved from the early agriculiural
system of shifting cultivation. Original Malay customary law recognised
only usufructuary rights of a cultivator by virtue of his ving cleared
and cropped the land. Such rights were absolute so long as cultivation
continued or the land bore signs of appropriation.’ Customary rights of
this kind were appropriate and suitable in a subsistence economy where
physical reclamation and the establishment of permanent irrigated fields
(bendang or sawah)® were difficult and land was plentiful. Three years
came 1o be accepted as the term within which wet ricefields, if left
uncultivated, remained subject 1o proprietary right. Abandoned orchards,
however, could be successfully claimed and resumed by the proprietor,
or by an heir, for as long as any of the trees survived.

It has been accepred by most writers on the history of Malay tenure

. basing their assessments particularly on the work of Maxwell
(1884), that full proprietary rights evolved with the establishment of regional
monarchies. Cultivators became subjects of the local raja whose rights
included the ownership of abandoned land. thus leading 10 a doctrine
whereby absolute rights to the soil were vested in the raja, This inter-

* The Malacea code, as described in the basic work on the pre-colonial fand tenure system
in Malaya (Maxwell, 1884), distinguishes herween "dead land” (ranah niati) “on which there
i a0 sign or token that it has been appropriated by any one’ and ‘live kind” (tanah hidup)
‘which 15 appropriated by someone, either by living on it or by planting timber ar fruit
trees or by laying outa garden or enclosure’. No ane had any right 1o dispute the action
of a cultivator moving onto anal mati whereas tanah hidup pertained clearly to its vperator

* Rendang is generally used in the northern states and sawah in the south. Sawuh ts
Javanese term most probably introduced by Palembang Malays whose culture had been
Influenced by the old Hindu civilisation of Java
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jon has been questioned by Wong (1975), however, who suggests
t it was a rationalisation by early colonial rulers to vest power in the
sultan, that is in the British Resident. The transfer of rights to land upon
‘Qg death of the cultivator (inheritance) has traditionally been governed
the practices of adat, overlain by Islamic inheritance law. Two named
tems of adat are recognised (Hooker, 1972)—adar perpateh and adat
nggong. Adat perpateh s restricted to the state of Negri Sembilan
nd to parts of Malacca, having been brought to this limited area no
arlier than the middle of the seventeenth century by bands of people from
e Menangkabau district of Sumatra. Adat perpateh assumes a kinship
ple of matriliny in which ancestral property, that is property which
been inherited. is vested in the female members of the clan. Adat
enggong, a term used to describe any adat which is not adat perpateh,
nplies the existence of a bilateral Kinship system. Adar temenggong
ted in the Hinduised kingdom of Palembang from which colonists
fugitives reached the peninsuli in the first half of the second millenium
AD. There are no particular geographic limits to adat temenggong and
does not constitute a system in the same sense as adat perpateh. At
very least, land hip and p are distri equally
igst males and females, although it is likely that females' shares of
pusehold goods are preater than those of males. Adoption confers rights
inheritance.
The adoption of Islamic law and inheritance principles, following the
ad of that religion from India and the Middle East by way of Aceh
d Malacca from the fourteenth century onwards, introduced, by theo-
atic fiat, a system of land transmission that conflicted in a significant
1y with traditional adur. OF particular significance is the strongly
ineal emphasis of Islamic inheritance and its detailed rules for property
taring that originated in a socicty where possessions, particularly in the
orm of livestock, were more readily divisible and reproduceable than
cefields. Senftleben (1978) summarises these rules which specity shares
 50ns twice as great as to daughters and which allocate proportions to
ows and other relatives. The Malay landowner might freely dispose
his property during his lifetime, and often would do so “for love and
on," by means of trust deeds. or by sale, but upon his death dis-
tion of his property was subject either (o the unanimous wishes of
heirs or to the Muslim rules of inheritance.
British rule in the Malay states, especially as land was alienated for
plantation d sought to ise propri ip. Developing
doctrine that rights in the soil were vested in the raja, the state came
‘be acknowledged as the holder of all land rights which were transferred

by

' Other terms used in this sense include adat kampung. udar Melaya, adat Ketwo snd adut
im (Hooker, 1970)
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to individuals in several forms ranging [rom temporary occupation licences
1o title with full rights in perpetuity. British land inistration adopted
the Torrens system designed and established in South Australia in 1858,
whereby cach tract was surveyed and clearly marked. a title made out
and formally registered. In the case of new alienation af previously
unoccupicd jungle land, whether for coffee, rubber or rice growing, payment
of a premium and an annual quit rent were necessary to obtain title.
Customary rights, which applied mainly 1o rice land, were considered
rights in perpetuity with no land premiums payable. Details of land
ownership. not exceeding 4 ha (10 acres). and supposedly of all transfers,
were entered in a mukim register, extracts from which were i sued s
documents of title commonly known as EMRs (entries in mukim regis-
ter).” The colonial land system was first introduced in Selungor in 1891
and legally established by land enactments in the other Federated Ma
States in 1897. These were followed by various repeals and re-enactments
until the adoption of the Federated Malay State: Land Code in 1926. This
way repealed and replaced by the Malaysian National Land Code in 1965
which is the basis of modern land rights and which largely retains the
principles of the earlier system. Various restrictions on the transfer and
use of customary land were introduced by the colonial administration
from 1913 onwards and are discussed in chapter three.

... no delusions about the charm of following the plough..."

The picture that emerges from material published early in the twentieth
century suggests that rice cultivation was far from being an idyllic way
of life. Land pre| jon on heavy wet soils was slow and arduous.
Transplanting and harvesting were tedious and made heavy demands on
labour. with outside help often required on family holdings. Threshing
and winnowing were time consuming, The area a family could cultivate,

cen with the assistance of draught animals, was smail and determined
essentially by the demands of transplanting. Constant coneern over drought,
flood, discased crops or pest infestation emphasised the fact that rice
cultivation in the peninsula was. at best, a risky occupation. The possi-
bility of losses of a third, or even more, of the crop was not uncommon.
and even in a ‘good’ year returns were small.

Within the technological constraints of their society, Malay cultivators
acted to overcome, or at least moderate, some of the deficiencies of the

* Entries in the mukim register applied mainly. if not entirely, to land owned by Mulays.
Eurapean applicants For rical land nol exceeding 4 hi (10 acres) were normally given Granty
or Leases (Cowgifl, 1928)
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Figure 2.4 The Maiay peninsula—distribution of rice land about 1920
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physical environment of production. Some minar water control, at the cost
of immense annual Lahour inputs. was achieved. Temporary weirs of logs.
bamboos. matted sticks. houlders and earth were constructed 1o divert
witter from rivers and streamy onto the fields .. and would often brewk
at enitical periods. Small irrigation: channels would be dug.” flar areas
hunded. and wooden water wheels and even miniature agueducts o bamboo,
split coconut or sibung stems constructed, Witer viorage. howeser, was
not practicable and cultivation remained entirely dependent on seasonal
rainfall. Some lertilisanon techniques were employed. Seedling roots were
dipped before transplanting into a slurry of wet clay with cither bat guano
or calcined bones (perkerjuan mencelup). Nurseries and even the frans-
planted fields were sometimies fertilised with hat guano which, although
containing little nitrogen. was a useful source of phosphorus (Jack. 1923).
Practices varied regionally, however, and fertilisation was Far (rom umi-
versal (Jackson, 1972)

The traditional (adat) and Muslim inheritance systems alike sought 10
ensure means of livelihood 1o all former dependants of a déceased bread-
winner—and in the absence of alternative means of subsistenc this meant
access 10 land. Given the limited availability in the Malay peninsuli of
Jand suitable for wet-rice cultivation under the existing te hnology, how-
ever. both systems inevitably led 1o the diminution of land holdings as
population grew. The scale of such diminution became: greater as mor-
tality rates declined in the 1w entieth century and potential rice land was
largely developed. Subdivision (the parcellation of a holding into smaller
portions), fragmentation (the process whereby the individual tots that make
up a farm become more and more scantered) and co-ownership (the sharing
of rights to farm or 10 individual lots) were the inevitable results s the
equilibrium between population and land was increasingly upset.

Where possible. land-owners attempted to reduce the rate of subdivision
or ion 1o permit cul in more ble units. This
might entail transfer before death, which could be undertaken free of the
rules of inheritance. the renunciation of shares by a beneficiary in favour
of all remaining or of specified ca-heirs. or by the exchange of shares
Following the introduction of colonial land legislation it became more
common to partition land by sharing than by subdivision into separate,
officially surveyed lots which was an expensive pracedure. Although
formally undivided. such shares were often identified hy agreed internal
houndaries and worked in practice as if they possessed separate title, The
extent of subdivision was therefore greater than revealed by the mukim
register. Fragmentation w: worsened when beneficiaries sought to share

* In some cases, eg the Wan Mai Saman canal in Kedah begun in 1885 and which ran
for 32 km south from Alor Setar (0 Kedah Pesk. quite substantial engincering fcats were
achicved (Chang, 1969; Shacom (970)
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on an cquitable basis lots that were perceived as differing in value—
owing. perhaps, to variations in their soil guality, their accessibility 10
canals, drains or roads, or in the value of sources of secondary income
such as fishponds.

The earliest detailed analysis of the effects of population growth and
of the land inheritance system in the peninsula was carried out by Wilson
in the Kerian irrigation area of northern Perak in the 1950s (Wilson, 1954;
1955). The Kerian area was the first to benefit from modern methods of
water control with the completion of a 23,000 ha irrigation scheme in
1906 (see chapter 3), though rice had been cultivated in its more fertile
parts for many decades earlier. Wilson's analysis of a single mukim of
4032 ha covered the period 1900-1954 during which the number of
registercd lots had increased, on the same area of land, by 15 per cent
and the average lot size decreased from 2.8 ha to 2.5 ha, Much more
significant, however, was the growth of co-ownership and of informal
subdivision which had reduced the average size of shares o 1 ha. Whereas,
in 1900, only 2 per cent of shares had been smaller than 2 ha. by 1954
53 per cent were less than that size, while the proportion smaller than
0.4 ha had inci d from zero to 24 per cent over the period. Similar
figures were reported by Ho (1969) from the Saiong mukim in the Kuala
Kangsar district of Perak where the registered rice lot had apparently
remained static at about 0.5 ha between 1900 and 1930 (though most were
undoubtedly informally subdivided) and then had fallen rapidly to 0.33
ha by 1960. Evidence from both areas revealed substantial declines in
sole ownership during the first half of the twentieth century.

Tt was Wilson's opinion (1954) that, in Kerian at least, the forces which
tended towards subdivision, most notably population growth and the laws
of inheritance, had overcome economic forces which might have stabilised
holdings at the most efficient size under customary methods of cultivation
He did not see the average size of the individual share (1 ha) as sufficient
10 permit the full-time owner-cultivator to obtain a tolerable standard of
living. A partial solution to the inadequate size of the average holding
Was to rent in additional land, assuming it was available, and often the
area owned bore little relationship to the area cultivated. Ho (1969) reported
Tent levels as modest, with returns from riceland al the most being 7.7
Per cent per annum, but land scarcity clearly limited renting as a solution
1o the inadequate size of holdings. It is interesting 10 note that, when the
Sungei Manik irrigation scheme was developed in the 19305, 1.6 ha was

t seen as a viable unit to permit a family 10 make a livelihood but
Was later raised to 2.4 ha for rice, with a further 0.8 ha of kampung land
for house site, vegetables and fruit trees (Ferguson, 1954

While rice cultivation. augmented where possible by fishing or the
Collection of jungle produce, was the predominant or sole means of
Subsistence, the Malay farmer was locked into the system. He and his
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family were forced to cope as best they could with the low fertility of
much of the land, the vagaries of nal rainfall, frequent pest infes-
tations and/or outbreaks of plant disease in the crop and a farm
usually below the optimum they were capable of working. ‘Profitability”
of rice cultivation was a meaningless concept in this context except in
lerms of an energy ratio measure. For so long as the crops were adequate
to maintain the farmer and his family at a tolerable level of nutrition,
cnergy ratios may be presumed to have been positive, though perhaps in
some seasons and for some households only just. Once alternative sources
of income began 1o appear. however, and houschold labour acquired an
opportunity cost, the poor returns ohtainable from traditional rice growing
were revealed. Malay interest in sources of income alternative 1o those
in the traditional sector became apparent almost as 5001 45 commercial
i was blished in the peninsul

Gullick (1955) reports that small holders were growing coffee and other
export crops in the vicinity of Kuala Lumpur as early as the 1880s, some
Malays were showing interest in rubber planting in the 1890s (Ding, 1963)
and by 1910 it was abundantly clear that they were participating in the
rubber boom (Drabble, 1973).

While some commentators (¢g. Brown, 1913) deplored the trend—"1
think the Malay would be far better off if he were encouraged 1o retain
the old form of cultivation in his kampong instead of going in for Para
rubber as many of them are now doing—many clearly saw the rice farmer’s
point of view. Barrit (1912) writing, in one of the earliest issues of the
Agricudmral Bulletin of the Federated Malay States. on the steady decline
in rice cultivation that was occurring at the time had no doubt in attrib-
uting it to ‘the uncertainty of the hurvest and the existence of better
employment elsewhere.” The Malay. he noted.

‘entertains no delusions about the charm of following the plough

or swinging the changkul. He prefers rather a more reliable

source of income than that 1o be obtained by the cultivation of a

precarious crop of rice. . .. Not until the Malay has been assured

of a certain profit from padi cultivation and onc that compares
favourably with that to be derived from other occupations, is

it reasonable 1o expect that he will be induced to show more

enthusiasm for the cultivation of his bendang?"

An adequately controlled water supply, 4 means of maintaining soil fertility,
protection of the crop against wild pigs and rats, and the prevention of
due 1o insect und fungoid pests were seen as necessary 10 make
cultivation more productive. Jack (1923) reiterated the argument a
decade later claiming that ‘unless incred of population and the con-
sequent struggle for existence exercise the necessary compulsion. all but
the most fertile rice lands are liable to be abandoned as long as the rubber
industry continues to prosper’. Using data from the Kerian area, and
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puting contract labour costs to family labour, he concluded that rice
production was profitable on first class land. barely profitable (returning
ts $7.00 per acre/$17.29 per ha) on second class, and unprofitahle
third class land.
In a suggested four stage typology of the Mulayan peasant economy,
m (1977) describes its form during the first 25 years of colonial rule
the Federated Malay States as a ‘modified traditional economy’ that
‘was accommodating to new forces but within the boundaries set down
tradition. Irregular cash incomes were earned, perhaps by the sale of
ional rice surpluses or of some limited cash crops (coffee, gambier,
ioca) or from shorlamrm wage Lon(rdus such as helping clear furu(
new colomdl goods were i

eded most ramd]y, 1he nLe-h.md cconomy had already partially
ed into Lim’s third form, that of a ‘mixed subsistence commercial
with part of its resources, mainly land. allocated to commercial
ction, and was beginning seriously to attract the attention of colonial
ators.



“... Advantageous
to Concentrate on
the Most Profitable
Crops ...” — the
Colonial Experience

“The subsistence farmer makes for stability and continuity "

The Malays are certainly not industrious; they have no need 10 be 5o,
and their cultivation is rude. They plough the rice-tand with a plough
consisting of a pole eight feet long, with a fork protruding from one end
10 act as coulter. and a har of wood inserted over this at an oblique angle
forms a guiding handle. This plough is drawn by the great water buffalo.
After ploughing, the clods are broken by dragging a heavy beam over
them. and are harrowed by means of a beam set with iron spikes. The
women do the sowing and planting. The harvest succeeds the planting
in four months. The rice ears are cut short off. sometimes by a small
sickle. and sometimes by an instrument which produces the effect of shears.
Threshing consists in beating the cars with thick sticks 1w loosen the husks,
after which the padi is carried in baskets to platforms ten feei above the
ground, and is allowed to fall on mats, when the chaff is driven away
by the wind. It is husked by u pestle, and it requires some skill to avoid
crushing the grain. All these operations are performed by women.

The Perak Malays don't like working for other people. but some of them
cultivate sngar-cane and maize for sale: even for clearing Jungle-land
Sforeign labour has to be resorted to.

(Isabella L. Bird.
“The Golden Chersonese and
the Way Thither,” 1883)

| The ehupter heading 1 a quotation from Lim (1977) and ‘the introductory guotation
is from Dobby (1949).

42
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Towards modern agriculture in Malaysia®

its rural development sector policy paper of 1975, the World Bank
juded Malaysia in a group of countries “with pockets of rural poverty,
\ g in extent and intensity, but with resources adequate to deal with

e problem, provided the political commitment is made’. At the time of
‘achievement of internal self-government in 1948, the then Federation
“ Malaya inherited an economy in which agriculture contributed about
) percent of gross domestic product and provided about 65 percent of
employment. The population of the peninsula totalled 4,908,086 of
m 73.5 percent were classificd as rural (Fell. 1949). Agriculiure was
atterned according to policies and objectives that had been moulded by
three quarters of a century of colonial rule. Since the spread of
, then of rubber, in the western states from about 1870 (Jackson,
Courtenay, 1972, Drabble, 1973), forcign (mainly British) owned
ntations had come to dominate ‘modern’ agriculture, though a substan-
but officially discouraged and under-acknowledged rubber smallhold-
industry had developed vigorously alongside them. Outside this
cial sector. though partially intertwined with its smallholding
ponent, padi” cultivation proceeded. by methods largely unchanged
a century or more, in a4 ‘custodial” situation (Rudner. 1979) insulated
colonial officials and the Malay aristocracy from the more open in-
tional economy in which the rubber industry operated. Notably in
e vicinity of the major west coast cities and the mining centres, but also
4 few hill areas such as the Cameron Highlands. vegetable growing
urban markets was a well-developed, though little studied, Chinese
he agricultural policy of the British colonial administration, from the
blishment of political control over the Malay states in the later nine-

! given to each
ing from time to time ing o local ic ci and/
the influence of particular senior administrators. [n the words of
aysian Department of Agriculture summary of 1980 (‘Towards Modern
Culture in Malaysia®) these objectives were, first, the encouragement
development of plantation agriculture and, secondly, the maintenance
sufficiently large area of the country under padi to safeguard the
Dsistence needs of the indigenous people. In a 1930 memorandum,

h\nn'nns point onwards, current Englishlunguage Malaysian termitology I8 used, in
“Padi” refers 10 the crop in the field und Up t0 milling, whilst rice” refers to the milled
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Tempany, then Director of Agriculture, identified two schools of opinion.
one of which favoured concentration on the production of export staples
while providing for a bl to padi ¢ ion, while
the other belicved that domestic padi production should be encouraged
by every possible means (see Lim, 1977). Proponents of the first opinion
argued from the int of P i ge which, in world
miarket terms, Malaya had in perennial tree crops but not in grain, whilst
concern that the colony should be dependent for its food staple on over-
seas suppliers prompted the second. From an cconomic point of view, it
was certainly for the peninsula to conce ¢ on the most
profituble crops and risk a degree of vulnerability in its food supplie:
Given the market orientation of the British imperial system, il was in-
evitable that this viewpoint should dominate official agricultural policy,
though not to the complete neglect of the padi industry.

The British *forward movement’ into the Malayan peninsula from the

trepots of the Straits s began formally following the 1874
Treaty of Pangkor (Andaya and Andaya, 1982). Whereas they had pre-
viously been concerned primarily with the commercial benefits (o be derived
from trade passing through their ports. the British acquisition of political
responsibility for more extensive territory now provided them with an
opportunity for direct resource development. Colonial interest in the mining
of tin, the principal resource of the peninsula in the 1870s and which was
exported from shallow Chin e-operated alluvial workings. awaited the
development of more capital ed dredging which was o give British
investors a competitive edge over the Chinese. Until this occurred after
1910, it was agricultural development that attracted colonial investment.

Britain had had experience of commer jally oriented agriculture in its
tropical colonies since the establishment of the West Indian tobacco and
sugar p! i in the mid h century and, in more recent
decades, tea and coffee plantations had been opened in India and Ceylon.
The competitive basis of the plantation system, as it Was developing in
the post-slavery envil of the ni I century, was its ability 1o
employ productively the labour intensive methods required in agriculture
for as long a period of the year as possible by concentrating on tree or
shrub crops with extended harvests (Courtenay, 1980). In 1879, Ceylon
planters opened two estates for coffee, cocoa and cinchona in Negri
Sembilan, and in 1881 European planting of coffee, tea and pepper hegan
in Selangor. Rubber, first interplanted on some estates in 1896, was quickly
seen as an ideal crop, environmentally. operationally and economically,
and, from 1900 onwards, it dominated both the European estates and the
colonial government's agricultural attention.

There was never any real question of interest in padi as & commercial
crop, neither by colonial planters nor by the Malay farmers themselves.
Hill (1977) writes of padi p jon in the north-west of the peni
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as becoming market oriented in the nineteenth century, particularly fol-
Jowing the development of the Penang and other urban markets, though
towards the end of the century net imports into Perang were on a scale
that suggests local padi prod yielded litle ial surplus for
urban consumption. Padi yields in Malaya (for the reasons examined in
chapter two) traditionally have been very low and the subsistence farmer
had little ability, and less incentive, to produce a surplus. According to
Sharom (1970), in Kedah at least, limited labour and shortages of draught
animals restricted output even if there was access to adequate land. The
stem of compulsory labour (hasil kerah) meant uncertainty regarding
the availability even of the farmer’s own fime while the fear of seizure
of surplus grain by local chiefs was a distinct disincentive to'its production
nder difficult circumstances. The growing population in plantation
‘agriculture, mining, and the urban centres was fed on rice imported
from Thailand and Burma where surplus production was increasingly
~available from the recently settled delta lands. In Malaya, in Lim's (1977)
‘words, ‘during the first 25 years of colonial rule when the capitalist
‘economy was still in its formative stage. ... peasant agriculture had not
iged much from its traditional form of subsistence padi and kampung
cultivation’,
~In contrast to this traditional padi cultivation, which at least in the carly
es of British rule was considered to have little 1o contribute to the
nial economy. the plantation industry was seen by the British colonial
ion as p g a form of ial agric ¢
hich would lead to the ‘opening up’ of the extensive undeveloped regions
the peninsula and, at the same time, provide an important source of
enue.’ ‘Permanent’ agriculture was perceived as much to be preferred
 the forms of Chinese commercial shifting cultivation, of pepper, gambier
d tapioca, which had left in their wake devastated landscapes of Imperata
ass and scrub (Jackson, 196R), or to the subsistence form of ‘slash and
" agriculture, practised by indigenous peoples over extensive areas
forest land which was seen as a problem since ‘in a decade, a few
1sand individuals can lay waste an area of forest out of all proportion
 the advantages they may gain therefrom . .." (Strong, 1931-2). Rela-
light rates of premium and rent were charged on commercial holding:
ally during their early. p i

is perhaps auractive to seek o identify a clear agricultural dichotomy.
Mspumhle example of the dual economy, between the plantation
sector, which was commercially oriented, colonial controlled and

le (1973) gives u detailed account of the early development of the plantation
and of the colonial governments' policies to attract commercial planters.
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part of the imperial cconomic system, and the padi sector, subsistence.
traditional and technologically static. Such an economic duality was
apparent, in essence, in the early years of widespread plantation devel-
opment in the first decade of the twentieth century. It undoubtedly had
an identifiable spatial di ion, with the p ion sector concentrated
in the better drained and accessible foothill country notably of Malacca.
Negri Sembilan and Selangor (the core area of British inerest in the
peninsula), and padi on the low-lying alluvial plains. notably of Perlis,
Kedah, Province Wellesley. northern Perak and Kelantan, and in narrow
strips along valley bottoms elsewhere. This distinet geographical pauern
soon began to lose its crispness, however, as did the apparent econamic
dualism. As already noted in chapter two. Malays had been planting coffee
and other export crops in the 1880s and. like the European estates, turned
to rubber at the end of the century. With its simple tapping techniques.
readily undertaken by men, women and older children alike, basic proc
ing with a mangle and primitive smokehouse, and the ability 1o be used
as a private ‘savings hank” o be harvested as and when required. rubber
fitted smoothly into the traditional economy. It was the increasing par-
ticipation of Malays in the rubber boom and especially. the disposal of
kampung land to rubber panies and immigrant Iders, that drew
the colonial administration into its 1 major legislative involvement with
the padi sector.

i
... a sturdy and thrifty peasantry... o

Colonial government legistation relating 1o padi land was first drawn up
in 1891 when the Selangor Land Code. at the instigation of W.E. Maxwell,
contained provisi to permit the ission of customary lands to
Muslims only. These protective clauses were repeiled in the same year.
but are the first hint that government Was prepared to modify the workings
of the market system when it seemed 10 impinge upon aspects of the
traditional subsistence culture.

The involvement of the Malays in the rubber boom af 19011910 had
two aspects that raised concerns of rather different types—the planting
of rubber on their own land, and the sale of kampung land 1o planting
companies and immigrant settlers. The distinction has not always been
made, though Clayton, district officer for Ulu Langat, Selangor, in 1910,
differentiated between the planting up and perhaps selling, of kebun (o1~
chard) land, 1o which he saw no objection. and the disposal of kampung
(village) land, which he believed threatened the existence of permanent
settlement (Drabble, 1973t Lim. 1977).

Although conditions varied geographically, and some more inland patches
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of padi that suffercd from water shortages were probably better suited (o
a dry-land crop, much, especially low-lying, wet padi land was ecologi-
cally unsuitable for rubber growing. Those padi farmers who took up the
crop mainly did so on land traditionally used for fruit trees, on newly
opened land or on old tapioca or gambier plantings.* In view of the 6-7
year maturation period of the rubber tree, any strategy that sacrificed the
annual food crop would have been suicidal anyway. In this situation, any
! threat to padi production was medium to long term rather than immediate,
and due more to the transfer of lubour than of land resources from padi
to rubber and likely 10 persist for as long as imported rice was cheap
and rubber paid well. There can be few better examples in agriculture
of the ability of the price system 10 mave productive resources quickly
from one crop to another.

While some observers saw the rubber tree per se as an unsuitable addition
1o the Malay orchard—Brown (1913), for example, thought the excessive
shade it created and its many and extensive lateral roots made it a poor
kampung tree—more feared that effects of bad husbandry, such as lafang
estation and crop diseases would spread to neighbouring plantations.’
he imposition of “no rubber" conditions. first introduced in Selangor in
1910, was more likely reluted o this fear than t0 any motive of protecting
the pl. ion industry from i ion in those early highly
ofitable days for rubber. Sale of kampung land (surely rarely of sawal
self) for rubber growing was likely to disrupt the integrated economy

the traditional settlements rather than replace padi with a market
dent crop. Tt was this effect of the rubber boom that was halted by
al action. It is interesting to note that the generally unsympathetic
tude towards the padi farmer growing his own rubber rather different

that expressed towards his unwillingness to provide his labour for
I plantations, where he would have been removed from padi cultivation
B0 & much more permanent and regular basis. In this context he was often
legorised as ‘indolent’, as expressed in extreme terms (and revealing
and long-standing ignorance of realitics) hy Ladejinsky (1941) who
that it had been *almost impossible to lure the Malays from their
£asy-going agricultural pursuits into the more arduous tasks of daily

s on the estates”,

the original motives, which were undoubtedly mixed, and

gri Sembilan for 1910 reparted o total of 30813 rubher
ear. 42% were i the district of Kuala Pilah alone (quoted

planters in

cen drasticully
s (xee Courteray, 1980) Muny
hey taok up nibber when coffee
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although there was no evidence that substantial sales of traditional land
had been made, legislation was passed in November, 1913, that provided
for the gazetted designation of Malay Reservations throughout the Fed-
erated Malay States. Rights and interes in such lands could not be
transferred to non-Malays, except as leases for up to three years. The
legislation became operative from | January 1914 but no definite steps
1o implement it were made until 1915. Limited as it was to the Federated
Malay States, and effectively only to Perak and Selangor,” the legislati
did not cover the major Malay padi areas of Kedah/Perlis and Kelantan,
which were under Siamese (Thai) savereignty until 1909 when they became
British protectorates, nor the sultanates of Trengganu and Johore. Sepa-
rate, but similar, enactments were introduced in these unfederated states
but not until the economically difficult years of the 1930s—in Kelantan
in 1930, Kedah 1931, Perlis 1935, Johore 1936 and Trengganu 1941.
Comparable ordinances had provided for Malay Customary Rights in the
Straits Settlements territories of Penang and Malacca since 1886. Culti-
vation restrictions, enforced mainly in Selangor, required that Malays
intending to plant rubher should do so on alienated lands other than in
reservations or proposed reservations. Many applied for such non-reser-
vation land, though others violated the cultivation conditions.

Following serious shortages of rice caused by the limited availability
of shipping in the later years of the First World War, the fears of those
who believed that Malaya should seek to produce a larger proportion of
its staple food seemed vindicated. Restrictions were imposed in the
Federated Malay States by the Rice Lands Enactment of 1917 which
prohibited the cultivation of crops other than padi on Malay-held land
that was suitable for it, and a further extension amended the 1911 Land
Enactment 5o that no state land suitable for wet padi cultivation—or capable
of being made 5o by irrigation—could be alienated for any other purpose.
Drastic reductions in exports of grain from Burma and Siam in 1919 and
1920, and consequently much higher prices in Malaya for rice, did tem-
porarily attract the opening, or re-opening, of padi land, This was aided
by some official inducements such as rent concessions and seed distri-
bution schemes, and production reached a record in 1920 with many new
padi fields especially in Lower Perak and Kuala Kangsar, Once the crisis
was passed, however, and prices fell agai the padi area shrank rapidly
and had fallen back to its pre-1918 level by 1922.

Concern for inadequate food production arose again in the 1930s.
especially as the export economy faltered on all fronts during the world
depression. As rubber prices fell to unprecedented low Jevels in the carly

& Negri Sembilan had had, since 1909, legislution in the form of a Customary Tenur®
Enuctnent which protected traditional peasant ands. especially the adut perpateh system:
There was little coticernor interest in Pahang where very little aubber had been planied.
neither cxtate nor smallholding.
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1930s” and the cost of imported rice became relatively much more ex-
pensive, the padi sector received two major forms of atention. There was
greatly increased direct public investment to expand the area and produc-
tivity of padi land. notably by drainage and irrigation activities but also
by research into new seed selection and by some limited price guarantees
(section 111 below), and further legislative action 10 strengthen the Malay
community's hold on padi land. This included further amendments in
1933 to the 1913 Malay Reservations Enactment that placed new curbs
on non-Malay dealings in reservation lands. The earlier legislation had
prevented the sale of land to non-Malays in the reservations but did not
prohibit its being pledged security, a loop-hole which had allowed
control often 1o pass to non-Malay money lenders and shopkeepers leav-
ing the Malay as owner in name only.

The riew government concern over the padi sector in the 1930s was
stimulated by the direct interest of the newly arrived High Commissioner,
Sir Cecil Clementi, and policies were hased upon the Report of the Rice
Cultivation Committee (Federated Malay Saies, 1931). It is clear, how-
ever, that although that report placed particular emphasis on technological
developments, especially water control, to augment padi production, the
reservation policy was being seen in terms beyond the mere need to ensure
continuing padi production. The 1931 Report of the Malay Reserv tion
Committee, which preceded the 1933 amendment, had stated that

‘We do not hold that the f ion of a back 1 peas is the

<ole or the chiel object of the policy of reservation. The policy is

territorial, and whatever the competitive capacity of the Malay may
be, he cannot s a race compete with the far more populous
peoples of the other races (Chinese and Indians) who are attracted
to Malaya. It is a question of numbers. [f the future of the Malay
is 10 be assured, he must have room for expansion, and that
requires land to be reserved'.
Haynes (1933) saw a need to discourage the further commitment of Malays
to the export sector to protect them from the danger of becoming depend-
ent upon the price of a commodity—rubber—which was subject o wild
fluctuations. He believed there was a need for a policy that would build
up ‘a sturdy and thrifty peasantry living on the food they grow rather
than by causing them (o forsake the life of their fathers for the glamour
of new ways ., . to abandon their ricc fields for new crops which they
cannot themselves utilise and the market for which depends on outside
world conditions beyond their orbit’.

Given such highminded statements, however much they may have

denigrated the ability of the Malay people to survive economically (o

 Even gnoring the full in the value of maney over the 20 year period, the 1932 rubber
price per pound of 2 (old) pence wak only 1.RS5% of the 1910 peak price
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en genetically!) without growing padi, it seems almost crass to suggest
dner, 1976) that once the carly boom was over, the reservation policies
strongly to the advantage of the rubber plantations for which the
lder was 4 growing itor and low prices a greater threat than
hey were to the flexible peasant producer. The unfavourable treatment

eived by in the jon of export itl under
provisions of rubber regulation in the 1930s (Bauer, 1948) neverthe-
strengthens the suspicion that there was a wish on the part of the
British to reinforce duality in the economy.

)

more attention should be paid to rice cultivation...®

n in those areas of the peninsula, such as the Kedah/Perlis plain, where
itions are most 10 padi cultivation, it has always
a matter of concern whether water will be available in sufficient
intities in the right place at the right time. Attempts to improve its
bility on the local scale have already been noted (p. 38) but more
yional' efforts were also made. Sharom (1970) refers 1o canals north
carly as the mid 17th century, and a fairly
sive system permitted the opening of land for padi south of Alor
ir in the 1880s. Ditching between the Kerian River and Bagan Tiong
ak was undertaken on local initiative before colonial involvement
1969).
onial officials quite early showed some interest in the guestion of
roving the supply of water for the padi areas under their jurisdiction.

, and exploratory works were carried out in the Tanjong Karang
of Selangor in 1895, In I891, the Perak Resident, Sir Frank
enham, called for measures to make the country self-sufficient in
 production. A “Report on the Rice Supply of the Colony and Native
' was published in the Proceedings of the Straits Settlements Legis-
Council in 1893 which. although it did not offer any comprehensive
y for improving padi cultivation, did indicate official interest and
bled local officers to locate and record areas of potential padi land
and Jackson, 1971), In 1898, Birch, the Negri Sembilan Resident,
d a widely circulated memorandum on irrigation in which he argued
t Works were necessary to stimulate the immi and seul
di farmers since the future prosperity of the country would depend
i stable peasantry once tin deposits had been exhausted (Kratoska,

first major colonial irrigation scheme—indeed the only one for over
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30 years—was constructed in the Kerian district of northern Perak be-
ween 1899 and 1906. A plan for u scheme, drawn up in 1894 by an
engineer from the Indian Public Warks Department, was accepted
and money was set aside in 1895 for the work. As a consequence of
professional disagreement amongst the engineers involved, construction,
of what proved to be a less-than-adequate scheme, did not commence until
1899 and was completed seven years later after long delays and huge cost
over-runs.

The original Kerian Scheme introduced irrigation to some 20,000 ha
of land on the north-west coast of Perak between the Kerian and Kurau
rivers (figure 3.2).* Resulting from the selection of a low-cost option by
the state (which however proved to be far from cheap), the scheme consisted

+ Under the ‘Kerion Extension Scheme’ between 1960 and 1974 the levels of the Bukit
Merah reservoir and of the main canal were raised, the irigation nietwork and bunds were
jmproved and a pumping station was constructed on the Kerian River 10 sugient the water
supply. These measarcs permitted double cropping (or the fist time in the 1969 off-season.
T continuing inadequacy of the drainige system, however, led finally to the decision of
he Malaysian Federal Government (o begin. in 1978, a complete re-organisation of the
Kerian irmigation area as an Inegrated Agricultoral Development Project (1AD.P)
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storage reservoir al Bukit Merah, S8 kilometres of main canals and
200 kilometres of distribution canals which were mainly improved
s existing ditches and which meandered across the lower part of the
eme. These were inadequate to control the flow of water from field
field and the area was inundated rather than irrigated. Slow movement
vater along gradual slopes left some padi fields waterlogged for long
Between 1910 and 1917, improvements to water control were
ertaken by the construction of new distributaries and drainage chan-
but there was no further serious work on the scheme until the addition
000 ha during the 1930s, of which 1850 ha (the mukim of Sungei
h) were in Province Wellesley,
Padi had been cultivated in the more fertile parts of the Kerian district
good crops obtained in favourable seasons long before the irrigation
was built. Wilson (1954) estimated that between 1882 and 1892
he padi area averaged 13,000 ha. Once completed, however, the irrigation
sme attracted additi settlers from nej, ing states and also large
s of Banjarese from the Banjarmasin district of Borneo. Not all
frrigated land proved suitable for padi, and Bateson (1912) reported
*most of the natives who took this (unsuitable) land held it for a short
e and then ran away, and those who . .. remained in occupation of
d) the utmost difficulty in making a living'. From about 1910 onwards,
ial padi production for the Kerian area was between about 30,000 and
00 tonnes per annum, according 1o seasonal conditions, and contrib-
ted perhaps 7 percent of total Malayan production (including that from
i northern padi areas of Kedah/Perlis and Kelantan).
[he Kerian scheme d the only si inves in the
i sector by the colonial government for nearly 30 years, during which
icultural autention was almost entirely taken up, especially after
with the problems of the rubber industry. The Kerian area did,
Bver, serve as a focus for some research and extension work by a
number of devoted agricultural officers. As early as 1912, Bateson
d on efforts to improve methods of cultivation, with the possibility
ng from Siamese experience, and thought the use of motor ploughs.
Siam, might be feasible in Kerian. In the event, conditions proved
wet for the use of machinery, sometimes even for buffalo. Barritt
12) reported that experiments in Kerian had shown the possibility of
ng five-fold yield increases on the poorer land by proper cultiva-
Jack began seed selections in 1915 and this work continued until
in occupation when most selected pure lines were lost (Van,
Work on pest destruction was undertaken and some agricultural
Was provided. The government built some rice mills to offer good,
prices in competition with, mainly Chinese, private millers.
Noted above, (section I1), official interest in increasing padi produc-
Vived in the economically difficult years of the 1930s. Soon after
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his arrival in the peninsula, Clementi expressed the opinion that *. .. the
time (had) now come when more attention should be paid to rice cul-
tivation as well as to pastoral industries in order that the staple food of
the people may be made available locally” (Maluyan Agricultural Journal,
21, 1933). The 1931 Report of the Rice Cultivation Committee, convinced
that the climate and land in Malaya ‘were naturally as well adapted to
rice cultivation as any in the world’, strongly advocated substantial in-
vestment in improvements to the irrigation and drainage of padi lands—
‘It is clear that the most important question involved in stabilising and
increasing the cultivation of padi in Malaya is the provision of beter
control in relation to water supplies’ (Federated Malay States, 1931).
The findings of the Rice Cultivation Ca i were 1 into
action with great prompiness. In particular, the creation of the separate
Drainage and Irrigation Department’ in 1932, as recommended by the
Committee, provided a major stimulus for the upgrading of existing drainage
and irrigation schemes (e.g. Kerian) and for the initiation of a number
of new ones. By 1933, 13 schemes—ranging from minor i
10 tidal gates, bunds and drains in Province Wellesley 1o the first stage
of the major Sungei Manik Scheme in Perak were in progress in the
l'edumed Malay States and the Straits Seulements and a further six
including the ion of the Kerian S re projected.”
Thc major schemes initiated during this pcrmd of renewed interest in
the expansion of padi lands were in Perak and Selangor, though the Second
World War and the Japanese occupation intervened before they were
leted. Padi had heen culti 1 along the banks of the Sungei Manik
in Perak since 1916, and in 1922 some Banjarese had settled and re-
claimed 200 ha but further development was halted by local physical
conditions (Ferguson, 1954). In 1931, as its first major project, the Drainage
and Irrigation Department commenced a survey of swamp jungle between
the Kinta and Batang Padang rivers above Telok Anson. The jungle was
located on clay beneath a layer of peat and was considered developable
provided the peat was no thicker than 1.5 metres and drainage was possible.
Construction work began on the first stage in 1932 though final survey
work for the whole scheme was not completed until 1936. The Sungei
Munik Irrigation Scheme, of 8,000 ha, was finally developed and colo-
nised by 1954
Far more ambitious than the Sungei Manik Scheme was a project 1o
convert 100,000 ha of similar swamp jungle into quality padi land along
the Selangor coast between Kuala Selangor and Sungei Besar. This project

* Previous water conol work had been carried out by the Hydraulics Branch of the
Public Works Department

1 The schemes. as listed in the 1933 volume of the Mafasan Agricalturat Journal, were
as follows:
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olved the protection of the area from the sea by construction of an
th bund along the Malacca Straits shore and the development behind
a controlled drainage and irrigation system. The Drainage and Ir-
on Dep prepared a T ive scheme in 1937 but the
was scaled down when soil investigations determined that only
20,000 ha along the coastal strip were suitable for agriculture. Inland,
peat thickened (o 7-8 metres. The original plan to provide Mulay
s with 1.2 ha of padi and 0.4 ha of kanipung land was impracticable
g to inadequate higher land suitable lor kampung cultivation and
st sertlers, largely landless labourers. were confined to padi land. As
prospects of war increased in the later 1930s, work on the scheme—
as the Tanjong Karang Irrigation Scheme—was accelerated and.
jor break with former practice, two portions were set aside for non-

s in progress
ed Malay Statey

1. Sunget Manik Irrigation Scheme—ficst stage (2,000ha).
Pumping scheme (o imigate service reas of Persk River helow
Parit,

Subak Bernam Peninsula Drainage Scheme—drainage und
bunding. not exclusively for padi. but would imprave adjoining
poienial padi arcas of Panchang, Beding and Sungei Tinggi
Panchang Beding controlled drainage scheme (6,000 i),
Sungel Buloh Padi Scheme—irrigation of 280 ha.

Sungel Blat lrrigation Scheme—dralnage and iigation of 1,400
h

=

i
Kubang Kanak lmgation Scheme—irrigation of 32 ha of exist-
ing and 80 ha of potential padi Land.

3 Minor padi areas 10 he made 1o existing pad) arcas

Negri Sembilan Dams 1o be erccted 10 Increase the irrigated area.

ts Settlements
acca

fu

Irigarion scheme at Chohong—269 ha.
Bachang — Tanjong Minyah Scheme —original proposals dated
bick o 1880s: about 1200 ha of swamp fo be made cultivible.
3. Minar schemes.
Province Wellesley Minor improvements w tidal gates, bunds, and drains,

ings Bunding of 160 ha of padi area at Sungei Tuntong.

=

ing
ofected Schemes
Perak Extension of Keriin Scheme—3 190 ha o be irrigated. 2370 ha

{n Perak, 1820 In Province Wellesley.

Surveys and investigations 1o be carried out in Trian
River valley
Dayong Scheme—controlled drainage of 1760 ha,
Sungei Putat Scheme—to supplement rainfall and protect fram
flonding.
Kesang-Sehatu Scheme—tentative. 1800 ha of padi cultivation
expected lmpmvnmcnh 10 Kesung fiver could benefit 8,000 ha
in Johore,
Bunding 1o protect 443 ha 4t Ballk Pulau.

‘Nﬂm Sembilan
and Pahang
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padi cultivation, and the Sungei Burong section. of 880 ha. for Indian
cultivation (Narkswasdi and Selvadurai, 1968; Selvadurai, 1972). Some
Javanese also had settled in the scheme area in the later 19205 and the
1930s and became established padi farmers. The irrigation. drainage and
flood control systems were not completed until 1952, and later improved
in 196162 to permit double cropping (Agarwal, 1964).

v
‘.. . higher returns from other activities . . .

The period between the establishment of British colonial rule in the Malay
peninsula in 1874 and the occupation of Malaya by the Japanese in 1942
was one in which the geographical, economic and social characteristics
of the padi industry were modified in ways that strongly affected the
nature and direction of developments that took place after 1946, Although
the economic policies of the British colonial government were largely
influenced by the laissez-faire s hool of capitalism, that government W
always ready—as proved inter alia by the various commaodity restriction
schemes of the 1920s and 30s—to intervene in the working of the system
when it scemed to the advantage of the colonial economy to do so. In
the early decades of British rule, despite the interest shown by some
individual officials, padi cultivation largely lay beyond the boundaries of
the imperial economic enclaves. It provided few inputs to these enclaves
either in terms of labour or goods, and its consequential minimal cash
carnings made it of very little significance as a market for imported
manufacturcs.

As the colonial economy developed in the 18905 and in the early decades
of the twentieth century, especially as rubber became increasingly estab-
lished as a major plantation crop, the question of padi production began
to assume growing relevance. The colonial government was faced with
an inherent contradiction in its attitudes towards the padi growing sector,
As the population in the export sector grew, So did the demand for rice.
Immigrants from both China and India provided most of the labour for
the tin mines, the rubber plantations and the urban services. These migrant
peoples, few if any of whom grew their own food, numbered 360,000
in 1901 (Straits Settlements Blue Book, 1901) in the Federated Malay
States alone, Net imports of foodstuffs, mainly rice, through the Straits
ports was already valued at Straits dollars 26.7 million (3.1 million pounds
sterling at the contemporary exchange rate) by 1911 when rubber planting
had just taken off. Tmports on this, and an increasing greater, scale had
obvious disadvantages which became particularly apparent when short-
ages emerged in the later years of the First World War. Prices rose and
became burdensome, to the planting and mining companies who purchased
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rice for their workers, to the poorer urban consumers, and to the public
‘whose currency reserves were more heavily committed 10 food
3 is situation clearly prompted the calls for in-
d padi production in the peninsula that have been described above—
dls which at certain periods were translated into positive action. This
on, however, was almost invariably technological. The need 1o keep
od prices low, particularly to satisfy mine and plantation owners but
Iso to minimise the government’s own food bill, precluded any policies
increase production that would have raised prices to the consumer. In
verton's (1989¢) words ‘British Malaya wanted its food, but was not
pared to pay for it to be grown locally’.
The lack of enthusiasm of the Malays to expand the production of padi
pply often neighbouring plantations. mines and cities, was ascribed
their ignorance and obstinacy (Lim, 1977), their unwillingness to respond
p a potential market as cvidence of excessively conservative cultural
lues. Yet, p ly because of the i of busi 10 pay
for their rice on a regular basis rather than merely in periods of
ige, the potential economic incentive to greater domestic production
never offered. The government was prepared to invest large sums
gation schemes (Kerian had cost Straits $1,600,000 by its comple-
n in 1906), construct rice mills to cut out middlemen: support some
into seed selection and pest control and even provide some
tural credit, but rarely did it subsidise producers or put levies on
s to raise the price of locally grown padi.
certainly is plentiful evidence of the ability of the Malay furmer
to market signals. This is most apparent. of course, in the exient

913 were 3.2-4 cents per kg (compared with 12-20 cents per kg for
rice—Barritt, 1913), was a viable proposition only when rubber
slumped and once more ‘compelled the Malay to attend to his rice
(ack, 1923). A wage labourer in 1920 could earn substantially
than a padi farmer, and the employment of contract labour 1o grow
| where land was available (e.g. in Kerian) was feasible only if thut
Was of the best quality (Kratoska, 1982). Contrary to Jack’s expec-
5 (see p. 40), even populali(m pressure and fﬂlling ruhber prices were
such as Ker
ater, Sungei Mamk The Maluy population increased by 36% be-
l9ll and 1931, and rubber prices collapsed in the 1930s, but
few peninsular Malays showed interest in the new padi lands.
or of the Drainage and Irrigation Department admitted in 1950
Problem of finding colonists for new padi areas is by no means
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new: It has in fact been the main factor in retarding the progress ol increased
rice production’ (Drainage and Irigation Department, 1950). ‘Despite
official blandishments’, wrote Rudner in 1976, *few Malay peasants were
prepared to embark on new padi planting when rice earnings lagged behind
alternative crops’.

For reasons that can only be hypothesised, the colonial government
chose to ignore the market signals that were surely recognisable within
its own economic philosophy, and selected instead the policy of land
reservation as a means of guaranteeing padi production, While it is likely
that individual officials had the best interests of the raditional Malay
lifestyle in mind (even if their perceptions of that lifestyle were rather

icised). other consi i were more pertinent. It seems very
probable that years of the effects of poor husbandry by, and competition
from. rubber smallholders and the desire to consolidate a custodial re-
lationship with traditional Malay socicty and its hereditary leadership,
which had much to lose from rapid commercialisation of the rural economy,
were strong infl an the g isions relating to the padi
sector.

The nature and distribution of padi production in the Malay peninsula
aboul the time of the First World War, however difficult it might be 10
illustrate it with reliable statistical data (sce pp. 59-60), had evolved in
association with the local physical environment and cultural traditions
inherited from both pre-lslamic and Islamic sources. Population growth
had been accommodated mainly through the clearing and development
of new land, in some cases, (e.g. in Kedah) aided by some local. indigen-
ous, engineering works. Kedah, Perlis and Kelantan, in keeping with the
existence in those states of the largest areas of land suitable for the
construction of hendang, were the principal regions of padi cultivation,
together accounting for about 53 percent of the padi land in British Malaya
(see table 2.1).
he period 19101940 was one in which the traditional padi economy
was subjected to a number of influences which, collectively but diff
entially in the various parts of the peninsula. modified both the character
and the spatial distribution of padi cultivation. These influences included
the natural growth of the rural Malay population which, given the limited
amount of new land in the traditional areas suitable for wet padi, was
beginning to press hard on that resource by 1930, the reservations policy
of the colonial government, and the development of relatively extensive
new areas for cultivation by drainage and irrigation. The effects of the
interactions of these influences were complex, with those of British colonial
policies reflecting the inconsistencies within them, and remain to be fully
rescarched. In economic terms, new areas were opened up for padi
cultivation, often in previously swampy terrain. by the employment of
modern engineering techniques. Improved water control in existing padi
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increased the reliability of cropping and contributed to higher average
. In spatial terms, the development of the Kerian, Sungei Manik and
g Karang schemes shifted the focus of padi cultivation in the
rated States from the traditional Malay areas in the river valleys to
colonised coastal plains which came 1o be populated mainly by
ants from the archipelago (Lim, 1977).
n ;ocuH:ultuml terms, however, those traditional arcas were to a degree
d out’ of the economic changes that were occurring elsewhere in
conomy, and which most agricultural development theory would have
ted. Restrictions on the cultivation of alternative crops on padi land
reservations kept the f‘lrmtr chained to the production of a com-
for which i i pecially in the south, were
ideal and which could not compete with imports at ruling free
prices. The limitation of land rights to Malays in the reservations
effect of reducing credit sources available to them since land could
used as security for loans from non- Mulnv thc group mnct likely
funds available." Penn (1971) d thal land in
estricted zone mlghl be worth twice as much as and ina reservation.”
lative cheapness of reservation land made it particularly atractive
se Malays who could afford to buy it and thus provided strong
ation for landlords to expand their holdings.
‘quantitative analysis of the changes in area cultivated and production
that took place between about 1910 and 1930 would require data
It, and perhaps impossible, to assemble in full and is certainly beyond
a preliminary,
in many ways suggestive, attiempt to present a broad summary of
 changes, table 3.1 has been constructed. As noted in the comments
ayan/Malaysian padi data on p. 151, statistical information relating
e industry has its weaknesses, a statement that is particularly true
earlier periods and the more remote districts. The selection of any
e year for comparative purposes, as in table 3.1, can also create a
Sleading impression since circumstances such as poor rains may mean
normally cultivated may be left without a crop in any one particular
ear. In some areas, c:pecm]l) in KLl.\nlun some lund may ch.mgp lmm

arly can ﬁuuuuu very wnsnderably For the penod 1915-16 to
122, for example, Jack's (1923) figures for lower Perak suggest an

f the current period (19705, KOsy only u limited number of agencies cg. ﬂunh Bumiptra,

Pertanian, can holl Malay reservation fand as collateral (Wong, 197

® The differential is far greater |f reservation land is urban or urt

“Star™ newspaper (29 Decenther 19K9) suggested that 84 ha of Maliy

pung Buru, Kualy Lumpur, was worth only
y.

n. A report in
ation lund
GRE-icHi T ANE VAl o capiblent
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average annual dry padi arca of 2622 ha with a standard deviation of
1406 ha. Dry padi land is especially sensitive 1o rainfall conditions. and
can also react more quickly to price changes. Production figures, com-
monly caleulated by applying information on yields to estimated areas,
are particularly liable 1o considerable error. Data on dry, or upland, padi
are likely to be even more unreliable. Subject, therefore, to these serious
reservations and (o the specific points made in the footnotes 10 the table,
the following very broad trends are identified from table 3.1.

In summary, the broad regional pattern of padi cultivation in the peninsula
appeared 1o change relatively little between 1911-12 und 1940-41—the
proportion of the total area located in each of the northwest, northeast
and centre/south regions was remarkably constant over the period. This
in itself is an interesting observation since it implies a similar rate of
expansion in each of the three regions, so different in their physical attributes
and in the degrees to which they were subject to colonial influence. On
a peninsula-wide basis, the figures suggest an increase in the area of padi
cultivation of some 29 per cent (over 70,000 ha according to the table).
This was approximately five times as great as the total new padi area
that the drainage and irrigation schemes of the 1930s expected 1o create
and therefore must have represented a substantial increase in the area of
“raditional’ padi. It is clear from tble 3.1 that this increase was a net
figure resulting from a gross increase of nearly 90.000 ha—of which about
80 percent occurred in the northern, unfederated, states of Kedah, Perlis,
Kelantan and Trengganu—and a decline of over 15,000 ha concentrated
in Penang/Province Wellesley, Perak and Malacca.

It is particularly noteworthy that, except for Selangor, where the effect
of the Tanjong Karang scheme is apparent, and in Negri Sembilan and
Pahang where there were some increases, the area devoted to padi cul-
tivation in the districts under direct British administration was less in
194041 than it had been in 1911-12. Tn fact, despite the best efforts of
the Drainage and Irrigation Department, there appears to have been a
decline of about 3.5 percent (or some 4,000 ha) in the area of padi land
in the Federated Malay States and the Straits Settlements. The districts
where this decline was largest—Perak outside Kerian and Sungei Manik,
Malacca and Province Wellesley—were the very ones where alternative
economic opportunities, in export crops or urban activities, were most
readily available. In Perak particularly, it seems probably that much dry,
or upland, padi land was lost to rubber,

The most impressive changes suggested by the figures are those that
apparently took place in Kedah, Perlis, Kelantan and Trengganu, where
reservation policies were not introduced until the 1930s (1941 in the case
of Trengganu) and where the Drainage and Irrigation Department did not
operate, Equally, these were states where alternative economic opportu-
nities were fewer and where, clearly, there was land available for devel-
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t. A comparison of figures for the early 19205 presented by Jack
) and Hill (1977) with those for the early 1930s (Lim. 1967) suggests
that a surge of padi land development took place in those four
in the 1920s and is a topic that is worthy of further investigation.
o attempt is made here 10 examine changes in production over the
d in question. Preliminary analysis of existing sources (Jack, 1923;
Agricultural Journal, various years; Lim, 1967; Hill, 1977)
sts that there was probably an increase of about 32 percent between
12 and 194041, bur this estimate could be subject to considerable
. This p is pi 1o the d increase in total area
if approaching accuracy, suggests there was little in the way of general
d improvements over the 30 year period. Figures published each year
Malayan Agricultural Jowrnal throughout the 1920s and 1930s
this may indeed have been the case. Average yield figures for
jan compiled by Overton (unpublished) were however consistently
than those published in the Malayan Agricultural Journal for the
a as a whole, so it may be concluded that the more reliable water
1 achieved in the irrigation areas contributed to production increases,
it would have been surprising had it not done so.
any conclusions can be drawn from the events in the padi sector
een about 1910 and 1940, they tend to confirm the situation that was
clear at the beginning of the period, namely that the Malay peninsula
particularly well endowed for padi production, even in the least
ourable environment of the north-west, and that, when alternative
omic opportunities are available, the padi farmer is likely to prefer
to the, always uncertain, returns from his traditional activity. The
Secretary of State for the Colonies, reported in Hansard (25 luly
), summarised the situation succinctly, “The production of rice was
in Malaya before the war .. . because it was a non-productive crop.
ind because it could be produced as cheaply in other parts more favoured
i or other circumstances’ (quoted in Rudner, 1976). Lim (1977)
ascribed the lack of enthusiasm of the rural Malay to move into
ercial production (eg. in Kerian or the other newly opened areas)
O the “cheapness of imported rice, the higher returns from other activities
d the relatively low yields obtained from the Malayan padi fields’, Only
the higher returns from other activities were absent, eg. in Kedah,
ftan and Trengganu in the 1920s, did padi cultivation show signs
€Xpansion, but largely for subsistence purposes. Many of the post-war
Opments, with which the remainder of this book de have nev-
& been based on a continuing belief in the potential of padi
luction both to feed the country and to provide an adequate livelihood
farming households.
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“... To Improve the
Living Standards of
the Padi Growing
Population” — Post-
independence
Policies towards the
Rice Sector

*Padi boleh jadi,
Kelapa tapa apa,
Getah entah entah™

Semaun was forced 1o oppose this. Pa Senik's suggestion was the sug-
gestion of someone who wanted to get rich quick by unlawful means
There would be bad luck for seven generations if it was accepted. Semaun
was firm. He did not want any of it. not even a grain of rice. He was
not prepared to violate time-hallowed customs. Violating the customs o)
one’s ancestors was the same as defving one's own parents in their hou
Defving one’s parents meant defiling the grave and spirits of on
ancestors. And the man who dared to defile the customs and traditions
of the ancestors would find that his ribs and his breast-bone would be
caught tight at the entrance to the grave when they lowered him in. Semaun
wasn't prepared to risk the tortures of the grave. Nor was he prepared
1o burden the houschold with the consequences. He did not want the ribs
and the breast-hones of the family to be squeezed by the red earth. He
wanted to live in peace. He wanted to die in peace.

(Shahnon Ahmiad. “Rentong”, 1965)

 “The chapter heading is & quotation from Selvaduri (1972) and the introductory yuo:
tation (*1f the padi will grow it does not matter then about either the coconuts or the rubber”)
is an carly 20th century Malsy saying, cited in Cooke (1961).

64
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1
~ ¥The biggest cause of poverty...'

1947 census of the Federation of Malaya (del Tufo. 1947) recorded
70,562 persons employed in padi cultivation, or 40 per cent of all who
made their living from agriculture. Most of these were concentrated in
three norlhem states of Kedah (’4 pu ccnl) Kcl.’mLm (71 per wnl)

S enee I«.v:l (Dubhv |94‘)) In few
eas was more than one crop cultivated per year, the total annual pro-
uction of less than half a million tonnes largely consumed by the
ers themselves and little entered the trading system. While subsist-
farming probably contributed to stability and continuity, and the
tive isolation of the sector from the world economic system shielded
m the price fluctuations that atfected the rubber smallholder, it provided
ly a minimal and declining standard of living. Most of the 360,000 or
hectares of alluvial land that was suitable for settlement and cultivation
traditional wet rice mL(hOd! appears 1o have been Iully developed by
ibout 1930 and new h could be

y continuing subdivision of the existing land. Evidenc
provided by Wilson (1954; 1955) and Ho (1969) and de:
two, suggested that the average size of rice farms dect

1930.

rapidly after

Whilst ion growth and traditi inheritance practices n.duncd
e size of the land base of each | hold's sub the p ivity

land remained static or even declined. There was no doubl in Aziz's
lind in 1956 that padi farming and Malay poverty were causally linked—
is my personal ‘opinion that the biggest cause of poverty amongst
ys in the Federation is that such a large proportion of them—about
and half million people—are dependent on padi farming as their main
of livelihood'. The features of the system that Aziz saw as con-

ed excessive subdivision), high rents, marketing problems
eived as the pro-urban biases of the government. His basic solution
> problem of Malay rural poverty was the creation of larger farms,
made possible by ling many households on newly developed,
ce land. ‘Those farmers who are removed from the present padi
50 that those who are left can have larger farms, should be intro-
into new areas where they can grow new crops like cocoa or oil
Or pineapples’ (Aziz, 1956).

argument that inadequate farm size was the basis cause of poverty
Ppadi farmers, especially given the single cropping routines and
Yields that were common, was unchallengeable, and the notion
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of resettlement was one that was beginning seriously to occupy the thoughts
of government policy-makers. Nevertheless, the scale of such a concep-
tually simple operation was huge, particularly in the contexts of a popu-
lation growth rate that exceeded 3 per cent per annum, of the need of
other impoverished groups (eg rubber smallholders) for land, and of the
necessity to ensure that padi land ‘freed” by the resettlement of i former
owner-operator or tenant should be made available 1o the most needy of
those remaining. Resettlement was, of course. 10 become one major prong
of rural development strategy, but more direct methods were undertaken
to improve the productivity—and thereby, it was assumed. the prosper-
ity—of padi farming.

n

‘startling new technigues

It is clear that, as recently as 1949, the revolution that was 1o transform
many aspects of padi cultivation in Malaysia was quite unforeseen. Writing
in that year on questions concerning Malayan agriculture. Dobby acknow]-
edged that the country needed to look for “startling new techniques 10
cheapen its (agricultural) production’ but believed that there were ‘many
technical doubts whether Malaya can treble its rice production . ... by new
strains, higher yields or expanded acreages’ (Dobby, 1949). The trebling
of padi production was the achievement necessary if the country was 1o
become self-sufficient in its major food crop, The interruption in the
immediate post-war years of rice supplies from Malaya’s traditional sources.
Burma, Thailand and Indo-China, made rice rationing necessary and raised
the question of self-sufficiency. The pre-war colonisation schemes in Perak
(Kerian) and Selangor (Tanjong Karang) were revived though, despite the
provision of considerable i it was still difficult to attract settle

Rural development, as distinct from the increased production of export
or food crops, became a basic tenet of Malayan economic and social

After 1945, when increased padi production was erucial. inducements 1o settle an the
Tanjong Karang scheme were expanded (© include:-

1. free wransport to the area:
provislon of temparary sccommodation on arrival:
a grant of $150 per setler,
provision of farm tools;
free seed for two yeurs;
adjacent land for Rampung development;
provision of developed pudi land with facilities for drainuge and irrigatio
w0 the settler
I addition, subsidies per pikul (60 kg) produced were paid 1o padi Farmers from the
1947- 1948 season and a guaranteed munimum price scheme was, introduced n the
19505

Now b wis

at no cost
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p in the Draft D Plan of 1950 following the prom-
se by the British High Commissioner, Sir Henry Gurney, at the opening
of the new Legislative Council in 1948, that the government would attend
, the needs of rural people (Ness, 1967). Rural development, of course,

wolved a wider range of activities than rice production alone. Never-
ess, the conviction that it would be an important element in reducing
relative economic imbalance between Malays and non-Malays, since
0-90 per cent of the former lived in rural areas, meant that the padi
would inevitably receive major emphasis. Political pressure for
ial consideration (o be given 1o the rural sector was particularly strong
owing the establishment of the fully elected Legislature of 1948 that
ve rural voters a disproportionately powerful electoral voice and made
{ impossible for a government to continue long in office by democratic
s unless its policies in the main pleased the rural people. Rural

omised more for rural areas, more for the previously neglected Malays
nd land for the landless, that consumption values (Colebatch, 1977) were
as dominant—at least for political purposes. Nevertheless, most of
policy strategies that were developed after [950 were based on pro-
tion values.

“The Draft Development Plan of 1950 identified amongst its ‘long term’
ectives the production of more of the food that was consumed in Malaya,
gh it still reflected a strong belief in comparative advantage seeking,
alia, to promote those types of economic activity in which the country
‘best fitted to engage’ (Federation of Malaya, 1950), and expr
doubts regarding the potential of the padi sector stating that ‘e
the longest view, therefore, the total foreseeable yield from padi
tivation in Malaya is 771,500 tons (784,102t) of rice’. This figure was.
fact, achieved by the 196768 season and then exceeded, by 50 per
in the record season of 1979-80. In 1952, a Rice Production
mmittee was established “to consider ways and means whereby the
planted under padi in the Federation and the yield per acre can
Be materially increased within the next three years’ (Doering. 1973). This

which had fallen by 21 per cent between 1950 and 1951 and was
drop further in 1952, especially since so short a time had passed since
Post-war rice crisis and the need for rationing. As had occurred so
in the past, alternative sources of income were found to be attracting
Ir out of rice growing—into ¢ ial crops stimulated by Korean
. prices, into the police and armed services and, increasingly.
the cities. Traditional concern over food security continued to dominate
it thinking, however, and self-sufficiency in rice was d as
tional goal in 1955, though the target was later reduced to 80-90 per
©f requirements.
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The methods adopted to achieve the substantial increase in padi pro-
duction that would be necessary 1o meet the object of near self-sufficiency
were essentially technocratic and, in Rudner’s (1976) words, the advocacy
of rice autarky was ‘in no way tied 10 a strategy for rural development'.
They were in general keeping both with the broad development philoso-
phy of the government and with the output goals of the rice policy.
Impm\'umen(\ in farmer welfare were preued 1o follow. more or less

ially as inves was in rural infrastruc-
ture though, as An/ ll‘J(»i) observed. *it still remains to be demonstrated
objectively and rationally as to how such amenities and facilities can
directly reduce rural poverty’. The breeding and adoption of superior
varieties of grain and the construction of engineering works o increase
the irrigated area and to promote double cropping were the kbone of
the strategy, 10 be backed up by agricultural extension. subsidised chemi-
cal inputs and the guaranteed minimum price scheme first introduced in
1949,

Efforts to improve padi cultivation methods and yields date back to the
carly years of the colonial agricultural department, with work on varietal
selection begun in 1915 (see chapter three), but average yields in the
peninsula about 1950 still fluctuated around two tonnes per hectare,
representing little more than a 30 per cent increase over those reported
by Jack in 1923 (chapter two). Malaya's adoption of a policy of near
self-sufficiency occurred at a time when the opportunities for its achieve-
ment were better than they had ever been, thanks primarily to the breeding
of new, high yielding varieties (HYVs) of rice. In 1962, the Ford Foun-
dation, the Rockefeller Foundation and the Philippine government had
Jointly established the International Rice Research Institute (IRRI) at Los
Baiios. just outside Manila, The primary aim of the Institute was to discover
and develop strains of padi which would yield more abundantly than
xrop:ul Asia’s traditional varieties. As in Malaya, these traditional va-

s. whose yields had been stagnant for centuries, were giving the
farmers of Southeast Asia between one and two tonnes of grain per hectare.
Thanks to the techniques of wet rice production outlined in chapter two.
such yields were maintainable in the absence of supplementary mineral
fertiliser but represented only 20 to 40 per cent of those obtained in Japan.

The researchers at Los Bafios were successful in developing the IR-
8, so-called ‘miracle rice’, variety from a high yielding, nitrogen-respon-
sive, semi-dwarf, Chinese varicty (dee-geo-woo-gen), and a tall, disease-
resistant Southeast Asian strain (peta). IR-8 was released by IRRI in 1966
with the capacity. under good management, to yield 4-5 tonnes per hectare
in the wet, monsoon season and 6-7 tonnes per hectare in the dry sunny
season. It was adopted in Malaysia, as Ria, following the use of earlier.
short term. high yielding varieties (Malinja, 1964 and Mahsuri. 1965)
which had been developed by the Department of Agriculture for double
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er growing periods and a better response 1o good management. These
bred both by the IRRI and by the Department of Agriculture, and
by the Malaysian Agricultural Research and Development Institute
RDI) which took over the Department arch activities in 1969,
d Bahagia, the Malaysian
tion of IRS, which, although giving less spectacular yields than Ria,
d superior eating qualities and became the major approved variety notably
) the new Muda [rrigation Project area. The release of an increasing
of further varieties in subsequent years provided alternative
, often for specific conditions and areas.'

The major varietics of pucli grown in Malaysia since 1965 and their principdl propertics
a5 follow:

Mahsuri ~ releascd by the Department of Agricultare in 1965, Is an intermediae variety,

tively insensitive ta photoperiod and prized for its excellent grain.

Ria (IR8) - a semi-dwarf varlety, relatively insensitive 1o photoperiod, with an out-
tunding response o nitrogen, released in Malaysia in 1966, [t s 2 poor quality grain

d is susceptible o bacterial blight, tungro virus, brown plant-hopper and grassy stuni

agia — the Malaysian selection of IRS, reloased in 1968, is intermediate in height
d weakly sensitive (o photoperiod. It has poar quality grain but {8 more resistant o
erse weather than other semi-dwarf varicties. It lacks resistance to tungro, brown
plant-hopper, grassy stunt and the siem borers.
~ developed by University of the Philippines, Los Banos, and released in 1973
MADA. It is relatively insensitive 10 photoperiod and of good grain quality but very
ceptible 10 blast. 1t should not be confused with the Indian Jaya variety which is
quite different.
Seri Malaysia I — i high yielding variety of poor grain quality. [t was encouraged in
Malaysia during the world rice shortage of 197374 but has been used on only. & minor

— an improvement on Riu, released in 1974, It has hetter grain quality
istant 1o blast. It can yield up w 51/ ha under good management
has met with some consumer resistance.

Saritang — bred by MARDI but never officially released smee it is susceptible
bacterial blight and very susceptible to wngro. However, it yields well, can stand
de varicties of soll and poor management. It has consequently been popular and

Setanjung ~ released by MARDI in 1979, This is the highest yielding varicty available
M present. The potential yield is similur 0 that of Ria bur achievement is closer to
Potcntinl at 5.5-6,5ha. Some farmers achieve nearly TUha. Girain quality i yerage.,
Ough better than Ria, [1 {5 resistant 10 blast and hacterial blight und, under ficld
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The new varieties essentially provided the tropical rice grower with
cultivars that incorporated many of the qualities of the more temperate,
Japonica, varieties. These included the ability o make better use of nutrient
irrespective of source, and hence normally to develop fuller ears, reduced
sensitivity to day length, and generally shorter maturing times. The more
effective absorption of nutrients by the high yielding varieties depletes
soil reserves quickly and tempts farmers to abandon traditional methods
of restoring soil nitrogen (Lipton with Longhurst, 1989). Their successful
adoption thus made the high yields of which they were capable dependent
upon the use of nitrogen fertiliser. During the 1950s and 196( anges
in the technology of fertiliser production reduced the cost of fertiliser thus
making it possible for the increasingly scarce factor (land) to be ‘saved’
by use of the increasingly cheap factor (fertiliser). After 1973 this situ-
ation was changed by the rapid price rises affecting petroleum, the prin-
cipal raw material used in the manufacture of nitrogen fertilisers. Sub-
sidies made the continuing use of fertiliser possible. however, and con-
sumption per unit arca rose throughout the 19705 in most parts of south
and southeast Asia.

The modern, semi-dwarf varieties of rice spread rapidly to many of the
developing countries of Asia. Steady growth in the area planted o modern
varicties oceurred in most countries of south and southeast Asia, despite
accasional local downturns, between about 1965 and 1985 (table 4.1)

By the mid-1960s, Malaysia had a significant fraction of its area devoted
1o modern varieties developed from its own research. By 1976, these and
other hybrids covered over half of the country's rice area. The Philippines
and Indonesia adopied the new, high yielding varieties at an even more
rapid pace. They were in use in more than 50 per cent of the Philippines
rice area by 1970, and had been planted in half of Indonesia’s rice Jands
by 1976. Adoption in Thailand and Burma was slower than elsewhere
in the region, with only 10 per cent of their total rice areas planted with
modern varieties by 1979, though Burma's special production programme

d their use in vears (Barker and Herdt, 1985).

canditions, seems resistant 10 tngro. It 1s hard o thresh and requires machinery. It

is grown mainly in Tanjong Karang, Seberang Perai and the Muda are

Sekencang — an improvement of Jaya, more resistant to blast. 1t has a short maturation

period. Released in 1979,

Sekembang — has most of the qualities of Seribu gantang. Released in 1979, it matures
s particularly suitable for double nursery cultivation. 1t is grown mainly in
Kerian, Tanjong Karang and on the east coast.

Kadaria - released by KADA In 1981 and widely planted in the KADA area. It i5
susceptible o force smut which makes it less suitable for the west coast. Yields are
compatable 10 Sekembang but it matures early
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A A ann! (%) In areas planted to

41 g ual |
modern rice varieties between mid-1960s and late 1970s

Crop years and areas (‘000 ha) average annual
% age growth

1965/66 43 1977178 316 18
1870/71 30 1979/80 800 44
1966/67 83 1980-81 2678 28
196869 198 1980/81 5416 32

1968/69 167 1980/81 1502 20

ng the post-war arguments for self-sufficiency, Malaysia is not as well
ed physically for rice cultivation as the mai states to the north
as the less equatorial islands of Indonesia and the Philippines. Al-
ugh the new vatieties provided the opportunity substantially to increase
lds from the existing rice areas, nowhere did production under field

n yields rose from about 2 tonnes per hectare in 1950 10 just over
s per hectare by 1980, though with considerable regional variation
bore strong, but not exclusive, relationships to local physical con-
5 (table 4.2) and were generally greater in the northwest. Increases
nain season yields also undoubtedly benefited from the better water
trol associated with the engincering works noted below, from better
ssociated with ion services and more general pest

itrol. Increases in output sufficient to approach the national target could

tivation (perhaps 400,000 ha) could be used more intensively. The
rter maturing period required by the new rice varieties and their
ipation from photosensitivity made double cropping theoretically
ible; the provision of water in the dry (off) season was necessary to
ke it a reality.

all-scale attempts 1o grow off-season crops were made in the Kemumin
trict of Kelantan (Ashby, 1954) and in Perak in the 1930s but failed,
Partly because of a high incidence of pests and diseases often associated
ith the small and scattered nature of the rice areas (Rutherford, 1966).
g the Japanese occupation, efforts were made to develop double
g as one remedy for critical food shortages. Following the failure
al trials in the Sungei Manik and Kerian irrigation areas of Perak.
ion was given to the Sungei Kulim irrigation area of Province
oy (Seberang Perai). making use of the water control scheme that
‘been constructed in the mid-1930s. The local rice farmers were
uced to *Taiwan’ rice, a variety that matured in 120 days and which
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was planted as an off-season crop in 1944 and 1945. Interest in double
cropping declined immediately following the war, but the practice later
spread to be adopted on almost all the rice land in both the Sungei Kulim
and the neighbouring Sungei Muda irrigation areas of Province Wellesley.

The early adoption of double crapping was essentially spontaneous and,
apparently, regarded with concern at first by the authorities who feared
that the continual cultivation would leave inadequate time for the main-
tenance of the engineering works or for the regeneration of the land. By
the 1965-66 crop year, some 42,000 hectares were planted in the off-
season, mostly in the irrigation areas of Province Wellesley and Selangor,
where double cropping had become universal in the Tanjong Karang district
by 1968-69 (Huang, 1972). The new Malinja variety, which matured in
140 days and which was more palatable than Taiwan, was officially
recommended for both seasons.

The major expansion in double cropping (table 4.3) occurred in the
1970s, however, mainly as a consequence of the completion of the 98,000
hectare Muda Irrigation Project in Kedah and Perlis. The alluvial plain
of northwest Peninsular Malaysia, which occupies about 1300 square
kilometres of the coast stretching from the Gunong Jerai massif almost
1o the Thai border, was producing nearly one half of the country’s total
rice output in the 1950s and 1960s and had a substantial marketable surplus
even before the intraduction of the new varieties or of the Muda scheme.
The heavy marine clays of the coastal plain are generally well suited to
padi cultivation which was undertaken traditionally on a single crop basis
in the months of May to November when 85 per cent of the annual rainfall
oceurs. A drainage scheme undertaken in the 1950s in the Kubang Pasu
district made available an additional 8000 ha (Courtenay. 1959) but only
for single cropping. An investigation of a major engineering scheme, based
upon storage in the upper Muda river catchment and its distribution
throughout the rice area in the dry season. reported in 1963 and indicated
very favourable benefit/cost ratios under a variety of alternative assump-
tions. Project works began, with World Bank assistance, in 1966. The
scheme included two storage dams with an interconnecting tunnel,
headworks, main and distributory channels and drainage canals (fig. 4.1).
Off-season cropping, though accompanied by some inevitable teething
problems,’ began in the 1970-71 season. Some rice varieties released for
the double crapping regime were not favoured by farmers. because of low

* “Teething problems” included the Jess thun universal adoption of short-term varictics
in the main season so (hat nat all main seasan crops had bees s
were flooded for the first off-season crop; slower flooding than anticipated owing to gentle
slopes and the limited capacity of literal canals; the inadequacy of narrow uametalled ronds
and bridges fo camry the heavy agricultursl equipment introduced: and the need for drying
cquipment that was revealed by a wet season harvest.
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Figure 4.1 The Muda Irrigation Area

consumer demand and harvesting difficulties created by relatively short
‘plant height, but resistance to change was difficult in the face of regional
Water control where fields were flooded imespective of individual choice.

Physical conditions in Kelantan, Malaysia's second largest padi grow-
ing state, are less [ 10 the si p of irrigation
than in the level alluvial plain of the northwest (see chapter two). The
delta lands, i pled by levees and i are more irregular than
those of Kedah, while the rainfall regime, influenced by the powerful
northeast monsoon off the South China Sea, often makes flooding a major
problem in December-January. Three irrigation schemes, using-water from
L the Kelantan river, were constructed during the 19505 and 1960s. The

Salor scheme (1,660 ha), completed in 1951, receives water from a pumiping
Station on the right bank of the Kelantan river: the Pasir Mas scheme
(2,000 ha). completed in 1958, and the Lemal scheme (9,900 ha), com-
Pleted in 1968, are both on the left bank and gravity-fed. Construction
Of a larger drainage and irrigation system, the Kemubu scheme, was
undertaken, partly with World Bank finance, in 1969-71. This Kemubu
Irrigation Project made double cropping possible on a further 19,000
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Figure 42 The Kada Iigation Area
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s of the Kelantan delta (figure 4.2). In 1973 all the irrigation areas
k‘m-e placed under a unified Kemubu Agricultural Development Authority
A).

As noted on page 71, some double cropping had taken place in the
emumin district of Kelantan before the Second World War, and experi-
ts with a dry-season crop were made in the Salor irrigation area in
1953 and for two subsequent years. Although technically successful, the
or experiment failed 1o capture the interest of the local farmers who
no experience of wet nurseries and were reluctant to transplant twice
a year (Ashby, 1954). Double cropping was also instituted on a limited
e in the Pasir Mas scheme in 1962, but the introduction of regular
-season production in Kelantan did not oceur until 1972 and followed
ﬂ: completion of the Kemubu scheme. The adoption of double cropping
in Kelantan was du.nmpamcd as elsewhere, by the rapid expansion of

1979). Thmux.hou( the I97()s o(T-\easnn ylelds in Kelunl-u\ grew more
‘slowly than in Kedah and, over the decade. averaged about only 70 per
‘cent of those achieved in the Muda Irrigation Area (table 4.4).
Although their impact varied from region to region, the padi programs
of the 19605 and 19705 had undoubted success in raising both total
production and productivity, per hectare and per worker, in major and
‘minor growing areas. As is quite apparent from appendix table 1(b), total
padi production trebled between 1950 and 1980, as did average production
per economically active person in padi growing. In terms of output goals,
‘Malaysia had come close 10 the objective which, in 1950, had seemed
unattainable (0 many and had gone far towards vindicating the views of
the protagonists of self-sufficiency, though not without eriticism from some
(eg Kasper, 1975) who saw as unjustifiably large the amount of capital
t had been channelled into the rice sector to reach this conclusion.

m
- the real motive of development...."

During the twenty years or so of the output achievement, the aims of the
Padi policy slowly changed. Although rural development had been & major
€oncem of Malayan/Malaysian governments since 1948 (N 1967). the
*New Economic Policy' expounded in the Second Malaysia Plan (Gov-
emment of Malaysia, 1971) placed particular emphasis on the, predomi-
Dantly Malay, padi growing sector. This was perhaps an overt acknowl-
®dgement of what had been an increasing, but latent, objective. In 1972
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Sclvadurai claimed that whereas past policy had been described as g
concerted attempt to reach self-sufficiency. the real motive of developmen
in the padi arcas had been to improve the living standards of the rice-
growing population. A major policy shift from the objective of self-
sufficiency 1o one of enhancing the incomes and welfare of farmers was
\lnularly identiftied by Dnerlnk (1973). ()I’\LL the Muda scheme had heen
ions became major goals that
were forced mm pmmmeme after the Kuala Lumpur riots of May. 1969,
Unfortunately for Malaysia. it was becoming apparent that the techno-
cratic approach that was proving so effective in increasing production in
the padi sector was, alone, clearly as & means of abolishing
poverty. As Aziz (1964) and others (Rudner, 1971) had foreseen, the
raising of productivity was not, per se. a solution to the problem of low
incomes amongst the majority of padi farmers.
The Second Malaysia Plan. 1971-75, represented a major turning point
in national planning, though to some exient its thrusts had been antici-
pated by the First Malaysia Plan of 1965-70 which had been more socially
oriented than its predecessors and had allocated 24 per cent of all ex-
i to agricultural devel of which more than one third was
spent on irrigation works for double cropping (Ho. 1969; Tempelman,
1981). Shaken by the 1969 riots, which were officially interpreted as arising
from Malays' dissatisfaction with their living standards and economic
opportunities (though did not involve rural protestors). the Malaysian
government formulated the New Economic Policy (NEP), The Second and
Third Malaysia Plans (1971-75 and 1976-80) were the first and second
S-year phases of an Outline Perspective Plan, 1971-90, whose over-all
objective was 1o bring about a marked reduction in poverty. The New
Economic Policy embraced a strategy which aimed, first, at reducing and
eventually eradicating poverty by raising incomes and increasing employ-
ment for all Malaysians irrespective of race and, secondly. al restructuring
Malaysian society to reduce and i the identification of
race with economic function and geogs
In operational terms, the New Economic Policy aimed to raise the income
fevels of all in the poorest 40 per cent of the population, and to reduce
inequalities in the over-all distribution of incomes and wealth, but par-
ticularly the inequalities that existed between the ‘races’ or ethnic groups.
The correlation between race and level of income was far from absolute,
of course. but there was sufficient overlap to make positive discrimination
in favour of Malays (or humipurera).” a major plank of the policy. Although

* “The literal meaning of bumiputera 1s sons of the soil Le. the nutive inhabitants us distinct
from more recent arrivals, though in fact relutively recent migrants from Indonesia are
quickly absarbed fio the bumiputera populstion thanks 10 their ethnic similarity and comman
language and religion
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New Economic Policy involved increasing the Malay share of the
ness and corporate sector and expanding the number of humiputera
‘shopfloor, managerial and exceutive levels in manufacturing industry,

ion of the Malay ity with the rural sector inevitably

occupations comparable with those in urban areas and to integrate
culture with modern activities in commerce and industry. To this end,
Second Malaysia Plan aimed (o increase employment opportunit
e worker incomes by increasing productivity and the scale of o
, expand the range and quantity and improve the quality of agricultural
jucts, and hen i ions which p fuller ipati

rural residents in the economic and social life of the nation. Land
lopment, cspecially through schemes of the Federal Land Develop-
Authority (FELDA), was expanded and siphoned off selected fami-
from the padi areas, but the major emphasis in the rural sector was
jput on the intensification of production within those arcas by means of
een revolution technology. The Third Malaysia Plan continued the
phasis of the Sccond with the agricultural sector receiving 25.5 per

of the total allocations.

As Shamsul (1979a) suggests, the approach 1o development espoused
the New Economic Policy was based intrinsically upon a perception
dualism in the economy, and the belief that, following Lewis (1955)
chapter one), the institutional framework of the traditional sector was
equate for enormous advances in productivity by means of the intro-
ction of new technology. The strategy necessarily implied a much
anced active government involvement in the rural economy through
promotion of 4 more modern and scientifically based mode of pro-
tion. Major invesiment continued to be put into the expansion and
tion but government also intervened directly into
purchasing, milling and marketing ol the crop.

Publicly owned processing began in the early 19705 to ensure the
availability of adequate drying facilities 1o handle the off-scason crop in
the Muda and Kemubu schemes which was harvested under wet season

stablished and charged with the
of ensuring fair prices for farmers and consumers. The
Authority's purchases rose during the 1970s to reach a market share of
‘bout 24 per cent by the end of the decade. The international rice shortage
Of 1973-74 led to its being given complete control over prices and imports,
With formal monopoly rights granted in 1976. Control over retail rice
Prices was introduced in 1974. The rice shortage was also responsible for
re-affirmation of a commitment 1o full self-sufliciency and for the reintro-
duction of a subsidy on fertiliser—previously available in the 1950s and
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605—to encourage more general usage. The subsidy was discontinued i
1976, when fertiliser prices eased, but it was introduced again. in the form
of a free grant of fertiliser sufficient for up to 2.4 ha (6 acres), in 1979
following further rises in petroleum prices and their flow on into fertiliser
production costs. Fertiliser use per hectare of arable land more than doubled
between 1970 and 1982 (World Bank., 1985) and undoubtedly contributed
to the continuing increases in yield that occurred over that period. In 1980,
growers’ incomes were augmented by payment of a cash grant when grain
was delivered to a registered mill.*

The policies adopted towards the padi sector by the Malaysian goy-
ernment, most notably after 1970, undoubtedly further shifted resources
towards that sector from other sectors of the economy. On economic criteria
alone, as Baldwin (1986) showed, it can be argued that the resources
devoted to supporting output prices and 10 input subsidisation have been
misallocated for most areas of Peninsular Malaysia. The goals of equity
and distribution and the saving of foreign exchange have clearly been
viewed by the Ma an government as justification for such “mis-
allocation’. Baldwin's (1985) analysis of domestic resource costs suggests
lhdl only Im'uu.d producing areas. specifically Kedah and Selangor, have

p ge in padi p ction, and then only in some years,

An nmporlam clenum in the support provided to the industry has been

e price. First i in 1949, the guaranteed

minimum price was intended to act both as an incentive to production

by guarantecing a floor price and as 4 means of raising farm incomes.

Until the world rice shortage of 1973, the practice had been 1o price rice-

in line with border prices but, for most of the 19705 and 1980s, the
guaranteed minimum price has been set above border prices.”

Mokhtar and Sabathawan (1988) have undertaken an evaluation of the
rice market intervention system in Malaysia and conclude that the price
distortions created by the minimum price policy have introduced a wedge
between domestic prices and world (or border) prices. For most of the
period they considered, approximately 19741986, consumers appeared-
to have lost due to output price intervention, with the gain 'to an extent’
transferred to the producers (Mokhtar and Sabathawan, 1988).

An examination of the data in appendix table | indicates the extent
to which the policies pursued after 1950 resulted in substantial increases

* The original intention had been o introduce a padi subsidy of M$2 per pikul (M$3.31
per 100 kg) in the Farm of investble coupons which would have created sizeable farmer
savings for investment. Farmer reactions against the scheme, a1 least partially citused by
the deduction by some milless and traders of the M$2 from the purchise price they offered.
forced the government to make the coupons cashable und 10 raise the subsidy 1o MS10 per
pikul (M$16.57 per 100 kg).

7 The border price is the average import price of Thai milled rice at the official exchange
rite (see Mokhtar and Sahathawan, 1958).




(main and off season, wet and dry) increased by 78 per cent, pro-
196 per cent (practically a three-fold increase) and average
by 68 per cent (table 4.4). Some of the increase, most notably in
s and production, occurred in the main season crop, but the most
pansion was in off-seas ltivation, made possible by the
nts in irrigation and the adoption of the new rapidly maturing
s. From a total area of 2117 ha and production of 3315 t in the
51 season (mainly in Province Wellesley), off-season cultivation
d expanded to nearly 200,000 ha producing over 700,000 t by 1980-
percentage increases of 9297 per cent and 21,186 per cent respec-
yely. Substantial increases in yields resulted from the planting of the
w varieties, greater use of agricultural chemicals, especially fertilisers,
d improvements in water control,
A more detailed analysis of the padi statistics, however, both on a
basis and in terms of disaggregated time periods, reveals a number
se severe doubts about the long-run el
ocratic strategies themselves. as well as of the New Economic Policy's
pproaches 10 the padi sector. and which clearly influenced the formu-
tion of the National Agricultural Policy of 1984 (see section IV below).
peninsula-wide growth rates summarised in table 4.4 are strongly
ected by the figures for Kedah/Perlis, which accounted for nearly half
> total area and over half the total production throughout the period.
tthose parts of the peninsula that are less well endowed for padi pro-
on, both naturally and in terms of engineering infrastructure, the
th was less dramatic than in the northwest. In the case of Negri
lan, for example, whose double cropping began only in the mid-
s, reached a peak in the 1972-73 season at the time of the world
shortage and then declined rapidly over the rest of that decade, hoth
and production were considerably less in 1980 than they had been
1950. A similar pattern occurred in Pahang. Main season plantings
less in 1980 than they had been in 1950 in Johore, Penang. and
angor, though off-season plantings in each case prevented the over-
ll area from declining in these states, while considerable improvements
Yields led to enhanced production even from the reduced main season

i

Particularly significant are the comparisons between 1950-1970 and
970-1980, this latter decade corresponding with the first ten years of
New Economic Policy. It is apparent from table 4.4, and especially
figure 4.3, where more frequent time series data are graphed, that
major increases in area planted, production and yields were achieved
before 1970. Indeed, in the peninsula as a whole, the total area planted
declined by 5 per cent hetween 1970 and 1980, following an 88 per cent
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ase between 1950 and 1970, This decline occurred largely in main
eason plantings, but between 1975 and 1980 the area cropped in the off-
eason also fell. Production increments continued through the 1970s, though
a much reduced rate compared with 1950-1970, thanks to continuing

nereases in yields. These production increments were achieved entirely
n the northern regions of Kedah/Perlis, Kelantan and Trengganu. E
in the peninsula, total production fell during the 1970s—in some
tes catastrophicully, as illustrated by the figures for Negri Sembilan.
There is little doubt that the principal achievements, in production terms,
f the padi growing indusiry occurred in the second half of the 1960s
the new varieties were released (see footnote 3), as off-season planting
and Kelantan, but also
Perak, Selangor and Trengganu. and as fertiliser usage expanded. It
not unreasonable 10 expect the very high growth rates of the 1960s

0 as irrigation schemes were completed, high yielding
ly adopted, and fertiliser and pesticide usages
become the norm. Given the objectives of the New Economic Policy.
ve emphasis on improving rural living standards rather than
of further p ion i during the

1970s would also have been a reasonable expectation. In the event, the
Fourth Malaysia Plan (Government of Malaysia, 1981) was able to report
fall, from 88.1 per cent in 1970 to 55.1 per cent in 1980, in the incidence

of poverty amongst padi farmers, but padi houscholds still represented
12.5 per cent of all poor households and their income level was improving
‘more slowly than that of the nation as a whole. Bhati (1976). for example,
a study undertaken of a village in northern Province Wellesley, reported
improvement in income levels between 1952 and 1970 but noted that
the increase. especially from padi, was not great and certainly not uniform
ximongsl the farmers. In fact, despite all efforts, the relative position of
padi farmers as a group was actually worsening at the same time as the
achievements of the previous twenty years were beginning

... on the of agriculture. ..’

Among the countries of the less developed world Malaysia is relatively
‘fmnme, The World Bank (1993) classes the nation, in company with
~ Countries such as Chile, Algeria and former Czechoslovakia, as “lower
Middle income’, though, with a 1991 GNP per capita of US$2520, right
at the top of the list. The Mid-Term Review of the Fourth Malaysia Plan
(Government of Malaysia, 1984) recognised that. in Malay. manifes
tations of poverty involving widespread and severe shortages of food.




(a) Area Planted

Figure 4.3 Peninsular Malaysia—padi data, 1850-1984
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rsistent hunger, diseases and death were absent but, at the same time,
mated that in the early 1980s 24 per cent of all households in
epinsular Malaysia would receive incomes below the poverty line. In

agricultural sector, the incidence of poverty was reported as high as
43 per cent with rubber smallholders. fishermen and padi farmers par-

arly poor.
45 The incidence of poverty in the agricultural sector, 1970-85(%)

1970 1975 1980 1983 1985
bber smallholders 64.7 59.0 M3 811 392
palm smallholders 30.3 9.1 7.7 6.5 5.7
onut smallhiolders 528 50.9 38.9 327 311
farmers. 88.1 77.0 527 54.0 58.3
agriculture 91.8 788 642 54.0 47.5
rman 732 63.0 453 447 435
40.0 47.0 35.1 546 39.0
68.3 63.0 457 54.9 428
49.3 43.9 202 303 241

1.79 175 1.80 1.78 242

lthough the incidence of poverty in rural Malaysia undoubtedly fell during
1970s (see table 4.5). its persistence amongst half the padi households
and between 30 per cent and 40 per cent of most other rural familics.
ipite the 30 years of government efforts aimed at its eradication, forced
review of policies and options. The situation of the 140,000 padi
seholds as the only group whose income levels had actually deterio-
d after 1980, following a decade of improvement, was of particular
. The resurgence of poverty in the padi section in the 1980s was
leled by an intensification of the declines in area and production that
d begun in the later years of the 1970s. The area cropped reached a
ak of 597,521 ha in 1973-74 und thereafter declined at an average rate
over 2 per cent per year. notably in main season plantings, to reach

drought year of 1977-78. Praduction. thanks to continuing yield
ases, grew until 1978-79 when it peaked at 1,799,065 tonnes but then
fell to reach a low of 1.302.564 wnnes by 1983-84. Evidence from the
980 census (Khoo, 1982) and repeated by the 1991 census (Department
Statistics, 1992), showed a marked population movement away (rom
the padi areas and implied the existence of a deeply seated structural
oblem with which the New Economic Policy had entirely failed 1o cope.
In 1984 Malaysia adopted a National Agricultural Policy (NAP) n
‘attempt 10 provide guidelines 10 help unify and direct the efforts of all
\ involved in agricultural development. The objective of the NAP
'Declﬁcally was ‘to maximise income from agriculture through cfficient
Nlaﬂon of the country’s resources and the revitalisation of the sector’s

P
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contribution to the overall economic development of the country.” The
formulation of the policy followed World Bank concern over farm effi-
ciency and income equity that was voiced both in a country paper on
Malaysia, and in a further confidential paper in which the Bank argued
for more government attention to, and resources for, agriculture. The authors
of the country report identified various constraints and bottlenecks, i
cluding uneconomic cropping patterns, lack of consolidated landholdings,
duplication of effort by government agencies and a lack of interagency
co-ordination generally. The Bank urged Malaysia to seek higher produc-
tivity based on the concept of the maximisation of net farm income, an
approach which would concentrate on increasing the value of farm prod-
ucts rather than on output itself.

The objectives and strategies of the National Agricultural Policy were
broadly in line with these recommendations, Paragraph 11 of the policy
document stated:

11. The NAP sceks to maximise farm income by raising

productivity. This serves not only to alleviate rural poverty and

improve the quality of life but also facilitate (sic) the retention of
productive labour in agriculture, The prot of maximising farm
income is o be achieved through the expanded production of
traditional export crops, the development and promotion of
potential export crops and the development and expanded
production of food and industrial crops. The production of all
agricultural commodities, except rice, would be based on technical
including agro-climatic i i as well as ec ic returns,

In respect of rice, the country’s staple food, its production will be

based on national food security consideration (sic).

The Mid-Term Review of the Fourth Malaysia Plan, also published in
1984, incorporated the policies of the National Agricultural Policy and
cexpanded on some of them. In paragraph 33 it stated:

33, It is in the rural sector that substantial readjustments need 1o

he made to the current strategy for agricultural development, if’

further progress is 1o be made in alleviating poverty and raising

the standard of living of the rural households. The broad thrust of

the changing directions in the strategy for agricultural development

will include an emphasis on the maximisation of farm income by

raising the productivity of the farmers, The role of subsidies in

agricultural development will be progressively reduced and this will
st in eroding the subsidy mentality among farmers. However,
wherever necessary, subsidies will be provided on a selective bas
The role of the private sector in agricultural development is
expected 1o be expanded. The urbanisation of the rural arcas
through the regrouping of villages will form part of the new
strategy for the alleviation of poverty.

and in paragraphs 34 and 36 it indicated some of the structural changes
that had been identificd in rural arcas and some proposed strategies:
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34, The emphasis on a system of co-operative farming will be an
mportant clement in the new strategy for agricultural and rural
development in the coming years. In view of the structural
changes, there is a need to promote co-operative farming by
wnsol dating farm holdings and managing them on an eslate basis.
major structural changes include the emergence of a shortage
of Iabour |n Len.un areas, 1d|:: land, ageing of the labour force in
2 ints imposed by the small size of
ggicullural holdmg\ and the shortage of good agricultural land for
the benefit of the participating farmers.

36. Emphasis will be put on the commercialisation of agriculwre
rather than maintaining a subsistence system. Co-operative farming
‘will also be the basis for further accelerating the monctisation of
the tural economy which emphasises the commercialisation of the
resources and wealth of the rural sector rather than perpetuating

a i and it ] which has been the
characteristic of a large section of the agriculture sector.

The Fifth Malaysia Plan (Government of Malaysia, 1986) reiterated the
policies of the previous statements, and the Prime Minister. Dato Seri Dr-
ahathir bin Mohamad, confirmed in his foreword that ‘rural develop-
[would] continue to be given emphasis with a view to raising the
tandard of living in the rural areas’. In the extensive cut-backs in
overnment expenditure made in the 1986 budget. agricultural develop-
t was treated relatively mildly and thus maintained its *privileged
position.

The approach of the National Agriculral Policy was overtly techno-
tic. It almed 10 maxlmlee Iarm Im.nmc 1hmugh the expanded pmduL—

velopment and pmmnlian of potemial export crops (of which cocoa
icularly was seen as having sound prospects), and the increased
oduction of food crops. The production of all agricultural commodi-
xcept rice—was 10 be based on technical, including agro-climatic,

i as well as ic returns. With respect to rice, the
try’s staple food, production was to be based on considerations of
ional food security. The Policy explained these considerations as meaning
achievement of between 80 per cent and 85 per cent of the national
®quirement (since ‘in times of emergency, the consumption of rice is not
much as during normal times’). This target was accepted in the Fifth
an. Essentially, emphasis was on the commercialisation of agriculture
!‘ﬂ‘ler than on the maintenance of the subsistence system which had char-
acterised a large part of the agricultural sector.

Unduuhted]y the greatest challenge faced by the *modernisation” poli-
 Cies of the National Agricultural Policy and the Fifth Plan was in the padi
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sector, During the Fourth Plan period (1981-85), padi production had
absorbed M$430 million on fertiliser subsidies alone while recording a
twelve per cent fall in both output and cultivated area as increasing numbers
of farmers abandoned their land. The underlying causes of the failure of
thirty years of rural development to eliminate poverty and produce a stable
and prosperous padi growing community are examined in the following
chapter.




“. .. Immiserising
Growth...?”” —
Some Consequences
of the Technocratic
Approach

Fechnological innovations cannot be expected 1o correct serious inequalities
access o and benefits from resources, ™

li bin Awang sits crosslegged on the floor dressed in nothing but
torn sarung. His arm rests on the ‘window', a gap where a board has
been left out of the wall. He is a big. tough-looking man with a scar at
side of his mouth, but it is clear as the afternoon wears on that Ramli
s a frightened man.
Not all the poor are heroes. Ramli, who is both landless and illiterate,
at the botiom of the rural heap. His father was poor; he is mired in
ven worse poverty, his children's prospects seem hopeless. And although
is only thirty-five, there is no fight in him: he seems unabie 10 do
ything to change his fate.
Ramli never went 1o school because he was the eldest of seven brothers
and his father wanted his help in the fields. His father operated eight
long—but all the fields were rented, so Ramli could inherit nothing.
re are stll four younger brothers living at home. Two of them, like
mli, never went to school and the youngest at thirteen has just dropped
out to work in the fields
~ When Ramli married Lijah nine years ago he moved into her father's
\house at Kampung Sungai Dedap. His futher-in-law allowed him to operate
me relong of land that the family had been renting for over thirty years.
When the old man died shorily afterwards. Lijah. along with her three
brothers, inherited three penjuru or three quarters of a relong.

.

! The chapier heading is a quotution from Schub and Barghouti (1988) and the intro-
Quotation is from Barker and Anden (1975),

91



92 RICE SECTOR OF PENINSULAR MALAYSIA

Even for padi land this was too small to be split, so the four of them
operated the land on rotation (bergilir). Each season a different sibling
furmed it and ook the produce, then passed the land on to the next. If
the crop failed. through drought or disease, then the one who had the
land that season got a second shot.

(Shukor Kassim et al,
“Poor Malays Speak Out,” 1984)

| relong = (.54 hectare

1
‘widening income inequalities’

The persistence of poverty in the padi sector, despite the outstanding
achievements recorded in padi production, has attracted iderabl
attention. n examining rural development between 1955 and 1975, Peacock
(1979; 1981) concluded that efforts to resolve the problem of rural pov-
erty by using modern methods of agriculture within the traditional socio-
cconomic patterns of the peasant society had acted to reinforce, and bind
the farmer into, a structure from which he needed to escape if he were
10 be released from poverty.

The definition, and hence the of poverty is difficult. Most
assessments, official or non-official, are necessarily based on some arbi-
trary *poverty level’. This may be cither absolute, requiring the identifica-
tion of @ universal minimum set of human needs to determine a poverty
threshold, or relarive, whereby individual or househeld incomes are re-
lated to a particular society’s concept of a minimum ‘living standard’*
The incidence of poverty in Malaysia has been measured officially since
1970 by the latter method. The Malaysian poverty line income, though
not always clearly defined in monetary terms (Snodgrass, 1980), takes into
account the mini q ofa hold for three major items—
food, clothing, and footwear—and a number of other, non-food, items
such as rent, fuel and power, transport and communications, health,

ion and ion. ‘Minil qui " are based on recom-
mendations by the Institute of Medical Research, the Ministry of Social
Welfare. and levels of expenditure of the lower income households as
were reported in the Household Expenditure Survey, 1973. The poverty
line income is adjusted annually on the basis of changes in the Consumer
Price Index. The Mid-Term Review of the Fifth Malaysia Plan (Govern-

+ Some sociologists (see Tewnsend (ed). 1970) argue thavall poverty should be regarded
4 a general form of relative deprivation.
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‘ment of Malaysia, 1989) identificd the *hard core” poor as those house-
holds whose income was less thun half of the poverty line income. Some
of the background 1o the definition and analysis of poverty in Malaysia
described in Muniappan (1982). and & lack of clarity about the degree
yfconustemy in the application over time of the ‘poverty line income’
is noted by Lim (1982).

Despite lack of clarity about the consistency of application or the
‘monetary level of the poverty line income, however, there is substantial
evidence that poverty was widespread in the padi areas in the late
9705 and early 1980s. In a study of 31 houscholds in Kg Asam Riang
Keda ) Bdm’\rd (I‘)Rl) reported lhul durlnx, the IU77 78 season. vhg,

sixteen villages in Perlis-Kedah-Penang concluded that the majority of
r-innovators continued to live in absolute poverty. In terms of their
padi income alone, only 7 per cent of 600 households within the Kemubu
area in Kelantan were recorded by Shand e al. (1982) as having
t returns around or exceeding the 1978 poverty line when all income
taken into account. In those studics where efforts were made to assess
returns 1o padi farmers in strict accounting terms, by imputing labour
sts 1o family workers and interest on invested capital (land), average
returns were usually negative. almost universally for tenants and
ntly for both tenants and owners outside the double cropping schemes
Ivadurai 1972; Mokhtar and Hashim 1975: Fujimoto 1980; Shand e
1982).

lstence of a large numher of padx ;,mwmg huu\chnhls heiow the poverty
e implied the existence of an increasing income gap. a phenomenon
has been recognised implicitly by most writers. Writing on’ rural
elopment strategies in Malaysia, M.N. bin Mohd Wali (1978) stated
the strategies followed appeared to have benefited the more progress-
‘¢ and larger farmers, rural capitalists and landlords rather than lhe small
s. This statement was supported from Kelantan by Nik H; i
9), whose experience of the Kemubu scheme suggested that xhe rice
had benefited a large proportion of the non-poverty group at the
ense of padi farmers, especially tenants, and from Kedah and Perlis
the survey of Gibbons er al (1980} found that development was
fqual and that only a minority of farmers had prospered. Much of the
frature of the 19805 that was concerned with the padi industry has
buted to a growing understanding of the reasons for the coincidence

Ke Asam Riang iy a preudonym for the Kedah villige studicd



94 RICE SECTOR OF PENINSULAR MALAYS[A

of increasing productivity and widening income inequalities in the padi
districts.

Tenancy and its associated rent payments are commonly viewed as
major causes of income inequalities in rural areas and have received
considerable attention in Malaysia. For some radical writers (eg Shamsul,
1979b; Fatimah, 1981; Husin, 1983), landlordism per se is the principal
culprit. There is no doubt that tenancy is particularly common in the
longer settled and more commerc lised districts (Huang, 1975; ishak et
al., 1979) and that concentration of land ownership exis Fatimah (1980),
for example. in a study of a Kelanan village. showed that 8.7 per cent
of a population of 150 households owned 43.1 per cent of the land.

However, in many padi growing areas of Malaysia. landlordism and
tenancy are as much a consequence of inadequate farms as their cause,
as many farmers seck 10 rent land to raise their holding to a viable %
In 1975, Huang undertook an analysis of tenancy patterns. productivity
and rentals in Malaysia to illustrate that a “general condemnation’ of
tenancy and some of its institutional ar may be mi di

Using data from the 1960 Census of Agriculture, Huang examined
tenancy patterns, productivity, rental levels and incomes. He concluded
that in relation to other investment returns, rentals did not appear to be
excessive. Land prices, related to the prestige value of land ownership,
were probably higher than the land’s real ¢conomic value, a phenomenon
that made tenancy economically more rational than ownership. This
conclusion was supported by Fujimoto (1980) who also determined that
tenancy appeared to improve rather than harm the cost-return relationship.
described by most other writers who comment on the tenancy question.
Fujimoto noted that landlord-tenant relations were in most cases based
on kinship or the local village and were often informal. Approximately
70 per cent of the total contracts he studied in Province Wellesley and
Kelantan were between relatives, a figure that was confirmed from the
Muda area by Tempelman (1981). In view of the kinship link. Horii (1981)
prefers the term ‘lessor’ 1o “landlord’. Tempelman has described the close
connections between a padi farmer’s life-cycle and his successive stais
as tenant, owner, owner-tenant and landlord or lessor* Under such “life-
cycle' status changes, and while rents are not exploitative, area worked
is more significant than ares owned and. by this criterion, land is often
more evenly distributed than ownership data would suggest.

* A young married padi grower commaonly rents some land, mostly st a nominal charge.
from his fithér or father-in-law. thus becoming i tenant, On inheriting the land he becomes
an owner-operafor and may be furced to fent in‘more lind as his family grows. Later in
his Jife-cycle, when his children have become farmers themselves and Iis own needs are
fewer, e rents out same land 1o therm and. when o0 old 1o work any land at all, he lives
entirely on rent income. Stich a “landlord” may b amongst the poorest group in a village.
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A number of writers have remarked on the relatively low level of rentals.
n (1980) reported from Baling that 40 per cent of the tenants surveyed
paid no rent: Ishak ¢r al. (1979) found that increases in rentals in Kedah
d Kelantan did not seem commensurate with increases in land prices.
gjimoto (1980) reported that, in real terms, the prevailing rental level
in his research arca had shown little increase over 20 years. Ouchi ¢ al.
977) noted that rent levels in villages in Perlis and Pahang had not yet
sen so that the benefits of increased productivity remained with the tenants,
though they did not expect this situation to continue. More recent data
eem to confirm their forecasts. From his surveys. some of which con-
_u. ted to the Ouchi work, Horii (1981) concluded that the increased
" ation of farming was beginning to lead to increased rentals,
( slx of Production Surveys, compiled by the Muda Agricultural Devel-
nt Authority (MADA), \hnwed that average rents for the Muda area
s a whole rose by 25 per cent between the 1979-80 and the 1981-82
seasons. and Shamsul (1979b) reported as ‘not uncommon’ cases
a landlord doubling the seasonal rent in double-cropping areas. To
extent the 1967 Padi Cultivators (Control of Rent and Security of
nure) Acts may have contributed to the limited extent of the rises in
atals noted during the 1970s but it is as likely that the kinship basis
many fenancy arrangements was 4 major factor, Barnard (1979). in
Kedah study, summed up the general opinion that land tenure did not
ar to be a particularly pressing problem despite earlier fears that
its would be vulnerable to dispo: ion and exorbitant rents. Despite
s generally accepted view, however, it is likely that the increased
ercialisation of padi cultivation and the associated weakening of
ciprocal aid and informal tenancy arr: have led to
essure on tenants either to pay higher rents or to relinquish the l:md
work to its owner. Mechanisation has been a major contributor 1o
increasing commercialisation,
Probably the earliest reference to mechanisation in relation o padi
Browing is found in 1912 when Bateson noted the introduction of *motor

ploughmg with buffaloes or bullm s und seen us a possible leLhmquc
introduction into the Kerian arca. Serious investigations of mech-
isation date from about 1948 and. although Dobby (1953) claimed that
s only in the development of virgin land and
ing areas where the local pnpul.nlinn cannot
here or to mhu pl . Iractor uxc
Was increasing in (he carly 1950s. Mechani livati ploy

N 1953 in the double cropping trials in the Salor dmnu nl Kelantan
hby, 1954), and in 1954 Haynes reported that enough experience had
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heen g'uned with various types of machinery to indicate that, under certain

jons. the complete mechanisation of the wet padi crop was possible,
He noted that the uniform planting date and the sudden onset of the dry
weather in Kedah led 1o an acute shortage of labour at harvest time and,
with considerable percipience, believed it was “possible that combines
may, in the future, be introduced to reduce, to some extent, the influx
of harvesting gangs from Kelantan and Thailand’.

Mechanised land preparation began in Kedah in 1961 when 5.600 ha
of padi lund, representing about five per cent of the cultivated area, were
tractor ploughed (Jegatheesan, 1972). By 1966, 40 per cent of the padi
land in the Muda project area was prepared by machinery (Jegatheesan,
1972) and 32 per cent of the farmers were using mechanical methods
(Huang. 1972). Hired labour was widely used in the Muda project area
in 1966, particularly in land preparation, transplanting, harvesting and
threshing but also in other field operations. Over 50 per cent of farmers
were hiring labour for ficld preparation and transplanting, and almost 80
per cent for harvesting and threshing. The need to hire labour implied
a shortage of on-farm family workers and was a principal reason for the
adoption of mechanised cultivation methods, especially in land preparation
for which techniques were earliest available. Double cropping, with its
much tighter working schedules, made mechanisation almost obligatory.

The introduction of double cropping raised the demand for labour in
two ways. First, the introduction of two short-season rice varieties in the
year necessarily reduced the time available for each cultural operation.
The time periods for land preparation, planting and harvesting per crop
were reduced from the traditional three months during single cropping to
approximately one month for each operation over the entire scheme area
(MADA, 1972). Second, the adoption of standard varicties with uniform
maturation periods, and the associated regional water control which led
10 all fields being flooded within a maximum time of six weeks, imposed
a stringent cultivation schedule. Were the new highly nal require-
ments o have been met by manual labour alone, it was estimated that
a trebling of the labour force would have been necessary (Mohd. Tamin
and Noah, 1974). Mechanisation was seen as the only effective method
of meeting the labour shortage and of avoiding the high costs that would
have accompanied it.

By 1982, land preparation in the Muda area was entirely mechanised,
and 90 per cent of harvesting was undertaken by machinery, Manual
labour persisted longer in transplanting where experiments with modified
Japanese planters were only partially successful and direct seeding faced
difficulties arising from the clayey soils and rather high variabilities in
yields that followed its use. Nevertheless 20,000 ha (about 20%) of the
Muda arca were direct seeded in 1982, Mechanised field preparation in
Kelantan expanded rapidly with the development of double cropping and




TECHNOCRATIC APPROACH 97

s almost universal by 1982 (Shand er al, 1982) and had the added
ntage that it permitted pre-monsoon ploughing and hence an carlier
to the agricultural cycle and a harvest before the potential flood
iod. Machinery for other processes was adapted more slowly. Towards
-end of the 1980s, mechanical figld preparation and harvesting were
e norm in the major granary areas of Kedah/Perlis, Kelantan, Penang,
ut (Trengganu). Kerian and Sungei Manik (Perak), and Tanjong Karang
gor). In those arcas of Pahang, Negri Sembilan, Malacea and Johore,
where local physiographic conditions hindered mechanisation. its absence
g seen as a major limitation on the ability of the industry to develop (see
pter Six).

of labour-intensive farm ions in districts with
rates of natural population growth inevitably raised concern about
s, and Ouchi er al. (1977) suggested the need for
positive plans to absorb rural Jabour into non-agricultural activities.
wever, given the situation whereby labour shorrages have been at least
ontributory factor in the adoption of machinery, it is difficult to determine
simple cause and effect relationship between mechanisation and changes
n employment opportunities. Shand et al, (1982) actually saw the relcase
family labour for more profitable off-farm employment, even in the
ce of any major development of industrial opportunities, as a distinct
fit of mechanisation.
Pcfhap of greater concern than its direct effect on employment is the
t of mechanisation on the availability of land to rent, Mech-
es it possible for a household to cultivate more land than
could manage with family labour, even supplemented by hiring at peak
Wwork periods. This is even more true as transplanting becomes mech-
nised, since transplanting is the main determinant of the padi area that
n be cultivated by an individual houschold. Pressure on pure tenants
r:hnquxsh land is thus probably \nLvlmhlc umml) a trend towards
nf genemux less: 1 rel hips based on Kinship

example, repnrled rmm Kmdn (hdl eumnum.llly mnnvaled and ngnd
dually b i lhe narm. l i alm

cent of whmh was over 50 years of age in 1980, compared wnrh only
11 per cent above that age in the total workforce. Dobby (1949) foresaw
any consequences of mechanisation which. he claimed. would upset
m}! social ties, break the tradition of communal assistance, eliminate
buffalo and oxen (which were amongst the few money-making ad-
ts of the padi farmer), and place an emphasis on large holdings rather
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than small. There seems little doubt that mechanisation is contributing to
‘the polarisation of incomes not only within the villages, where the owner
~and owner-tenant stand to benefit over the pure tenant, but also within
the region, as a result of income transfers increasingly flowing to outside
ctors rather than to a large segment of the village population (Barnard
ﬁgx]), and probably between the region and the wider national and
international economy which provides the machines and their fuel (Ishak
et al. 1979).
In a detailed study of 16 villages in Kedah, Perlis and Penang, which
‘covered 1125 houscholds, Gibbons et al., (1980) concluded that the net
return from the new technology was greatest for the bigger farmers and
t the ability of technical progress to produce profitable results was
fundamentally conditioned by farm size and tenure status. Their inves-
tigation suggested that improvements in income were linked in an increas-
‘ingly exclusive manner 1o the amount of land available for operation. The
large farmer was able concurrently to increase all forms of input while
‘at the same time relying proportionately less on family labour and they
d that the possibility of rep ing and i ing capital was
a direct function of a farmer’s capacity to hire labour, itself a function
‘of his farm size.
The government initiatives of the 1960s and 70s had included the
of various institutions to ease the provision of credit to padi
farmers, in order to release them from what had long been seen as the
clutches of exploitative village moneylenders and to expand the avail-
‘ability of funds. The rural co-operati . Farmers’ A i
-and the Agricultural Bank (Bank Pertanian) of Malaysia were founded
o provide, at moderate interest rates,
-and medium-term loans for the purchase and improvement of land and
‘the acquisition of farm equipment and machinery. The Farmers’ As-
Sociations were designed to provide extension services, processing, ware-
‘housing, transport and marketing services as well as credit. Both credit
‘and services have proved to be more readily available to the larger farmer
than 1o the smaller. Shamsul (1979b) has claimed that credit facilities
‘Which require collateral exclude from a the majority of landless tenants
- Or very small farmers who may then be forced back 10 the moneylender
I.Who. in the absence of securities, exacts higher interest. Barnard (1979)
has queried the extent to which Farmers’ Associations serve all strata of
the farm population, while Fredericks er al. (1980) noted a correlation
Meen farm size and Farmers' Association membership which tended
10 be dominated by the wealthier farmers. Even the payment of zakal.
the Moslem tithe, collection of which is limited in practice to grain
Producers or specifically to de facto padi cultivators, is regressive in that
itis based on a fixed proportion of gross production with no consideration
&iven to input costs or size of cultivated area.




100 RICE SECTOR OF PENINSULAR MALAYS1A

One consequence of the introduction of large scale irrigation schemes
and of double cropping has been the reduced opportunity for the pro-
duction of non-padi crops by padi farmers. The “traditional’ subsistence
cconomy of the padi areas often incorporated non-padi crops. Ishak er
al- (1979) commented on the fact that mixed farming is more common
in subsistence areas, and Huang (1972) noted that small farm sizes and
lower yields were likely to discourage farmers from double cropping padi
il alternative income sources were available. A priori it can be argued
that there is fikely to be an inverse relationship between the productivity
of the padi farm and the need for other crops and/or off-farm work, and
that modernisation 10 raise that productivity should climinate the need for
alternative income sources. Certainly where padi productivity is high (eg
in the northwest), farmers spend less time on non-padi crops (Huang 1972).

Neverthels the fact that padi is often less profitable than other crops
maintains the farmer’s interest in alternatives even when irrigation permits
double cropping of padi. Unfortunately in this regard, the regional irri-
gation schemes often prohibit the farmer from growing an alternative or
keeping livestock, thus locking him into padi production and reducing his
ability to take advantage of alternative market opportunities. [n the Kemubu
area, for example, Brown reported in 1973 that tobacco offered a higher
return than padi but the opportunity for its production was restricted by
the irrigation provided for double cropping. By 1976, Nik Hassani noted
that the Kemubu farmers had become less dependent on tobacco which
had shifted to farms outside the project. He attributed the change 1o the
development of irrigation but also to rapid earlier expansion that led to
low quality leaf. Mokhtar and Hashim (1975) found, however, that non-
padi income remained attractive in Kelantan ai the expense of further
improvements in padi yields, and Shand er al. (1982) reported that, in
the area of the Kemubu scheme, there had been an increase in cropping
diversification during the ten years or so since the Ministry of Agriculture
and Co-operatives’ 1968 survey (Selvadurai ¢f al.. 1969). This was
particularly evident in rubber growing, which was found on 8 per cent
of farms surveyed in the scheme arca in 1968 and on 18 per cent of such
farms in 1980, In Trengganu, Lemmens of al. (1981) noted a growing
interest in tobacco and cattle raising and commented on the importance
of rubber, tobacco and animal products to farm incomes. In Perlis, Blom
et al (1979) reported that tobacco was gaining importance as an off-
season. crop.

The alternative income source for the impoverished padi farmer who
does not have the option of a more profitable crop is necessarily off-farm
work. Non-agricultural sources of income for farming households have
consequently become of growing significance and attracted the attention
ofa number of recent investigations. Horii (1981) described how the small
size and low productivity of the i farms in his survey areas created
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¢ need for off-farm work but he found thal the opportunities for such
were few. Padi farmers were often compelled to engage in occa-
nal work such as coconut plucking or roof making. though some had
regular off-farm employment as shop-keepers or fishermen. In Perlis
agricultural work was found to be important both within and outside
e Muda area, where approximately 45 per cent of man-days were spent
ivities other than farming (Blom et al., 1979). In Trengganu,
L (1981) observed that off-farm activities had become a
reason for not resuming double cropping after low yields and water

e mnul hy \he mrly wxns with a wnder speurum of |nhs outside
griculture and outside the village required especially for men. Barnard
(1981) drew atiention to the limited opportunities for men to obtain
mployment in the developing light industries which preferred ‘a lower
aid, docile but high turnover labour force of young, unmarried women'.
_ The World Bank (1975) opinion that ‘rural development programmes
e to include provision for promoting non-agricultural activities in rural
as and for the linkages with agricultural se lurs on the one hand, and
e urban, industrialised sector on the other’ is reinforced by the ex-
perience of the Malaysian padi industry und clearly influenced some of
e strategics outlined in the National Agriculural Policy. These are exam-
ed in more detail in chapter six, but it can be noted here that, in the
al absence so far of opportunities for off-farm employment of other
ual kind, the introduction of double cropping has reduced the
farmer's opportunities for cconomic improvement.

«. such small size..."

Underlying the paradox of a situation in which the Malaysian padi
ector has been a major recipient of government attention and invest-
ment, has seen substantial improvements in total production of padi and
in average production per cconomically active person, but continues to
include the country’s largest concentration of the poor, is the question
of farm size. There is a broad consensus that the root cause of the inability
green revolution technology to overcome poverty. even with
lated infrastructural, credit and extension facilities, is the inadequate
the modal padi farm. As has been illustrated in this chapter, many of
le technological advances and government initiatives that have made
Possible the increases in productivity have contributed 1o widening income
£aps since the net return from the new technology and institutions is
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greater for bigger farms. Amongst the five basic ‘modern’ |npu[\—hlgh
yielding crop varieties, chemical fertilisers, insecticides/pesticides, i
gation water and farm machinery—the first three are essentially scale-
neutral, though fragmentation probably makes the application of fertilisers
and pesticides demanding of greater time and effort than would be needed
on a consolidated farm. and the limited earning capacity of the small
farmer makes him a credit risk without subsidies. Water distribution systems
and farm machinery have a strong scale bias and their employment on
small farms, and even more so on small plots, becomes very costly if
not_impossible.

Both the average and the modal Malaysian padi farm are small—perhaps
| ha in area. Care is required in comparing various survey data that refer
to farm area since different concepts are cmpluycd—.mm uwncd area
operated and area under padi—but the general 1 are
Hill (1982), basing his figure on the 1960 Agricultural Census and re-
ferring apparently to area operated, gave the average size of the Malaysian
padi farm as 1.02 ha, with a range from (.51 ha in Negri Sembilan to
1.49 ha in Perlis. As a result of population growth over the last 30 years,
the average sizes are certainly now even smaller, a conclusion supported
by recent case studies. Lemmens e al. (1981), for example, reported that
the ‘overwhelming majority” of the farmers surveyed in six villages in
Trengganu operated less than 1.2 ha of padi land; Horii (1981) recorded
60 per cent of tenants as operating less than 0.6 ha and 75 per cent of
ng less than 1.2 ha in his survey village in the Kerian
rvey of 20 randomly selected houscholds in the Alor
Gajah district of Malacca in 1987 revealed that the average area of padi
land owried was (.34 ha (Courtenay, 1988b). The problem of size is almost
universally exacerbated by fragmentation and multiple ownership.

There can be no firm statement regarding the minimum size of a padi
farm that will ensure at least a poverty line income for a household;
clearly this will vary with household size, soil quality, local climatic
conditions and personal abilities such as management skills. Mokhtar (1982)
estimated that the minimum viable farm size on good, double cropped
land was 1.2 ha, on poor double cropped land was 2.2 ha and on single
cropped land was 3.2 ha. The Mid-Term Review of the Fourth Malaysia
Plan accepted the minimum of 1.2 ha of double cropped land as necessary
10 generate income above the poverty line. However, a survey of house-
holds in the Kemubu scheme in Kelantan (Shand and Md. Ariff, 1983)
found that average net farm income in the double cropped project area
was approximately one third of the poverty line income which, since the
average farm size operated in that scheme is | ha, suggests that a minimum
size closer 10 3 ha is necessary for a household to earn its livelihood
entirely from padi. Whatever the minimum viable size, there is no doubt
that most farms are too small to provide a living without additional sources
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of income being available to the household and, for reasons noted above,
se sources are increasingly being limited to some form of off-farm
employment. The Mid-Term Review reported that more than 50 per cent
of Malaysia's padi farms were smaller even than its 1.2 ha minimum,
‘and a recent Asian Development Bank report (1985) stated that *perhaps
as much as 40 per cent of the holdings in Peninsular Malaysia are of
such small size that no known technology would permit the generation
‘of farm incomes at levels that could comfortably place the farm families
bove the poverty line for the long term’. A growing response to this
tuation is for padi farmers to abandon padi growing altogether and to
a full-time livelihood elsewhere in the cconomy.

- Out-migration from the padi areas of Peninsular Malaysia has been apparent
for a number of years, Between the 1947 and 1970 censuses, for examiple,
the average annual population growth rate of the principal padi districts
was 2.9 per cent, compared with the national figure of 3.47 per cent’
“An analysis by the Muda Agricultural Development Authority (MADA)

n 1972 of the population change between 1957 and 1970 of 26 Kedah
‘mukim that were ‘crudely classified as padi mukim' revealed an average
‘population growth of only 1.54 per cent, with six below | per cent. Growth
rates between 1970 and 1980 were even lower, with nine of the same
im growing at less than | per cent per annum and two recording
population declines, Wider evidence from the 1980 census preliminary
field counts (Khoo, 1982) showed a marked population movement away
from all the padi areas. Comparisons of mukim level populations with the
1970 census figures in all states except Selangor (where boundary changes
in 1974 made complete comparison impossible) revealed declines in 22
per cent of mukim and growth less than the peninsular average in a further
45 per cent (figure 5.2). The vast majority (perhaps 75%) of these de-
ning mukim were in padi areas. The number of economically active
sons empluyLd in padn ;,mwmg fell by over ”U pcr cent in |hL mlc-n.ensdl

" Soon (1975) noted tht. during the 1960s. there was only & marginal out-migration from
areas as a whale and that the proportion of the population that was recorded as fural
1970 was. much the sume as it had been in 1957 (73%). Hix analysis wiss, however
on state figures and a simple rural/urhar. dichotomy. in which out-migration from padi
.H!wns concealed by the rapid growth of FELDA schemes duting the period under teview
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in Malacca the average age of houschold heads in the surveyed sample
was 57, and 69 per cent of the 25-55 age group had left for employment
elsewhere (Courtenay, 1988h).

A similar analysis of the 1991 census figures compared with those of
1980 (Department of Statistics, 1992) reveals that 23 per cent of mukim
recorded absolute population declines and 42 per cent recorded growth
less than the peninsular average. As over the previous intercensal period,
many of these declining mukim were in padi areas—most notably in
Malacca (where 28 mukim of the state’s 82 lost population), Negri Sembilan
(where absolute declines accurred in 23 of the state's 62 mukim) and in
Perak (where 39 out of 81 mukim recorded population losses), Perhaps
the most telling evidence of the changes in population in the padi districts
comes from the Perak division of Kerian, site of the colonial period’s
principal irrigation project. In Kerian, between 1980 and 1991, every mukim,
with the exception of the regional town of Parit Buntar, lost population,
In 1991, the total population of the district had declined by 4.6 per cent
since 1980, Outside Parit Buntar, the decline was 11 per cent.

The causes and effects of these population movements are complex.
To some extent they are the consequence of “pull’ factors insofar as growth
elsewhere in the economy is drawing population from the low-income
padi areas. ‘Growth arcas’ are both rural and urban. Land development
schemes, especially those of FELDA, have atiracted population 10 areas
previously undeveloped where rubber and oil palm have provided the
bases of highly organised ¢ i lhold and associated agro-
towns. Some remote mukim. for example, in the interior of sparsely
populated Pahang state, revealed population growths resulting from such
schemes of over 200 per cent betweeri 1970 and 1980. Other districts 1o
which rural out-migrants have been attracted are the urban areas of all
states, but especially of the west coast where commercial and industrial
growth, and often associated spontaneous settlement, has heen taking place.
Between 1980 and 1991, certain districts of Trengganu, for example Dungun
and Kemaman, also recorded very high increases resulting from devel-
opments associated with the processing of off-shore petroleum resources.
There is little doubt, however. that the circumstances described in section
I above, which have made it increasingly difficult for the small farmer.
and especially the tenant, to make a living from padi farming, have been
major ‘push factors’ in crealing out-migration. In this context, such out-
migration to urhan areas may be seen as ecconomically rational even when
opportunities in the urban sector are known to be uncertain (Todaro, 1977:
Stark and Levhari, 1982). The recognition of such uncertainty is often
confirmed by the choice of many migrants to leave young children with
grandparents in the kampung.

Although many out-migrants from the padi arcas have been landless
labourers or tenant farmers—the first group to suffer from falling employ-
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ment opportunities and land rep ion as

sufficient owners or owner-tenants have left 1o create a growing pmble
of idle padi land. This problem was recognised in the Mid-Term Review
(1984) which attributed it to ‘the shortage of labour leading to abandon-
ment and underutilisation of alienated cultivable land™. In essence this
rather bland statement is accurate, but it avoids specific identification of
the cause of much of the shortage—the very low incomes that are earned
by most padi households, The National Agriculiral Policy also recog-
nises the agricultural labour shortage, but attributed it emm:ly to pull
factors—'the rapid migration of rural youths 10 urban areas as a result
of the attractiveness of the more remunerative employment opportunities
as well as glamour of living and working in non-agricultural sectors’. This
tement is an interesting echo of the one made by Haynes half a century
carlier (see page S0) and is surely one that many in the squatter settle-
ments of Kuala Lumpur and other Malaysian cities would challenge as
a deseription of their new environment,

Efforts to determine the extent of padi land that is lying idle have
proved difficult and figures are not readily available. A distinction is made
between padi land defined as permanently idle, that is land which has
been alienated for padi but which has not been cultivated for three
successive years, and off-season idle (better described as underutilised),
that is land which is single cropped within a double-cropped area. Ministry
of Agriculture figures for 1986 recorded 91.203 ha as permanently idle
(an increase of 27 per cent over 1982) and 34,052 ha as off-seasan idle,
though, as discussed in the footnote to Table 5.1, the figures raise sta-
tistical problems in some instances. Between 1982 and 1986, over 9,000
ha of the pes ly idle land was ilitated by various agencies
along lines dis ed in chapter six, but this rehabilitation clearly was
unable to keep up with the extent of abandonment except in the case of
the states of Penang and Selangor. ble 5.1 illustrates the distribution
by state of permanently idle land. with an attempt to estimate for each
state the percentage of total padi land that it represents. In addition to
the 91,000 ha of permancntly idle land recorded in 1986. a further 34,000
ha of off-season land was reported idle by the Minisiry of Agriculture
(pers. comm., 1986) but the figures appear 10 contain many inconsist-
encies and are not reproduced here,

Although there is no way of confirming a precise congruence between
the 130,000 ha of land which were “lost” by the padi industry between
1978-79 and 1985-86 (see appendix table 1(a)) and the existence in 1986
of 125,000 ha of idle land in Peninsular Malaysia, it is a fair assumption
that most of the reduction in cultivated area was due Lo an active with-
drawal from padi growing by substantial numbers of farmers. The ex-
istence of approximately 25 per cent of its total padi land lying idle during
the main season, with perhaps a further |4 per cent of irrigated
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land uncultivated during the off-season, has clearly caused considerable
official concern and investigations have suggested several reasons for its
abandonment.

Writing in 1982 Mokhtar suggested four principal reasons for the

abandonment of padi land—deteriorating physical circumstances: sub-
division, fragmentation and consequent small farm size; high rents; and
a shortage of farm lubour resulting from out-migration. Deteriorating physi-
cal circumstances included soil degeneration, especially where acid sul-
phate conditions were exacerbated by dwindling water resources, and
problems associated with drainage and irrigation. These rendered land
- unsuitable for continued cropping. in some cases as a result of bogginess
‘caused by excessive irrigation water or by the inability of substandard
schemes to deliver adequate supplies. Brookfield ef al (1991) noted that,
for example, in Selangor, a number of smaller, higher valleys had gone
out of padi production by the mid-1960s. Stream aggradation, resulting
from forest clearance for rubber and timber extraction in the upper parts
of catchments, was seen as a major cause in reducing the suitability of
land for sawah development, It has been noted in the Alor Gajah arca
of Malacca that most of the abandoned land in one mukim occurred in
those parts to which irrigation water was most difficult to convey
(Courtenay, 1988b). The incidence of pests, particularly of rats, can reduce
T})mduclivity 10 a point where continued cultivation becomes quite
unremunerative, a situation that has a positive feedback and consequent
ccumulative effect since idle fields are themselves a stimulus to the breed-
ing of rodents. A detailed official investigation carried out in 1987 by
he Ministry of Agriculture similarly places some emphasis on physical
conditions, including climate, topography, land quality and inadequate
i structure,
Clearly each farmer who chooses to leave some or all of his padi land
cultivated does so for a set of specific reasons. In some cases, but
Probably in only a relatively small proportion, the decision is forced on
the h by physical ci but generally it is reached by
the assessment of economic alternatives. Where the decision is no longer
16 cultivate padi, it will have been made on the grounds that returns from
ources expended (including labour) are expected to be greater else-
in the economy. The differential between the alternative income
d that to be derived from padi cultivation is necessarily greater, and
therefore to affect even the better managed houscholds, in those
Where yields are lower, water supply less reliable or infrastructure
developed. In such areas the proportion of idle land is accordingly
Cr, as is illustrated in table 5.1 which, despite the shortcomings of
data, indicates that the incidence of permanently idle land is greatest
grl Sembilan, Pahang and Johore and lowest in Kedah/Perlis, Selangor,
and Penang.
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Table 5.1 Peninsular Malaysia—permanently idle padi land by state, 1986

Area of % increase (+) % of total padi

padi land or decrease () | land (1970s)

permanently since 1982 permanently.

idle, 1986 idie (1986)°

(ha)* (ha)"

Johere 20176 + 200 36.5
Kedah 7.338.6 + B84 6.0
Kelantan 23,308.2 + 189 333
Malacca 32501 il 27.3
Negri Sembilan 10,284.9 + 96 100.0+
Pahang 20,2816 + 1030 100.0+
Penang 4,017 + 287 232
Perak 10.466.4 + 159 209
Perlis. = - =
Selangor 1.427.1 = 002 6.9
Trengganu 7,138.4 + 16 235
Peninsular Malaysia 91,202.8 + 270 244

w

It has nat proved passible to up-date these figuras. An official of the Department of Agriculture
reparts thal, although rehabiitation of idile padi land is laking place, hrough the medium
of various of the schemes described In this book, abandonment continues 1o accur, One
can sympathise with the difficulties of keeping check.

These figures were collected by staff of the Ministry of Agriculture. The Ministry believed
them 1o be reasonably accurate, though it is ditficult to accept that, in both Negn Sembilan
and Pahang, more pad land was raported as permanenlly dle than the Jargest area recorded
under wet padi between 1970 and 1982. Both states recorded over 2000 ha of wet padi
in e 1986-87 season. In view of the Known out-migration fram the Kedah padi areas
between 1870 and 1980, the Kedah figure seems low, but may well be accurate, K
farms are larger than the national average and padh yietds are amangs! the highest in the
counlry; much of the out-migration has probably bean of the landess,

it is extremely.diffcult, it not impossible, to determine the amount of land that has been
alienated for pad in each of the states of Malaysia. These calculations are based on tha
largest area actually cullivated n each state since 1970, There is no quarantes that ail
of this land is still available for padl cultivation. Much has undoubledly been fost to urban
expansion alone.

-

a

The decision to leave padi farming, most commonly taken by younger
adult members of @ household, inevitably reduces the availability of
agricultural labour and this shortage per se. rather than the circumstances
that created it, has been blamed for the phenomenon of idle land and the
fall in padi production resulting from it. To reach the national output
targets, as well as to derive maximum benefit from the investment in
infrastructure, padi land cannot be allowed to remain idle. There appears
also 1o be a feeling that it is intrinsically undesirable that padi farmers
should be leaving the fand. The National Agriculwral Policy seeks ‘to
facilitate the retention of productive labour in agriculture’, while the Final
Report of the Kemubu Agricultural Development Authority (KADA) If
Improvement Project writes of arrificial shortages of labour created by
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migration of farm family labour to more lucrative crops or jobs and
es the reluctance of farmers 1o grow padi as a ‘constraint that needs
o be resolved'!
Small farm size is acknowledged in the official literature as the prime
se of lund abandonment and of the poverty associated with padi growing
although there was no attempt in the Ministry of Agriculture’s 1987 report
correlate the occurrence of idle land with holding size. The National
gricultural Policy i fied the exi; of uneconomic-sized holdings
a constraint on agricultural improvement, and the Mid-Term Review
of the Fourth Plan similarly commented on the ‘constraints imposed by
small size of agricultural holdings’. The Fifth Malaysia Plan employed
same terminology, while the Sixth merely refers to programs for the
idation of idle and ic farms and the increasing of pro-
ductivity through economic size operation, the adoption of modern. tech-
logy and the provision of improved infrastructural facilities. The poli-
s adopted to tackle this problem—swhich are examined in chapter six—
squarely based on the belief that greater access to technology. to he
de possible by land re-organisation of a physical kind, will result in
ler returns per unit area and thereby help eliminate poverty, This beliel
in keeping with the arguments that the net return from the new tech-
nology is greater for the bigger farmer, though there is some evidence
(eg Mokhtar, 1978; Fujimoto, 1980) that there is no significant difference
between the efficiencies of large and small farmers. It is clear, however,
at any policies that bring idle land back into cultivation will contribute
10 total production and increase available incomes, while physical im-
provements that reduce obstacles to better water provision or coordinated
control seem bound to have beneficial effects for those whose land
is involved. The strategies that have flowed from the National Agricultural
Policy have, nevertheless. avoided coming to grips with the principal
ictural weakness of the padi industry—the widespread occurrence of

poverty line (Shukor, 1984),
Schuh and Barghouti noted in 1988 that the use of new technology in
ic food production can lead to the paradoxical situation of ‘immiserising
th', whereby producers and workers in the sector become worse off
then they were before the new technology was adopted. Gibbons er af
(1980), in their study of villages both in Aceh (northern Sumatra) and
concluded that even where the green revolution has spread widely,
uding among small farmers, as it has in Malaysia, a disproportionately
Wrge share of its benefits still goes to the bigger farmers and many
equalities are increasing. It is unlikely that there are many cases in
laysia where padi farmers are worse off in an absolute sense than they
before the new technology was adopted, though some former tenants
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whose land was re-possessed may be. Malaysia's poverty line income is
relatively high (perhaps three times that of Thailand in monetary values)
and the 1980 Census showed a fairly extensive ownership of consumer
durables, Even in rural Kelantan, the poorest part of the poorest state,
census tabulations suggested that 23 per cent of houscholds possessed
motoreyles and 19 per cent owned television sets. Relative deprivation,
however, especially if it is worsening, is particularly divisive both socially
and politically. More equal development in rural Malaysia requires more
equal access to agricultural land, a question that, as yet, Malaysia has
failed 10 address.




“Some Form of Land
Consolidation is
Imperative . . .” —
New Policy Directions

“The performance of agricultural productivity is constrained by the small
size of agriculural holdings . ..

Lahuma sat motionless. He was counting his seven chifdren, as if he had
Jorgotten how many there were. One. two, three, four, five, siv, seven,
His father owned twenty relongs of rice-land. Six relongs had fallen into
the hands of a Chinese through a mortgage. That left fourteen relongs.
And fortunately Lahuma was an only child. All fourteen relongs of rice-
land became his by inheritance.

But the fourteen relongs remained fourteen relongs. No less, no more.
Not one inch more. He had seven children. Two relongs each. Whar could
be done with two relongs? What indeed? Lahuma stared ar the dusty
earth. To (ry and increase the number of relongs was out of the question,
There were simply no ways open in that direction. Nor was there any
point in looking for another source of income. So far the fourteen relongs
had served o feed him and his family. He and Jeha had never yet starved.
And his children had never had to eat boiled tapioca or maize porridge
Jor lack of rice. For this he thanked God, Allah the Almighty,

But what would happen after his death? The fourteen relongs of rice-
land would be divided up. Two relongs each. And when his children had
children of their own. their shares would again be divided up. His grand-
children would get very little each. And perkaps by the time it got down
10 his grear-grand-children, there would not be even a hand-span left for
each.

! The chapter heading is @ quotation from Mokhtar and Hashim (1975) and the intro-
ductory quatation fs from the Mid-Term Review of the Fourth Malaysia Plan (1984).

113
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Lahuma felt an aching congestion in his breast. Slowly he looked up
and again his gaze was fixed on the tops of the jungle trees which were
still stratning to touch the s

‘Onr great-grand-children will be heggars. Our great-grand-children
will be beggars.” he mutiered to himself.

(Shahnon Ahmad,
“No Harvest but g Thorn" 1972)

I relong = (.54 hectare

.. the full commercialisation of agriculture. ..’

The adoption of the National Agricultural Policy in 1984 had as its principa
purpose the provision of guidelines 1o help umfv and direct the efforts
of all those involved in agricultural development. The Policy was a response
both to the changing situation m agriculture in the late 1970s and carly
1980s, especi 1o the i of padi land and the
consequent decrease in padi pmduumn and also to the slow-down in the
nation’s industrial growth which seemed likely to absorb fewer rural out-
migrants. As noted in chapter four (p. 87) its specific objective was to
maximise income from agriculture through the efficient utilisation of the
country’s resources and the revitalisation of the sector’s contribution to
the averall economic development of the country. The production of all
agricultural commodities i o be based on technical, i
cluding agro-climatic,
of rice, the country’s staple food, its production was particularly con-
cerned with considerations of national food security, theoretically aiming
at 80-85 per cent self-sufficiency.’

The National Agricultural Policy sought to achieve two ends—the
maximisation of farm incomes by the raising of productivity and the
retention of productive labour in agriculture. In terms of the development
models on which the policy is based. the objectives are 1o some degree

* Self-sufficiency s 4 national policy emerged during the post-war period of rice short-
s and became & major issuc again following the international shortage of 1973-74, The
percentage of self-sufficiency at which official policy has aimed and the ictual achicvements
have varied. The official aim was 90% under the Second Malaysia Plan (1971751, 100%
under the Third Malaysia Plan (1976-80) and 80-85% under the NAP (1984). Actual
achievements have been 78% (1970), 90% (1976), 925 (1980, Informed sources suggest
65% is likely o be the futare aim. In autarkic terms, self-sufficiency is a deceptive concept
in Malaysta anyway unless the inputs on which production now depends—the fertilisers.
pesticides and farm machinery—can all be produced within the country.

g
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in conflict with cach other. To raise produuwnv in the padi sector, reh.um
is placed on the same green I 1 that was

for the large increases of the 19705 and seemingly accepts the belief of
some recent researchers (eg. Lipton, 1987: Hayami, 1988) that it is the
insufficient progress of the green revolution that explains the widening
inequalities visible in many rural areas (Rigg, 1989). As spelled out in
the Mid-term Review of the Fourth Plan and in both the Fifth and Sixth
Plans, emphasis is 10 be put on the lull commercialisation of agriculture
rather than on maintaining a subsistence system. In terms of the Weitz
(1971) model (sec chapter one, p. 10) this represents a positive shift into
the third and last stage of ‘farm evolution™. or in Lim's (1977) typology
into the fourth, or commercial. type,

As part of the commercialisation program, the National Agricultural
Policy plans to intensify padi production in existing double cropping area
whcm much infrastructure has already been provided, and large-scale

ion is o be enc g o ies of scale are expected to raise
ity per hectare, and p bly per worker, by the use of *modern
farmmg practices’ (NAP) mmmm.d by trained pru(c>>1onal management
teams’ (Fifth Plan). This expectation is an unambiguous acceptance of
the position of those, like Graham and Floering (1984), who believe in
the general applicability to all agriculture of the corporate plantation system,
though co-operative farming is seen s an alternative form of large-scule
operation. Outside the granary areas all other current padi land not used
for rice production is to be phased out gradually and used for the pro-
duction of other more remunerative crops. In some instances these will
be export crops; in others fruits, vegetables and perhaps livestock, the
consumption of which ends to increase as per capita incomes risc.

The Fifth Plan acknowledged that the “estatisation’ of agriculture (its
term for consolidation to benefit from economies of scale) would be
accompanied by the further release of labour from the land. Although
fully consistent with all agricultural growth models. with historical pre-
cedent, and even with common sense, this acknowledgement is contrary
to the National Agricultural Policy’s expressed intention of retaining
productive labour in agriculture. The conflict between the Policy's inten-
tion to retain labour in agriculture and the Fifth Plan’s expectation of
further out-migration muy reflect different theoretical beliefs, with the
Policy adopting, for example, Lewis's (1955) opinion that traditional
institutional frameworks were quite adequate for enormous advances in
Productivity, and the Fifth Plan accepting Higgins's (1959) views that the
Tatio of land 1o labour needed to be increased “a good deal” if the marginal
“Productivity of the former were to be
The inadequacy of the modal Malaysian padi farm to yield an income
ve the poverty line has already been argued (chapter five) and most
Tesearchers would agree with the statement of Mokhtar and Hashim (1975)
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that the incremental earnings from greater efficiency would raise mogt
farm incomes only marginally. The belief, advanced by those authors in
relation to Kelantan, that some form of land consolidation is imperative
to provide padi farmers with a minimum sized holding to enable them
to achieve a reasonable standard of living presumes an increase in the
land available per household. *Estatisation’, by contrast, involves consoli-
dation for technical reasons with no enlargement of the land base of the
individual household and is being undertaken on the basis of various
models within the existing ownership structure. The physical consolida-
tion made poselh!e by the various forms of ‘estatisation’ is intended to
permit the achi of scale ies and a s higher yields,
the benefits of which will flow on to the owners of the land incorporated
into the ‘estates’. Idle land will be rehabilitated and worked as part of
the consolidated schemes whether owners are present or absent. The
‘estatisation’ concept is strongly influenced by the plantation or estate
sector which, in terms of productivity, has undoubtedly achieved substan-
tial economic success in its near century-long experience in Malaysia. As
it has become streamlined over the years, it has benefited from economies
of scale in clearing and opening land, in processing its crops, in financing
am1 management. Land development schemes of the FELDA type have
s been on the estates, i in their q
of uperdlmn and their settlers’ incomes have been shown to be at least
three times greater than were received from previous rural employment
(Shamsul et al, 1979). *Estatisation’ of padi seeks to give the padi grower
similar rewards.

Experi s with land idation 1o idle land and permit
the more efficient use of modern technology were undertaken in the Kemubu
Agricultural Development Authority (KADA) irrigation and double crop-
ping scheme in Kelantan before the release of the National Agricultural
Policy and its ‘estatisation’ concept. The principal objective of KADA's
consolidation projects was 1o rehabilitate idle padi land and to bring it
back into production by undertaking necessary drainage and/or irrigation
works and by reallocating existing land holdings. less 10 per cent sur-
rendered for service arcas, so that the resulting lots were of more appro-
priate sizes, shapes and levels for effective irrigation, mechanised farming
and efficient management. It was anticipated that the projects would
encourage farmers both within and adjacent to the pilot areas to adopt
new agricultural technology and thus enhance pmducuvny at the farm
level. Project i ion involved the identification of suitable areas,
tracing the owners, convincing the owners of the benefits of the project
and obtaining their agreement to participate, planning the lay-out of the
project, and project construction.’ The first four projects were completed

* In more detail, the implementation of KADA consolidation projects involved:




- NEW POLICY DIRECTIONS 117

by mid-1984. The first project (figure 6.1) was expensive, Covering an
‘grea of 12 ha, it involved 39 owners whose farms averaged 0.31 ha,
though—owing to co-ownership—there were only 24 active operators. An
(original 45 lots, ranging in size from 0.1-0.86 ha, were re-allocated as
126 new lots of regular shape and approximately 0.1 ha area. The total
cost of the scheme was nearly M$350.000, or about M$29,000 per ha
(M$14,500 per operator).

Various modifications were introduced in later projects. These included
“cost reductions by the use of less expensive irrigation materials and methods,
the grouping more completely of individual operators’ lots which would
“ease farming i but meant the abands
in the pilot project (see note 3) 1o retain some traditi
‘owner, the encouragement of owners of small areas to sell their fand
through a land bank project, and the granting of preference as settlers
on commercial crop resettlement schemes to small owners who sold or
rented their land to neighbours. Whereas the early KADA consolidation
schemes dealt entircly with idle land. later projects involved land still
worked and required payment of compensation for crops forfeited during
construction.

Underlying the KADA consolidation schemes were a number of prin-

1. the identification of suitable areas. For the first six projects this invalved idle lund—
in the case of the first. this was inadequately drained land alongside the primary
canal,
tracing owners. This was undertaken with the assistance of the disirict officer and
penguluy (headmen), For the existing projects, this pased no problems. there were
no absentee owners and all were quickly located. (In the case of the first, 80% of
the owners had left padi farming and were employed in off-farm work or were
growing other crops).
convincing owners of the benefits of the project and obiaining their sgreement to
participate. This was planned through key persons st the village level, including the
pengulu (headwian), iman (mosque official) and rellgious teachers; the younger and
better educated owners generally proved easier to convinge. (In the case of the first
project, a1 the end of 5 months, 39 owners agreed v participate, a pumtber of owners
of land that could have been included chose not o dn sa). Reluctance to participate
was attributed by an evaluation report as due ta the traditional attachment to land.
rumours about the government's intention 1o dispose of the land 10 overseas interests,
and {nnate conservatism.
planning the lay-out of the project. This was undertaken with the assistance of o
committee representing owners and operators, A number of criteria were inyolved
in designing the new lot Jay-outs; these included the determination of size on en-
gineering grounds, atiempts to include at least some of an owner's original land in
his rew holding, the allocation (o each owner of an drea of fand equal 10 his existing
holding, less 10% service area (for quaternary canals, farm roads, etc.), in ane or
only a few lots. the provision of independent water off-takes and drainage outlets
for each lor and ac 1o farm roads for each lot
. project canstruction. This lnvolved drainage. levelling. new bunding. construction of
water channels, drains, roads e
OF the total area involved in the first project 14.5% was held by owner-operators, 42.4%
by owner/tenants and 42.1% by tenants.

P

*




Figure 6.1 KADA farm lots before and after consolidation
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that have become standard in most “estatisation’ programs. Pro-
fction values are paramount in that the principal purpose of all programs
general produc-
. There is no interference with existing ownership rights. Each owner
olved in any program retains not only title 1o a particular area of land
specifically 1o his original lot or lots, even |f lhal land is worked by
neone else as a of the re-org; Inheritance is of
traditional land but, excepl perhaps by xhanue the heirs are unlikely
p have physical access 1o it. Involvement in schemes is voluntary, though
ng moral pressure may be exerted on individuals especially those whose
Jlnd is particularly central to a project, and ‘estatisation” schemes are able
incorporate idle land whose owners cannot be traced.*
e ‘estatisation’ strategy is evolving in two forms, group farms and
adi estates. During the period of the Fourth Malaysia Plan (1981-85),
out 27,000 ha of abandoned padi land were rehabilitated with much
peorporated into one or other of these models of land consolidation. The
fifth Plan rehabilitated 38,600 ha of idle land in the country as a whole
gh the activities of the Federal Land Consolidation and Rehabilita-
Authority (FELCRA). About 7,800 ha of abandoned padi land were
bilitated partly through group farming or as padi estates run by private
panies (Government of Malaysia. 1991). The concept behind gmup
s and padi estates is 10 operate p sly idle land on a
paying rent to the owners, wages 1o the operators and any hdlanu
might accrue, following sale of the crop, to the project. In the case
of the group farm. this will be paid to the operators in proportion to their
input, or, in the case of the padi estate, to the corporate group
rs’ Association or private entrepreneur) which operates the estate.
may be hired il participating farmers are too few, or unwilling
selves. Project img fon is similar to that of the
xeept that idle land whos
ced may be incorporated. In such cases income accruing (rent and/or
fit) is held in trust against the time when owners may be located. Both
dels may, of course, incorporate active farms as well as abandoned
and, indeed, full implementation of the ‘estatisation’ concept requires
'y should. As noted in relation to the KADA consolidation schemes.
Wever, such incorporation will involve the loss of at lease one season’s
P (except perhaps in single cropping areas) and require compensation.
‘Group farms are generally helow 40 ha in size and may be organised

- Under the provisions of the National Land Code (1965). the traditional period of three
Sssive yeary (see p, A4) without cultivation makes padi land Tiable to repassession by
State (in licw of the raj). Since, by definition, idle fand is land lett uncultivated for
© successive years, there is no legal to {is into o
ored project even in the ahsence of permission from it title-holder




120 RICE SECTOR OF PENINSULAR MALAYSIA

under the aegis of a Farmers’ Organisation® and receive regular extension
isits, perhaps on the basis of ‘training and visit' (T and V) groups. Padi
estates are larger and may be operated by a Farmers® Organisation or a
private company. A minimum size of 200 ha is recommended. Land owners
may participate in the estate either by leasing their land directly. by
shareholding, or by profit-sharing. Share values are based on the value
of the yield of the land ‘surrendered” to the association or company. Within
the broad concept of the padi estate, details vary from scheme to scheme
according to local circumstances, In the Tanjong Karang district of Selangor,
for example, where individual farms are less fragmented because of more
recent, planned settlement, farmers continue 10 operate their own land,
The estate, operated by the Farmers’ Organisation, provides (at a cost 1o
the farmer) mechanised land preparation, seeding, fertiliser transport,
pest control and harvesting. The farmer undertakes the application of
fertiliser, weeding, maintenance, necessary spraying and stubble burning
on his own plot.

*... these towns ... will increase and diversify opportunities.’

Rural development, however it might be defined. clearly involves more
than agricultural modernisation and although, as noted in chapter mur
emphasis in government i has been on i ing the prod

of the padi sector, much investment has been made in ulher ruraJ
infrastructure, such as roads, schools and the provision of clean water and
electricity. By 1985, for example, over two thirds of the rural population
were provided with sanitary latrines. 58 percent with safe water and 68
percent with electricity (Government of Malaysia, 1986) and it was apparent
that the cost of extending services to the remaining, mainly small and
remote communities was likely to be unacceptably high in cosi/benefit
terms. The Mid-Term Review of the Fourth Malaysia Plan introduced the
concept of rural urbanisation, or kampung regrouping’ as a means of
dealing with this and associated rural problems.

> Farmers” Organisations are defined s rural institutions creted by the Malaysian govern-
ment to perform multi-purpose functions within the over-all context of rural development’-
They were created in 1975 by the integration of Farmers' Co-peratives (set up in 1922)
and Farmers' Associatlons (esshlsted in 1958) (Fredericks ef af, 1980). Farmers’ Asso-
tions still exist s voluntary organisations concernied with local business sctivities such
as selling fertilisers, Farmers® Orgunhdlnm_s are under the control of the Ministry of
Agriculture.

* The official term for this policy is Hala cara bara pembangunan luar bandar or "4
lew approach 1o rural development’. I view of the nom-specific nature of this torm, the
more descriptive ‘village (o kampung) regrouping’, wlhso called “rural urbanisation’, I8
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Rural urbanisation, or kampung regrouping, was described in the Mid-
Term Review as the “settlement of population in peripheral villages to
form an urban nucleus’. The regrouping policy aims to tackle three clements
of rural underds T conjointly—small farm size and the associated
phenomenon of idle land; the limited availability of alternative, off-farm,
employment in many rural areas; and the non-viability of basic service
provision (o many small, and more remote, communities. The strategy of
the policy involves the selection of a number of kampung, in some cases
as many as 15 or more but most commonly 2 or 3, and the relacation
of their populations into planned, g phically i
These will be large enough 10 support urban services that could not be
provided individually 1o small villages with sometimes as few as 40
households. The Mid-Term Review anticipated that the growth of ‘these
towns, supplemented hy relevant social and economic policies, will in-
crease and diversify opportunities for productive employment largely
through the development of linkages between the non-agricultural activi-
ties of these towns with the agricultural activities of the rural hinterland’.
The improved rural-urban linkages are also expected to act as catalysts
tion,

Rural re-structuring is an essential component of the regrouping policy.
It is a basic premise of official Malaysian thinking that the small size
and fragmented nature of very many holdings are the principal factors
that are limiting modernisation and the reduction of rural poverty. The
introduction of ‘green lution” technology—i ing irrigation and
mechanisation—into padi growing is clearly difficult and costly when total
holdings are small and usually fragmented and individual lots are irregular
in shape and often minuscule in size. For many individual households,
available resources are inadequate for the hiring of farm machinery or
1o pay rent in advance, as is being demanded by many landlords, if they
seck in that way to expand the area of land they operate. The consoli-
dation of holdings. and their subsequent working as a group farm or padi
estate, is seen as 4 means of raising over-all productivity and hence the
incomes of all whose land is incorporated. Replanting of old rubber with
new, high yielding material is also impossible on smallholdings since no
income will be forthcoming during the 56 year maturation period of the

lanted ings. Amal, ion for replanting purposes of l
ing smallholdings into a mini-estate, with short-term cash crops 1o provide
interim incomes, is a technique developed by the Rubber Industry Small-
holders® Development Authority (RISDA) 1o overcome this difficulty. Thus
the starting point of a village regrouping scheme is the voluntary amal-
gamation of holdings, some of which may be lying unplanted or untapped,

employed in this chapier, though it should be undersiood that the policy involves miore than
e mere relocation of settlements.
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for consolidation, restructuring and/or replanting but with no loss of original
title. In some cases, house lots and associated orchards (dusun) may be
incorporated in the re-structuring and a whole kampung cease (0 exist
(Courtenay, 1990). (fig. 6.2).
The creation of non-agricultural, off-farm employment is a crucial
i to farm idation. There is much evidence that
agriculture is already a part-time occupation for many. Most recent surveys
report considerable off-farm employment undertaken, for example, by padi
farmers, though it consists largely of unskilled, low paid and irregular
k—coconut plucking, ion work, thatching. peddling. driving
and the like. More formal employment in the industrial or the service
sector will be necessary to absorb the additional numbers seeking non-
agricultural work as the regrouping policy proceeds.

The amalgamation of holdings into group farms or mi ates will
create ‘surplus’ labour in two ways. First, the mechanisation of a con-
solidated padi cooperative or “estate’ will, almost by definition. require
fewer workpeople. Similarly a replanted rubber mini-estate initially will
need fewer, if any. tappers. Secondly. landless padi farmers who had
worked rented land, or others who had tapped rubber on larger small-
holdings owned by neighbours will clearly reccive no income from an
amalgamated holding since they will have no title to a share in it. When
these two groups of newly unemployed workers are added 1o those
household members who, because of shortages of land, were already seeking
off-farm employment, a sizeable pool of labour will exist that will have
no prospects of agricultural work.

The establishment of small scale industries, with the assistance of the
Ministry of National and Rural Development, is expected 1o provide
employment for some, ut least, of these individuals. Food processing,
canework, pottery—perhaps organised by small co-operatives—are seen
as potential activities. Although regrouped villages will find it difficult
1o attract any but the most basic localised industries, the success of the
policy is likely to depend upon a wider range of industrial options than
those provided by a few craft-type activities of this kind. At present,
although Malaysia's industrialisation has grown 1o a point where manu-
facturing contributes 27 per cent (Government of Malaysia, 1991) of gross
domestic product, most industrial employment is to be ‘ound in the major
urban centres, industrial estates and export processing zones. The
indentification and attraction of appropriate manufacturing 1o regrouped
villages will need to be a high priority.

The physical regrouping of villages into planned townships the third
and final stage of the process. Its implementation is not seen as a con-
straint to the continuation of the first twa stages and its ultimate achieve-
ment may well lag behind them. ic services, including health and
educational facilities, water and electricity are provided by govemment
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in the township. Housing costs are met, often on mortgage. by householdg
themselves, cither through the low cost housing scheme loans available
from the Ministry of Housing and Local Government or through schemes
managed by private financial institutions. The ‘ideal’ size of the new
townships is 2,000-3,000 people (S00-600 families), drawn from kampung
within 34 kilometre radius. Once regrouping has taken place, the aban.
doned kampung sites are incorporated into the agricultural schemes,

By the end of 1988, 33 regrouping schemes had been planned in
Peninsular Malaysia, with a further four in East Malaysia. Schemes are
located in every state and will involve a total of 9,255 households, of
which 96 percent are in the peninsula. The sizes of the planned regrouped
townships vary considerably, from a total population of 200 to 6,000 in
the peninsula, and between 400 and 700 in East Malaysia. The numbers
of villages included in individual schemes range from one (which is hardly
regrouping!) to 19, with a modal number of three. The agricultural bases
of the villages vary; @ number of those selected for regrouping grow padi
and will continue 1o do so, though the larger proportion will concentrate
on non-padi, commercial crops—rubber, oil-palm and cocoa, with a few
producing tobacco and dairy products.

In terms of amenity provision, there is no question that the householders
in regrnuped kampung are to be far better served. In terms of land
are In common with related con-
ccpls such as pddl estates and group farms. which in many cases will
be integral elements of ‘rural urbanisation’, kampung regrouping has its

nevertheless. While s retain title to their original
hnldml,s. and thus to an equivalent share in the reorganised agricultural
undertaking, the landless have no such privilege. Some will doubtless
obtain employment from the contractors who will prepare the land, plant
it and maintain it, or from the bodies responsible for the agricultural
organisation—the Federal Land Consolidation and Rehabilitation Auth-
ority (FELCRA), RISDA or the Jocal Farmers” Organisation.

The future of others will depend on the expected, but still only poten-
tial, employme ities in the new ships which are far from
guaranteed, Thc elderly particularly will stand little chance of obtaining
paid work. Repayment of development costs is also likely to be a burden
1o those landowners whose ‘shares’ are small, especially when world market
prices for their export commodities are low. In general, the success of
kampung regrouping in helping reduce rural poverty is likely to depend
on a greater degree of rural i than is yet
Malaysia.

Kampung regrouping is the most recent strategy adopted in Malaysia
{0 contribute to the broad objective of rural development, and joins a wide
range of other strategies such as double cropping, land consolidation, the
provision of loans and subsidies, infrastructural development, rubber
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sibility of different government departments, the strategies
ly overlap in considerable measure and none can be undertaken in
tion. The recognition of this fact lay behind the establishment of a
mber of Integrated Agricultural Development Projects (IADPs). each
esponsible for co-ordinating and overseeing rural development on a
gional scale. The co-ordination of 4 number of separate und independent
encies within an IADP—the Department of Agriculture, the Drainage
nd Irrigation Department, Bank Pertanian, the an Agricultural
esearch and Development Institute (MARDI), the Hrmcr\ Organisation
thority and the Land Office—is the responsibility of the Ministry of

griculture. IADPs operate or are under construction in Northwest Selangor
(Tanjong Karang). Kedah/Perlis (Muda Agricultural Development Auth-
—MADA: Kedah Valley: Perlis): Kelantan (Kemubu Agricultural
elopment Authority—KADA; Kemasin): Trengganu (Besut); Johore
or Barat I and 11); Perak (Kerian—Sungei Manik); Negri Sembilan
egri Sembilan Timur): Pahang (Pahang Barat; Rompin Endau); Ma-
icca (Melaka): and Pclmng (Balik Pulau—Seberang Perai). Four new
rojects were i for i ion in the peninsuly under the
Plan—Semerak, Sungei Golok and Sungei Nal/Sungei Sokor in
elantan and Tumbuk Block in Perak. During the Fifth Plan period (1985~
) all the infrastructural components were completed for eight IADPs.
completed projects covered 3.5 million ha. and benefited 273,900
farm families (Government of Maliy 1991). These IADPs are embryo
nal development authorities whose co-ordinating function could evolve
into a strong positive planning role under a national development strategy.

« economic betterment without socio-institutional adaptation. ..’

is no argument about the fact that u major undulymg cause of
erty in a large proportion of the Malaysi padl sector is

size. This is recognised in the government’s own planning docu-
ts, in the reports of international bodies. such as the Asian Devel-
ent Bank (see p. 105), and of independent consultants, and by most.
I not all, academic writers on the subject, whether they are radical crit
Of the government or are more generally sympathetic towards its policies.
Consensus over the causes is not matched, however, by agreement on the
Methods to counteract them.

' As noted above (p. 124), official policies seck 1o overcome the effects
small farm size by a variety of lund reorganisation schemes. The Mid-
Revlew of the Fourth Malaysia Plan emphasised the policy of land
fon in a number of (see chapter four, p. 88). “When-
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ever possible, land will be consolidated and developed as co-operative
farms and, 1o reap the full benefits, these farms will need to be managed
on an eslate basis which will also promote mechanisation and assist in
raising the productivity of farmers’ (Mid-Term Review, para. 562). Despite
its apparent atiractions, particularly those related to the presumed ability
of larger undertakings to use modern technology effectively, this strategy
has two major weaknesses. These relate 1o limitations to its “estatisation”
and agro-technic methods per se. and to their inability to cope with the
continuing problems of production inadequate 1o support a household when
farms are too small.

Although co-operative farming has been shown, for example in the
Northwest Selangor IADP, to be capable of raising padi yields o a
consistent 3 tonnes per hectare, the ability of the group farm or padi estate
consistently to achieve high levels of productivity has still to be dem-
onstrated. The success of the estate sector, seen as the model for the padi
industry. has been based partly on the ‘modern’ organisational technigues

ployed by the c cially oriented pl i but also on the
ecological suitability of rubber and oil-palm for plantation or estate type
agriculture, These crops are perennials which, once planted and mature,
yield a regular, year-round return based on daily (or bi-daily) tapping or
approximately weekly harvesting. Yields fluctuate in response 1o local
rainfall patterns but, provided in the case of oil-palm the arca exploited
is sufficiently large (ca. 80ha), a fairly smooth flow of income i ured.
These two crops are well suited 10 “industrial” type production methods
based on a regulated daily working routine.

Seasonal crop production on an estate basis faces particular difficulties.
Work loads in seasonal cropping are heaviest at planting and harvesting
times. with relatively lighter requirements during the growing period or
in the off-season if there is no second crop. The demand for labour at
harvest lime, even with the use of mechanisation, is likely to be concen-
trated into a short period and activities are often very intensive at that
time. The mechanisation of transplanting, or even of planting, still faces
many difficulties and casual labour continues to be required. Regular
*industrial” working patterns will often be quite inappropriate when it is

sessary (o complete the harvest of a grain crop while weather is dry
or, in a double cropped area, before the release of irrigation water for
the second crop. World-wide experience with large scale seasonal crop
production, on company or co-operative bases. in general has been dis-
appointing, with well known difficultics experienced in the former Soviet
Union (wheat), central Queensland (sorghum) and the Northern Territory
of Australia (rice) amongst others, The need for the personal commitment
of the household 1o its crop seems to be far greater for successful seasonal
crop production than for perennial tree cropping.

The identification of these difficulties is not to say. however, that 8
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departure from an entirely individual farming system would have no
‘benefits. Involvement in such group farming ventures as the co-operative
management of irrigation works or the joint use of certain capital equip-
‘ment such as tractors or combine harvesters has certain obvious advan-
ages. It has been noted (Wong, 1979), that in Japan, South Korea and
Taiwan, which are frequently seen as ic models for lation by
‘Malaysia, group farming spread rapidly in response 1o the structural
ransformation of the agricultural sector under the impact of industrial-
isation, which drew productive labour away from agriculture and created
a tendency towards part-time farming. Strong government tutelage and
rt has been an essential element in these non-socialist, east Asian
situations, however, as has land reform. Both Mokhzani (1979). and Wong
comment on the fact that Malaysia’s most successful experiments in
icultural develoy where professi and large-scale
‘operation of an estate type have been twinned with individual plot
‘ownership., the Federal Land Development Authority (FELDA) schemes,
‘have by-passed many intractable socio-economic problems through the
‘direct creation of new communities. In this context it is disappointing that
a former scheme to develop 11,000 ha of new padi land in the Rompin
[Endau (Pahang) IADP has heen abandoned, since it might have provided
wvaluable evidence of the viability of FELDA type organisation in padi
production.
A more basic criticism of the full-blown technocratic approach of the
ational Agricultural Policy is in its social and economic consequences
the individual and houschold level. The crux of the problem is that,
Imost regardless of their productivity,” very many of Malaysia’s padi
rms are just 0o small 1o provide a living—and the consequence is
dncreasing abandonment. As noted previously. households with very little
no land can benefit only marginally., if at all, from programs of group
ing, ‘estatisation’ or the other government initiatives. Shukor (1984),
ally of the Muda area is convinced that “existing programs
group farming. tenancy legislation, price support and other forms of
bsidy without an equalisation of size distribution of padi farms will
It in further deterioration in the level of living of small households’.
€ sees group farming to be of little benefit to small farmers, and likely
aggravate the position for small tenants since they have no rights to
share in 4 consolidated farm or estate and only limited possibilitics of
mployment thereon. Indeed to many small farmers and tenants. far more

" AU least wittiin realistic levels of attainment, Shikor (1984) siates that, in the Mud
Where average vields are alseady the highest i the country, productivity increass
dhave to be of the arder of 10 to raise the average Farm household above e poverty
In certuin single cropping districts of Malavea, the increase would need 1o be seven-
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reformist a policy than any of those expounded in the National Agricul-
wiral Policy is still necessary to guarantee them even moderate economic
betterment,

Many writers, and not only those of more radical views, have discerned
a conflict between the objectives of modernisation of the padi industry
in a technical sense and an unwillingness by government to modify, leagt
of all to undermine, the traditional social structure of the Malay country-
side. Rudner in 1971 had described the policy quandary of Malaysian
rural strategy as ‘the dilemma of pursuing cconomic betterment without
socio-institutional adaptation’. Burns noted in 1982 that the government
had ‘thus far failed substantially to improve the living conditions of the
peasants or to turn them into prosperous capitalist farme Fatimah (1981)
was particularly critical of the government’s te hnological approach to
the problems of the padi sector:

‘Instead of attacking the structural causes of poverty head on, and

in the process inevitably alienating the class of rich landlords from

whom the Malay bourgeois class draws its main support. the state

prefers to adopt the World Bank type of solution to rural poverty

which attempts 1o raise productivity through imported technology
viz, rubber replanting, state-managed land schemes and the so-
called integrated approach to agricultural development enhancing
the whole panoply of agro-chemical, bio-technological and credit
inputs channelled through numerous state agencies’.

Syed Husin (1983) puts the blame for Malay rural poverty squarely on
the landlords, middlemen and moneylenders
“Poverty in. .. the Peninsula .. . is closely related o the
pernicious practice which encourages much of the country’s wealth
1o be concentrated in the hands of only a few. The concentration
of ownership und control is allowed, in fact, encouraged by the
socio-economic system based on laissez-faire philosophy. This
ystem has to fall victim to various types of exploiters at three
levels, namely, the landlords, middlemen and moneylenders at the
village level: the big capitalists and feudal groups at the state
level: and the foreign monopoly capitalists at the international
level. Under such condition it is not surprising that the peasantry
is the most depressed section of the people™.
The scarcity of padi land in Malaysia which has resulied in the average
farm size of only 1 ha suggests that, with or without major land reform
policies. there is an urgent need to reduce the number of households
dependent on padi growing for their livelihood. To some extent such &
reduction is already occurring spontaneously, to which the growing areas
of idle land and the extent of rural-urban migration bear witness. Increas-
ingly, rural households are dependent on off-farm work (Shand. 1986),
pensions, and remittances from family members in the cities. The re-
habilitation of idle fand, the raising of rural incomes in the padi sector
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the various forms of “estatisation’, even the success of the rural ur-
jsation policy are nevertheless dependent upon the availability of more
alternative employment in the rural areas. It is possible, perhaps
likely, that the rural policies expounded in the Fifth and Sixth Malaysia
s will enhance the productivity of the fund. and where farmers (i.e.
f padi and into alternative crop

ver, how incomes in the padi sector can be increased much beyond
nt levels by any form of consolidation, given the small farms, or
valent shares, owned hy many houscholds and which, as a result of
ditional inheritance practices, are likely 1o continue to become further
Admmpdly a sm.xll move was made in 1984 towards prevention
ex to the Land Code, but the
jnimum size of 0.4 ha, bc]ow which new restrictions on subdivision,
int ownership and transfers apply. is well below economic size for a

di farm.
With current structures and policies, off-farm work, common already
“a large proportion of padi households, will remain essential if they
fe to achieve cven poverty-line incomes and there is little doubt that the
fational Agricultural Policy, or any rural strategy, will succeed in Malaysia
ly in conjunction with the creation of alternative employment elsewhere
the economy. It seems inevitable, however, that any long-term solution
‘the problems of the padi sector will require a more reformist approach
number of social and cultural blockages. These are examined in
ipter seven in a consideration of the options available to future policy




“Ecological
Necessity . . .
Combines with the
Urgency of Welfare
Considerations” —
Future Ways
Forward?

‘But this time there will be no miracles™

the green revolution is now in danger. Average yields have stopped rising

and papulation in many Asian countries is growing fasier than food

production. Over the next 30 years, it is estimated that the number of

mouths to feed will double. If famine is once more to be averted. then
ienti find new ways of increasing rice vields

Bur this time there will be no miracles. Yields cannot be expeced 1o
double and triple again. Instead, future growth will depend on a com-
bination of approaches, each of which will bring only an incremental
improvement.

These approaches will involve new breeding methods, based on hy-
bridisation and the techniques of hiotechnology. Such techniques include
tissue culture, which speeds up the time it takes to develop new varieties,
and genetic engineering, which can be used to transfer abilities such as
resistance (o Vir from one species 1o another.

To enable plants to fight disease and pests as well as grow in un-
favourable environments, the world's estimated 120,000 existing rice va-
rieties will have to be ransacked for resistant genes.

In addition, to reduce dependence on the expensive fertilisers and
pesticides that were part and parcel of the green revolution, new methods
of application must be developed, along with the introduction or encour:

| The chapter heading is 4 quotation from Dwyer (1977) and the introductory guoration

is from an article by Johnstone in the Far Eastern Economic Review. (1988)
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agement of natural biological controls and home-grown materials.

Ultimately, the effectiveness of these incremental improvements will
depend on-how successful scientists are in persuading farmers to adapt
1o the changes needed. Bridging the huge gap which existy berween the
laboratory bench and the paddy field is perhaps the greatest challenge
that rice rescarchers will face in the future.

(Bob Johnstone,
“Fading of the Miracle". 1988)

1
*,.. land (is) static and population ... not’

'More than any other country in South-east Asia, Malaysia has applied
‘western liberal theories of agricultural development 1o its traditional
subsistence sector. It has noted, and usually put into practice, advice
‘tendered by international agencies and private western consultants. It has
‘built on expertise, plans and engineering schemes inherited from the colonial
period. often continuing to employ the skills and knowledge of experi-
‘enced personnel, and has made no major revolutionary breaks with the
past. National policy towards the padi-growing regions of the country has
‘been motivated by the desire to produce domestically as niuch rice as
sible to meet local demand, if not to achieve full <ell sufficiency, and
the wish to reduce both the absolute and relative poverty of padi-
wing houscholds. The primary mechanism adopted for the achieve-
t of these objectives has been the maximisation of padi output through
application of technology. aided by certain controls over pricing.

Figures quoted in this book (especially appendix table 1) reveal the very
bstantial success that had heen achieved in raising total production and

tically good years yielding a surplus and poor years a deficit. Evidence
sts, however, that the production accomplishments of the 1970s were
successful in reducing poverty than in raising output, and that even
latter achievement faltered as increasing numbers of farmers aban-
their land, though yield increases in the later 1980s—due partly

0 heavier usage of fertiliser—restored production 1o levels achieved earlier
0 the decade. Given that Malaysia's opportunity cost of increasing rice
Moduction is higher than that of neighbouring countrics, since she has
ge of alternative inves ies, (Brown. 1973), hasi
N the padi sector does not make economic sense in the absence of
Provements in rural incomes and welfare. If the various efforts to deal
the continuing problem of rural poverty in padi arcas do not show
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signs of real success in the next few years, very serious reconsideration
icies mmnds the padi sulur will be essential.
hes to its padi sector have almost
reached an mz/lua  in the face of @ major dilemma, This dilemma lieg
in the situation in which the development of the rural sector, and espe-
cially of the padi growing areas, has been a principal strand in national
social, economic and political strategies for nearly 40 years, while, at the
same time, ive and i ing areas of | i productive land
are being left idle and the incomes of padi households are declining in
relative terms. The National Agricultural Policy’s origi ubjective of
BO-8S per cent self-sufficiency, and even its more recently downgraded
60-65 per cent. requires the maintenance of a productive padi growing
industry yet, even given the substantial subsidies re: by padi farmers,
the average or modal farm (or share in a group farm or padi estate) is
too small to support a household without an additional source of income
being available. In some instances. for example parts of the east coast
(Templeman, 1982). padi farmers have been reported as reluctant to commit
themselves to the additional work required by double cropping since it
would require of more p off-farm
There appear to be four principal options available to help Malay:xa
pe from this dilemma and 1o develop a padi sector that could offer
i living durds for those that choose to remain in
it. Each depends upon political (hmce and de(mnm and will have its
own ic, social and L
The “free-marker” option |l’|’|pl|ci the dhandnnmcm of any policy of
self- ncy and would be fully in accord with the objectives of the
National Agricultural Policy as formulated for non-rice crops. The
National Agricultural Policy acknowledges that, in view of the fact that
the country is a high cost producer, it would not be economic to grow
its total requirements but that the national objective should be to achieve
a level of self-sufficiency adequate (it is implied) 1o feed the population
in a period of emergency. Even this level (80-85 per cent current con-
sumption), is now acknowledged, at least unofficially, us unrealistic in
most years. The question that might reasonably be raised, therefore. is
whether specific efforts should continue to be undertaken to achieve any
particular level of production rather thun to let the market determine it.
The autarkic argument in favour of national food production is largely
meaningless, anyway, as more and more locally grown rice is dependent
on imports of fuel, fertilisers, pesticides and machinery.
As well as requiring an acceptance of the facl that Malaysia would be
dependent on imports for a considerable proportion of its basic foodstuffs,”

dependence would not be unacceptable to many consumers singe there is  strang
for That rice amongst Malaysians.




RE WAYS FORWARD? 133

the free-market option would probably also imply the abandonment of
d policies of 80 years' standing. As noted in chapter three, these have
“peen based on the Malay Reservation Enactment (1913) of the Federated
alay States, the Rice Lands Enactment of 1917 and later amendments
hjch

made it impossible for an ethnic Malay 1o transfer or lease his land
to a non-Malay and, under a 1933 amendment, for it to be seized
by a non-Malay creditor in discharge of a debt;

prohibited the cultivation of crops other than padi on Malay-held
lands suitable for its cultivation; and

provided that no state land suitable for wet padi cultivation (or
capable of being made suitable by irrigation) could be alienated
for any other purpose.

non-Malays, either smallholders or planters, who might wish to develop
Such a Lhansxe 1o v»ell ESIﬂbllbhEd pnlicies could hc more diﬂi«.ull

ainly raise the v.nlue of padl Iand which has been depressed as a result
“of the reservations policy.

It is likely, of course, that a completely free market approach 1o the
i veclm. if it were 1o go as far as the mmpluL Lllmlnn!l\\ﬂ of all

lead 10 \uch an ewdu\ Irum Malaysia's p4|1| lands that the vmh:lny of
many of those systems would themselves be in question. Lower yielding
schemes, or schemes dependent on higher quantities of inputs such as
fertilisers, would be at greatest risk. Not only would there be considerable
“changes in land use in states such as Negri Sembilan and Malacca, where
the proportion of idle land is already high, but probably in the east coast
States as well. A major concentration of padi growing in the northwest
‘Would be the most probable geographical outcome thus taking the granary
s extreme. The consequences would be so far reaching
a8 to make the adoption of a completely free market policy unacceptable
in any foreseeable situation.
Some writers (c.g. Fatimah, 1980; 1981: Syed Husin, 1983) have argued
reformist or radical approaches to Malaysia's padi dilemma based on
he belief, expressed clearly by Griffin (1974), that ‘the major cause of
quality in the distribution of income in . .. rural areas is the inequality
the ownership of land’. These solutions involve land confiscation and
stribution with or without compensation. Syed Husin (1983) describes
radical approach as one whereby persona] or |nd|v|duu| ownership and
ation of l.md is rcplm.c(l by i or ip and
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in Thailand in 1975, involves ceilings on the area of land that can be
held by a family and gives the government powers of compulsory pur-
chase, if needed, to permit redistribution.

Evidence presented earlier in this book leaves little room for doubt that,
in the Malaysian context, Griffin’s dictum is true—inequalities in land
ownership in the padi areas are a principal cause of inequalities in income,
The transition fmm this now generally accepted situation to a solution
by redistribution is, however, too facile, simply because of the physical
limitation to the availability of padi land. It is impossible to determine
the total area of land in Peninsular Malaysia that is suitable. in a physical
sense, for padi cultivation, though it is probably about 400,000 ha. The
survey of 1974, based on acrial photography (Wong, 1974), suggesied a
figure of 428,502 ha which excluded areas of hill padi incorporated in
shifting cultivation systems but included newly cleared, flooded and failow
padi land. The largest area cultivated in any one year was 393,258 ha
in 1970/71. The most simplistic calculation, based on an assumed total
padi area of 400,000 ha and the 151,000 households recorded as padi
households by the Fourth Malaysia Plan (1981), gives an average poten-
tial holding per household of 2.65 ha. This exceeds Mokhtar's (1982)
estimate of the minimum viable farm size on poor double cropped land
by only 0.45 ha and is only 80 per cent of his viable size for a single
cropped farm. Comparable figures are not available in more recent Plans
but, given both the loss of land in recent years to urban and industrial
development around most of Malaysia's cities und the declining popu-
lation in padi areas (see p. 106), the area of the average potential holding
is likely to remain similar to that caleulated for the 1980s.

Such an average potential holding could be achieved by total land
redistribution only if padi households were sufficiently mobile to move
around the country to “even out’ the distribution. In fact, the distribution
of padi households, and of padi land, is spatially skewed. Calculations
on a state, or better, district basis are needed but more difficult 1o compute.
Nevertheless. available figures suggest (Courtenay, 1985) that therc are
five states (Kelantan, Negri Sembilan, Penang, Selangor and Trengganu)
where a complete redistribution of padi land would result in average
potential holdings smaller than 2.6 ha.

The argument as pursued with the assistance of these figures is not
directed against a reformist approach to the problem that would lead t0
greater equality of land ownership. A very strong case could clearly be
made on grounds of equity for the abolition of landlessness amongst those
ecanomically active in the padi sector by some form of limitation on land
holdings and appropriate redistribution.' What does seem clear is that if

* Notall writers favour redistribution, Corrter (1983), for example, argues that land reform
and redistribution in the Malaysian context can be seen i a ‘stop-gap and retrograde measure
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3 ha is seen as a desirable minimum size for a holding to support a family
_above the poverty line. there simply is not enough padi land to support
the existing number of households whilst the fairly marginal pains pro-
-vided would be unlikely to survive more than one generation owing to
wbdlv ion upon inheritance. In terms of land availability, redistribution
is physically more feasible in some regions than in others or than on a
pation-wide basis. Shukor (1984) has stated, for example, that there is
sufficient land in the Muda irrigation area in Kedah to provide an adequate
holding for every padi growing household. He makes the suggestion that,
if ownership redistribution is seen as too radical a policy, then at least
the redistribution of the right to operate land could be considered. Even
if politically more acceptable than transfers of ownership, however, such
“redistribution would be no more able to survive a generation of population
growth.
An ‘easy’ alternative both 1o the free market approach 1o padi pro-
\duction and to a thorough reform of the area owned or operated might
‘be 10 maintain the umung patiern of the industry bux to raise its profit-
ability by i ion or by ishi ciently high
minimum price. Ihn option might seem appmpnale 1f p.nJ: households
were expected o continue to grow the crop for national, autarkic reasons.
recent years, however, agricultural subsidies have already been running
a high level. They represented about one percent of the total Fourth
an expenditure, for example, and it is unlikely that they could be increased
to the extent that would raise the incomes of the average padi household
‘above the poverty line, even if some kind of ‘means test’ eliminated
ments o farmers deemed not in need. Current intentions, anyway, as
i re progre
ly to reduce the role of subsidies in agricultural development to ‘assist
eroding the subsidy mentality among farmers’ and were set at about
7 per cent of total public expenditure in both the Fifth and Sixth Plans,
pite this objective. however, the padi price subsidy. payable on de-
ery of the crop 10 a registered mill, was increased by 50 per cent during
he 1990 clection campaign, A minimum-price high enough to make all

S
| continuing withdrawal from padi farming and under-utilisation of
Xpensive infrastructure, is not a viablé option, then certain hard political

Of dubious long (erm benefit 16 those it proposcs 1o 4id.” She secs land distribution as seekin
Preserve the peasantry, in direct .,ppmmnn 10 mc long term implications of the devel
nent model pursued by the government. However, as mueh of this book argues
\r!ry atiempl 1o preserve many of the attributes of the peasantry whilst seeking agri-
ltural modernisation that {s at the oot of the padi sector’s .
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decisions are imperative. The fourth choice available 1o the padi sectop
depends upon the willingness of gm.rnmcnl and of Malay society jp
general, Lo revise both ‘traditional’ social and ‘modern” economic ideas
rather than pursuing policies which resist changes to the former while
seeking wholeheartedly to adopt the latier. There is little room for douby
that the maintenance of a padi growing industry that will contribute 1o,
though could never fully satisfy, national demand for rice and that, gt
the same time. will support a prosperous farming community requires g
substantial reduction in the number of padi growing households. Thig
reduction must be achieved in such a way that families who remain in
the industry have the opportunity to achieve standards of living well above
the poverty line and are located in the most productive padi arcas. Any
continuation of land abandonment in areas such as the Muda IADP where
investment in infrastructure is high and some of the country’s best padi
land lies idle, should be quite unacceptable.

Rather than attempting to cope with the problem of low incomes from
small farms by raising technological inputs and ing holdings
merely for operational benefits, policies must aim to create larger working
units for the individual houschold and prevent their future subdivision,
Simple in concept and not too difficult to achieve in principle. such policies
would nevertheless run counter to vested landlord interest and traditional
Islamic inheritance practice. They would also be dependent upon a total
national economy that was providing alternative employment for those
who left the padi industry. Already farming is becoming a part-time
oceupation for many. This is occurring, however, in an informal way in
all the padi areas and, especially in the vicinity of the industrial estates
and free trade zones, factory employment is available particularly for
young women. Industrial planning of the kind that is needed if the village
regrouping schemes are to be successful could as well provide employ-
ment opportunities for those leaving the padi industry but who could, if
they chose, remain resident in villages or smaller country towns. For those
who continue to work the padi land, farms of an economically viable size
must be provided. Reformist policies. perhaps on the Thai model.* might
persuade larger landlords to release land in exchange for investments in
the industrial sector or at least make land available for rent along the lines
suggested by Shukor (1984). A scheme such as a Land Bank could make
available, for lease or purchase, land belonging 1o farmers who have chosen
to leave padi growing but who, as is customarily the case, have retained
ownership of their tumA]y land.

Amongst Malaysia’s agricultural policies most frequently praised for

4 “The That Land Reform for Agriculwre Act (B.E. 2518) of 1975 aimed 10 expand ownet
cultivatorstiip and limited holdings of arable fand 0 8 ha (50 rai) per family.
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success” have been the land development programs of the Federal
d Development Authority (FELDA). Whilst these had reseuled 94,000
lies on formerly undeveloped, usually forested, land by 1985 and had
erted mainly former padi farmers into relatively prosperous commer-
rubber and oil palm growers.” they have not needed to tackle the
ing structural weaknesses of the agrarian economy, namely un-
pomic holdings. tenancy and indebtedness. In essence. they have cir-
cles to rural development (Lim, 1973).
from the commercial orientation of FELDA schemes, with their
intation-like mode of centralised management, it has been their pro-
sion of viable 4-hectare blocks and prohibition of subdivision upon
ransfer that have been crucial elements in their achievements.
While it is true that second and subsequent generations who do not
herit shares of FELDA blocks will be required to find livelihoods
where in the economy, the continuing ability of the schemes to pro-
ide acceptable incomes for their owners is based substantially on their
fetention of 4 minimum operating size. 11 is clear that the prohibition on
ision applied to FELDA holdings has been made possible by the
that the grants to the first setlers were free of all former private
mership, a situation untrue of most padi land. Nevertheless some at-
empts have been made 1o limit, at le r
Kelantan pas\ed a law Forbidding, the: subdivis
an 0.1 ha (0.25 acre) as carly as 1938, whilst the National Land CDdL‘
Act 56 of 1965, Part IX) stated that no subdivision could be carried out
it interfered with existing production or interrupted the activities of a
lanning authority. The National Land Code (Amendment) Act. 1984,
troduced a new paragraph 1o Section 42 (2) of the Code whereby the
tate Authority shall not alienate any land so as to have the effect of
than 0.4 ha being held by more than one person except in exceptional
mstances, and new subsections (3) and (4) were added 10 section 205
ally 10 provide that joint ownership of agricultural land is not permitted
the arca of any resulting portion is less than 0.4 ha, and transfers of
land which are less than 0.4 ha are to be restricted.
Although these provisions still do not prevent padi land from being

do indicate a willingness to move, albeit very cautiously, towards
an objective. Some politicians have seemed willing 10 encourage

rapid reviews of the inheritance system. In 1977, the then Primary

* e.g, Alladin (1979) “The FELDA-model of land development has been tested and has
Roved to be able 1o deliver the goods .

A survey of 11 FELDA schemes carried out in the late 19705 suggested that
OF settlers hud “adequate” incomes compared with only 9.0% at their polat of origfn.
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Industries Minister (Datuk Musa Hitam) had called on Moslem scholars
to give thought to the question of land division 1o determine a realistic
approach to inheritance since ‘land was s and population was not’
(New Sunday Times, 21 August 1977). More recently the Deputy Minister
in the Prime Minister's Department (Drs. Suleiman Mohumed) urged Malay
landowners in Kampung Baru, Kuala Lumpur to discard the traditional
practice of dividing land among their beneficiaries (Star, 29 December
1989). In the absence of some acceptable reform to traditional practice,
current trends in the padi mduclry can lead only to continuing unplanned

and the ion of the rural society that
the practice has been intended to preserve.

‘.. approaching. ... the disaster phas

The success of the Malaysian padi industry in trebling its total production
between 1950 and 1980 was based unequivocally on technological inputs,
most notably on the adoption of new high yielding hybrid varieties of
seed, the widespread use of agricultural chemicals, notably fertilisers and
pesticides, and the construction of drainage and irrigation schemes that
permitted double croppin; dfor mare reliable yields in the main wet
season, Any further intensification of land use 10 r: padi yields beyond
their present levels would required increased inputs and improved man-
agement especially of water and fertilisers,

Compared with the situation in many western countries, the use of
fertilisers in Malaysian agriculture is relatively low (about 30 per cent
per hectare of Netherlands usage for example). Nevertheless consumption,
measured in hundreds of grams of plant nutrient per hectare of arable
land, increased by 167 per cent in Malaysia between 1970 and 1985
(World Bank, 1988) and is high by Southea sian standards, being
approximately 4 times that of Thailand or 2.6 times that of the Philippines.
Although this figure relates 1o use in agriculure whole, a substantial
increase occurred in the padi scctor as hybrid varieties were almost uni-
versally adopted. Estimates prepared by Barker and Herdt (1985) suggest
that Peninsular Malaysia was applying 97 kg of fertiliser nutrients (ni-
frogen, phosphates and potassium) per hectare of padi in 1976-79. ap-
proximately doublé its 1961-65 usage, even though the full fertiliser subsidy
was not introduced until 1979. In 199091, World Bank (1993) figures
record that Malaysia was applying 195 kg of plant nutrient per hectare
of all arable land, compared with 91 kg in 1979/80, which suggests that
the usage on padi fields had more than doubled again since the late 1970s.

The consumption of pesticides has expanded with the adoption of the
small number of high yielding padi varieties. Over 1975-78 approximately




FUTURE WAYS FORWARD? 139

5600 tonnes of active ingredients, representing about 2 kg per ha of
agricultural land (Barker and Herdt, 1985). were consumed to control
pests which built up rapidly in conditions of dense coverage by uniform
yarieties and of high humidity. The chemical control of weeds, which
_have become a particular problem arising from direct seeding, requires
additional inputs.

The dependence of the current productivity of Malaysia’s padi sector
~on the input of agricultural chemicals at even the present level, and of
any yield increases on usage, has p tWo major p
As noted earlier (p. 70), the success in production terms of the new padi
varieties heavily on the ilability of cheap fertilisers, made
possible in the 1960s by adyances in fertiliser production technology. This
cheapness was based on the contemporary abundance of low cost energy,
“notably of petroleum. The sharp upward movement of petroleum prices
in 1973-74 abruptly ended this historic downturn in the cost of chemical
festiliser (Barker and Herdt. 1985). In order to maintain what were seen
as necessary levels of application, the subsidy policy provided 183,669
tonnes of fertiliser free to farmers in 1984 alone (Rosenani, 1985).” Sharp
rises in the cost al pest control have occurred as infestations have built
~up from the low levels, with only sporadic serious attacks, that were the
“norm before the 1970s. In 1982, 38,683 ha of Malaysia's padi lands were
attacked by eight major pests and diseases resulting in losses valued at
i s were incurred
in 1983. Many pests which attack padi can no longer be controlled by
chemicals.

The economic incentive o cut back on the consumption of agricultural
chemicals in the Malaysian padi industry is itself powerful enough to have
stimulated searches for cheaper means of nutrient provision and pest control,
but is now also being reinforced by a growing ecological concern. This
‘concern is icularly over the of waterways and water
supplies by the accumulation of chemicals from fertiliser-rich run-off and
\pesticide sprays. hazards from chemical residues in harvested crops, and
‘undesirable side-effects on non-target organisms such as parasites and
‘predators, fish. birds and other wildlife, domestic animals, and the human
population itself.*

In the Md]nymn context, the ic i ive is the
Stronger in encouraging the development of rnnrc efficient methads of

7 A subsidy to counter the price rises and 1o encourage the use of uréa had been -
Mroduced in the 19734 sexson.

Tan et al reported the effects of pesticides on padi field fish as-carly as 1973, Tn Kerian,
Where they undertook their survey, farge numbers of fish were shown to huve been exter-
Minated nd were in fish tissues they were a potential health
d to consumers
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fertiliser use and of alternatives to chemical means of fertilisation. While
many Malaysian authorities, including some at the highest level, continue
to regard a deep concern about the environment as “the luxury of a highly-
developed economy” (Moulton, 1973), the increasing cost of nitrogen
fertilisers is beginning 1o have the effect sought by those concerned about
the long-term consequences hoth of the energy subsidy represented by
artificial fertilisers and their cumulative impact on the c¢nvironment,
Experiments on the optimum timing of fertiliser application, and on the
form and placement of the chemicals, suggest that usage can be reduced
by as much as one-third without lowering yields (LR.R.I., 1980). The use
of fertiliser pellets, for example, which are placed below the soil surface
into the padi root zone, can double the effect of nitrogen fertiliser.

Particularly exciting is work that has been undcnaken over the last 10)
or 15 years into the Azoll h iation, which has
the potential of becoming an important mluml source of nitrogen in the
wet padi ecology. Azolla is a genus of water 1em that assimilates atmos-
pheric nitrogen in iation with nitrog xing. blue-g algae
Anabaena azollae that live in the cavities of A'()Ilu s upper lobes. Azolla
is a traditional part of padi culture in China and Vietnam where it has
long been used as a green manure (Liu, 1979). made into compost for
fertilising maize plants, and fed to pigs and poultry. Interest in Azolla
as a green manure in South and Southeast Asia, however, hus been
generated only in recent years, with experiments and trials in the
Philippines, India and Pakistan.

Azolla is widely distributed in Malaysia, where the species Azolla pinnata
var. imbricata is indigenous, and occurs particularly in the padi growing
districts of the west coast. It is found floating in ponds. irrigation canals
and in the fields themselves, co-existing with the padi plants, though com-
pletely disappears in certain places at particular periods of the year. Apart
from seasonal changes in environmental factors, it is suspected that its
occurrence is affected by herbicidal contamination of the water (Rosenani,
1985). When in full bloom it may cover the greater part of the water
surface in a velvety matted layer.
zolla has potential as a bio-fertiliser mainly because of its ability to
accumulate a high concentration of nitrogen and rapidly (o increase its
bio-mass. Under padi field conditions in Malaysia, preliminary experi-
ments have suggested thar 150,200 tonnes per hectare of fresh Azolla can
be attained in about 15 days. Philippine field experience reports a potential
fixation rate of 412 kg of nitrogen per hectare per year (Watanabe ¢r al.,
1977). Environmental factors critical to the growth of Azolla and to its
capacity to fix nitrogen include the availability of water with an optimum
pH value of 5.5 (though it tolerates a wide pH range between 3.5 and
10), temperatures not exceeding 31°C above which growth is depressed.
and the availability of phosphorus. Since available phosphorus is scarce
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in tropical soils, this element is the major limiting factor to the extensive

growth of Azolla under Malaysian conditions. Given sufficient phos-

phorus, the complex can grow very well under full sunlight, though the

spe indigenous to Malaysia grow best with some shading when
osphorus availability is less than optimal.

As a supplement, if not a complete alternative, to artificial nitrogenous

ili olla has i le potential in jan padi fields. It
can survive even under adverse conditions provided moisture is available
and can be kept as stock between seasons in ponds or any patches of

stagnant water. Unlike chemical fertilisers. which are subject to various
channels of loss once applied. Azolla supplies more continuous available
nitrogen for uptake by the padi plant. Its cultivation and recycling rep-
resent the harnessing of solar energy 1o produce a bio-fertiliser that requires
no refining and incurs no transport costs, especially if it is incorporated
before transplanting and encouraged to co-exist with the padi crop. If
spread as a green manure after transplanting, however, application is very
labour intensive and expensive and Azolla will not be adopted unless
the prices of urea and other nitrogenous chemical fertilisers rise steeply
and subsidies are phased out. Escalations in petroleum prices, such as
those of later 1990, will doubtless further stimulate rescarch into Azolla
varieties, particularly to develop strains more tolerant of the high tem-
peratures of the tropics. Reductions in herbicide usage. desirable on other
grounds anyway, would enhance the attractiveness of the complex whose
co-existence in flooded fields with the grain crop could make a major
contribution to the Malaysian padi industry both economically and
ecologically.

Despite the obvious potential of Azofla, its requirement for generally
parsel ilable phosphorus is enc ing exper ion with other
possible nitrogen-fixing plants of which Seshania rostrata offers pros-
pects. An aquatic legume discovered several years ago in Senegal, Seshania
has nitrogen-fixing nodules both on its roots and stem. In Africa, the plant
is grown between rows of padi and ploughed in after a couple of months.
In Malaysia, it has possibilities as a fallow season cover—at least in
single cropping areas—to be cut before the padi is planted. Up to 100
kg of nitrogen per hectare per year can be fixed by hania.

‘While the search for alternatives to chemical fertilisers is being stimu-
lated by price rises, environmental concerns are proving increasingly
effective in ing research into bi s of pest control
in the padi industry—though here also the economic imperative is strong.
Although pesticides remain the most powerful tool in pest management,
being highly effective and readily and quickly marshalled for immediate
impact even over large areas, over-reliance on them is producing a range
of problems. Lipton (1989) has described the relationship of the new high
Yielding varieties to pests. The problem is not, he claims, “as sometimes
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alleged™. that many high yielding varieties of crops are worse than the
varicties they replace at fighting local pests. Increasingly they offer multiple
resistance against major pests and diseases. Yet they do bring a problem,
In Lipton's words, the high yielding variety “is almost always more stable
in fuce of pest attack than its predecessor variety”, .. . but the ser of high
yielding varieties—unless it can be fairly rapidly and regularly turned
over in ways that vary the genetic base—will probably in the long run
prove less stable in the face of pest attack than its predecessor set. “The
very success of a narrow genetic range of the modern varieties—success
not least in pest resistance—tempts farmers to use this range only”, On
occasions this can lead to widespread outbreaks of pests and/or diseases,
to which the farmer’s only reliable response is the application of heavy
doses of pesticide.

In the padi agro-ccosystem, great faunal diversity exists, with the crop
predators subject 10 attack by their own natural enemies. The green
revolution padi hybrids, and the extensive cultivation of only two or three
varieties, have intensified the pest problem and generated changes in the
pest complexes. The prolific crop growth resulting from generous supplies
of water and nitrogen fertiliser, and the continuous presence of susceptible
padi plants under double cropping, have proved conducive to pest infes-
tations on scales previously unknown. Yunus (1965) reported 159 species
of insect that attacked the padi plant, of which 12 are pests of considerable
importance. Since 1970, the brown plant-hopper and the white backed
plant-hopper have emerged from an innocuous position to become the
most important pests of padi in Peninsular Malaysia (Ooi et al. 1979~
80), Md Ghazali et al. (1988) estimated that, in general, losses from pests
and diseases in the field represent 2040 per cent of the crop. The re-
sistance of the brown plant-hopper to insecticides had already arisen by
the mid-late 1970s.

Before the 1970s. serious attacks by insect pests occurred only at low
levels and insect treatment on small plots usually led to initial yield
increa; During the early 1970s. pesticide usage in the Muda area
increased at over S0 per cent per annum (Gill, 1974). In 1982, however,
38,683 ha of padi land (7.8% planted area) were attacked by eight major
pests and diseases resulting in losses valued at M$31 million. 37.575 ha
(7.9%) were similarly attacked in 1983 (Hussein and Ibrahim, 1985).
Pesticides are the most powerful tool that is readily available in pest
management. They are highly effective and readily and quickly marshalled
for immediate impact even over large areas, However, their indiscriminate
use, often as an insurance, may lead to pest resurgence or secondary
outbreaks.

Over-reliance on pesticides has a number of deleterious effects (Lim
et al., 1979). These include:

+ the development of pesticide-resistant strains and a consequent need for
repeated treatment;
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hazards from residues in harvested crops;

outbreaks of secondary pests resulting from the destruction of natural
enemies;

undesirable side effects on non-target organisms such as the pests' natural
parasites and predators; fish, birds and other wildlife; humans and
domestic animals and pla
direct hazards from application;

the reduction and simplification of the biotic component of the
ecosystem; and

« soaring costs.

Available evidence suggests that the development of pesticide-
‘strains of pest is probably the most serious hazard to the Malaysian padi
Jindustry. Many of the pest outbreaks of the 1970s were in areas where
pesticides were used freely.” The resistance of the brown plant hopper
pesticides had already risen by the mid-1970s, and the indiscriminate
‘use of chemicals was leading to the resurgence of other pests. Stem borers,
“for example, and the normally rare army worm had become a problem
in Tanjong Karang by 1977.

The impact of the simplification of the by the on
‘only very few padi varieties can be illustrated by the outbreaks of pests
‘and di in the 1988/89 season. In that crop year, 17.7 per cent of
n crop and 15.5 per cent of the off-season crop were destroyed
s and diseases (Department of Agriculture, 1989). Only three
‘varieties of padi (MR 84, IR 42 and MR 77) accounted for over 75 per
cent of the nation-wide main season plantings, and only two (MR 84 and
MR 77) for 72 per cent of the off-season plantings. Particularly signifi-
‘cant, however, was the fact that almost the total area of crop loss occurred
in the rice bowl area of the Muda scheme where, in the main season,
two varieties (MR 84 and [R42) accounted for 90 per cent of the plantings
and two (MR 84 and MR 77) for 76 per cent of the off-ses
Evidence relating to the side effects of pesticide use i
mdy of Province Wellesley (Sebering Perai) and Kerian (Ahm. Yunus
I‘)71) rew.ulv:d little ev|dence (lf u)xm!y in ponds and 1rngauuv|

explamed by the Lm that overflow mrely mcum.d and lh.ll the resid;

hemicals were diluted and broke down rapidly. A later study carried out
!ll the Kerian river basin in 1990 (Yap and Ong, 1990) similarly revealed
Mo danger of acule toxicity to aquatic life in the running waters of the
Kerian river and the irrigation canals. Observed declines in the fish popu-
on were more reliably attributable, according 1o the authors, 1o altered
inage and irrigation practices resulting from double cropping which
@Ieated shorter water retention time in the padi plots. The authors claimed

Balmuhmmnniam (1974) reported that 87% of farmers in Seberang Perai and 88% in
Kerian werc using pesticides 1 1970,
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that a far greater danger was inherent in the bio-accumulation of pesti.
cides i st in the fields leading to concentrations at the end of the food
chain in humans and recommended that fishery products from Kerian padi
fields should be declared unfit for human consumption,

Heong et al reported in 1992 from a study in the Muda region that
few farmers had training in spraying techniques or sprayer maintenance
which created potential hazards for themselves as much as o the en-
vironment. A 1988 nationwide random survey of agricultural workers
(n=1214) by Ramasamy and Nursiah revealed that 52 per cent of padi
farmers claimed they had experienced symptoms of poisoning after spray-
ing. The investigators declared a significant relationship (r=+0.87) be-
tween pesticide use and incidences of poisoning. Yap and Ong in 1990,
by contrast, believed that incidences of directly adverse effects of pes-
ticides on humans were rare—a belief founded on confidence in the “strict
supervision’ carried out by officers of the Department of Agriculture when
distributing chemicals.

Concern with the various impacts of increasingly heavy use of pesti-
cides led to the first Regional Symposium on Biological Control held in
1985 a1 Universiti Pertanian Malaysia at Serdang at which it was reported
that many pests that attack padi could no longer be controlled by chemi-
cals (Hussein and Ibrahim, 1985): A national committee to co-ordinate
biological control was set up in 1986, with data collection its first ob-
jective. The need for positive action in this area is becoming crucial in
Malaysia as, to use Smith's (1969) terminology, the pest problem is moving
from the crisis phase, when occasional and potential pests regularly occur,
to the disaster phase, when pests have become resistant to chemicals and
no control measure works adequately.

m
‘.. the husbandry of a nation’s soil and water resources’

Writing in 1965, before the green revolution with its accompanying need
for increased fertiliser and pesticide use, Wikkramatileke noted that
*agricultural expansion in this day and age must surely entail the hus-
bandry of a nation’s soil and water resources, and not merely be con-
cerned with taking immediate advantage of nature’s bounty’. The need
for a combination of ‘ecological necessity ., with .. welfare consider-
ations’ is even more urgent in the 19905 than when Dwyer wrote these
words in 1977. The resurgence of the belief (Lipton, 1987 Hayami, 1988:
Rigg, 1984) that technology needs to go further to solve the problem
of the Third World's rural poor, must be seen in the context of the de-
velopment of a sustainable agriculture rather than in the genetic creation
of even more heavily-yielding padi varieties.




FUTURE WAYS FORWARD? 145

The *principles of permanence’ to which the sustainability of traditional
-.Erlcullurc can be ascribed, as detailed in 1977 by Clarke, included &
@mber abandoned by the ‘modern’ of the green i
These included
» low dependence on inputs from outside the farm system;

» no ‘self-paisoning” from the ion of toxic sut within
the agro-ecosystem;

'« maintenance of the natural resource base (e.g. soil quality) for sustain-
ing the function of the agro-ecosystem; and

» system diversity.

‘As noted by Marten (1986), there are compelling reasons for farmers’ not
retaining all Clarke's principles as their agriculture is modernised—
system diversity may run counter to the market advantages of crop
‘specialisation for example—but potential exists in the padi industry for
‘a partial return to some of them. It is in this direction that current and
future technology must aim (0 move .

Malaysia's padi industry has become increasingly dependent on inputs
from outside the farm system. The need for chemical fertilisers and
pesticides, for irrigation water in the off-season of double cropping
regimes. for farm machinery and the fuel to operate it, has far removed
the modern padi farmer from the largely self-sufficient vperator of only
one or two g i ago. Figur i by Fujimoto (1983) for
the 197778 season suggest that the costs incurred for seeds and seedlings,
fertilisers and pesticides, and ploughing averaged M$ 102.2 per tonne of
padi produced in Kelantan and $88.52 per tonne in Seberang Perai (former
Province Wellesley). Given padi prices at the time of about $440 per
tonne on the west coast and $384 per tonne on the cast coast, these costs,
plus that of hired labour and imputed costs for family and unpaid gofong
royong labour and for interest on farm assets, resulted in negative net
overall revenues. with owner-farmers performing worse than tenants.
Calculated on the basis of data in Lemmens er al. (1981), average total
production costs per tonne in the Pulau Musang and Nerus schemes of
Trengganu were M$206 per tonne for owner-operator and as high as M$
363 per tonne for tenants. Figures from the Muda Agriculral Develop-
ment Authority (MADA, 1981; 1982) for the same period were $561 per
‘hectare (main scason) and $528 per hectare (off-season), or approximately
$130-140 per tonne varying according to variety, season and location.
Even with guaranteed minimum prices of the order of $400-$450 per
tonne, the margins for tenants, especially on the cast coast, were very
narrow when input costs had been met.

The maintenance of the natural resource base—the soil, its structure
and fertility, the range of natural predators of crop pests, the fish of the
Padi fields—requires care in husbandry methods. The long or even medium
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term effects of heavy machinery on soft, wet padi soils are not fully
known but those of the selt poisoning of the agro-ecosystem from con-
tinuing chemical use are increasingly documented. Rather than seeking
further hybrids of padi which, similar 10 those of the past, aim at
further raising yields (which cannot be expected to have the proportional
expansions of the early green revolution), bio-technology must involve
greater genetic engineering 1o transfer useful qualities, such as re;
fo viruses, from one variety to another. IRRI's Rice Genetic Resources
Laboratory, a germ plasma bank with more than 83,000 varieties of padi
from around the world, is an essential component of the Institute’s genetic
evaluation and utilisation program. The design and production of farm
machinery suitable for wet padi field conditions, low priced and very fuel
efficient, must hybrid seed T

1f Malaysia’s padi industry is to have a viable future in a nation primarily
committed, as is contemporary policy, to concepts of over-all economic
growth with a strong emphasis on expanding the industrial base, it can
no longer avoid social reform allied with greater ecological responsibility.
The extent of permanently idle land which, despite efforts 1o reduce its
occurrence. had reached 91,000 ha (25%) by 1986 was positive evidence
of the degree of failure of 40 years of development to maintain, or re-
establish, the attractions of padi farming to younger generations of rural
Malays. In the late 19705 (Kratoska, 1982) alternatives to padi cultivation
still offered better economic returns and more attractive working con-
ditions. In many areas the children of padi farmers had opted for
government jobs or for factory work. Kratoska reported that, in the Kerian
district in 1978, farmers disapproved of the tendency of the younger

ion to seek employ that was physically less d ding than
padi planting, but they calculated that factories paid up to one third more
per day than did labouring in a padi field. Lemmens er al. (1981) reported
similar attitudes from the east coast where, in their survey area of Trengganu
only 30 per cent of farmers foresaw a future in padi planting for some
of their sons, but even then mostly as a part-time undertaking. Even families
on land development schemes, where earnings are considerably greater
than from padi growing, rank agricultural work low in the occupational
prestige scale. A survey of settlers by Chan and Lim (1981) on land
schemes of FELDA and the Johore Trengganu Development Authority
(KEJORA) revealed that fewer than |4 per cent wanted their children to
remain in the schemes. Village studies (¢.g. Mohd. Nor, 1979: Courtenay,
1988) reveal sub t-migration by the icall
and physically most active age group.

Current policies for the padi sector, as elucidated in the National
Agricultural Policy and the subsequent Fifth Plan and maintained in the
Sixth, though largely in keeping with much contemporary neo-classical
economic thinking, are unlikely to reverse the drift away from padi growing.
Corner noted in 1983 that the development path chosen by Malaysid.
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which was reconfirmed in the National Agricultural Policy and the Fifth
and Sixth Plans. implies the long run dissolution of the peasantry and
the conversion of a minority to commercial farmers. Total acceptance of
this model has phic, social, ic. ect ic, political, and
ecological implications, a number of which conflict with other national
priorities and policies and which require strong growth in other sectors
of the cconomy. Truly liberal solutions to the problems of Malaysia’s padi
sector, especially if they are 10 be in tune with the natural environment,
are proving much more difficult to find than was anticipated by the
development theorists of the 19505 and 1960s.

v
‘.. but one part of the overall system..’

There is growing opinion that the conventional cconomic wisdom con-
cerning agricultural modernisation. almost regardless of its particular

ical backg Armstrong and McGee (1985) make
the telling point that agriculiral modemisation of the ‘conventional® kind
sandwiches the producer, even when he retains formal control of the land,
into a sequential capital—technology package. He becomes ‘but one part
of the overall system which encompasses upstream investment in machin-
ery, fertilisers and pesticides, and the do activities of i
Storage, transport and marketing’, As already noted (chapter five), the use
Jof new lechnology in basic food production can even lead to producers
and workers in the sector hecoming worse off than they were before the
“adoption of the new technalogy, the paradoxical situation described by
Schuh and Barghouti (1988) as ‘immiserising growth',

In addition, few, if any, theories of agricultural modernisation yet make
allowances for environmental costs. A growing body of literature is drawing
dttention 1o the rad, changes in hydrological regimes created by the
major irrigation schemes. and by the ecological effects of pesticides and
chemical fertilisers. In Malaysia, Environmental Quality Regulations dating
from the 19705 relate (o the oil palm and rubber industries, and control

the use and abuse of ides is the responsibility of the Ministry
of Agricultre under the Pesticides Act, 1974 (Laws of Malaysia Act No.
149). Nevertheless, the Fifth Plan states that the maintenance of sound
avironmental conditions ‘will be balanced against the goals for socio-

ic devel " and the i ion is that ecology is likely to
rvient to perceived economy. The Sixth Plan, like the preceding
Fifth Plan includes a chapter on the environment. Its closing sentence
States that *Focus will be given 1o conservation, environment and ecol-
cal balance within the context of sustainable development’. One short.
Hiree-sentence, paragraph is devoted to ‘pollution from agricultural
chemicals™ which merely states that *no specific programmes have been
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implemented to control pollution arising from the use of chemical fer-
tilisers, pesticides and herbicides in agriculture’.

The planning and implementation of development are political proc-
esses and the formulation of national plans and policies is necessarily
undertaken within the framework of a particular philosophy or ideology
of development. Most theories of economic development which, o date,
have influenced planning, in the majority of market and socialist econo-
mies alike, pmmlnra changes in the structure of production in which
traditional subsistence agriculture is converted to some form of commer-
cial agriculture, while the emphasis of the economy as a whole moves
towards manufacturing, commerce and services. In many ways, the
Malaysian economy, especially since the 1950s, may be seen as a model
example of this proce: the contribution of agriculture 1o GDP has
progressively fallen, the secondary and tertiary sectors have expanded
both absolutely and relatively, and agriculture itselt has become increas-
ingly commercialised. Insofar as official figures can be assumed reliable,
and there is little evidence to suggest that they are particularly inaccurate,
average per capita incomes have been increasing in real terms in all sectors
of the economy, even if relatively faster in non-agriculiural and urban
activities (table 7.1).

The basic hard-core problem of rural development lies in the inability
of policies to date 1o ¢liminate the continuing poverty of about one half®
of padi families while their social and cultural environment is incongruent
with the economic objectives of the policies themselves. When the grow-
ing environmental concerns over fertiliser and pesticide use and the
increasing energy subsidies involved in ‘modernised” padi cultivation are
added to the economic and social situation, Malaysia's padi industry is
facing the need for some crucial decisions. Clearly. the documenting and
analysis of problems is a simpler undertaking than offering solutions—
especially if those solutions are to be applied in a complex, multi-ethnic
society grappling with a wide range of formidable issues. In a sense, it
can be argued that the role of the academic is complete when the documen-
tation and analysis have been achieved and that the solutions are the
responsibility of politicians and the advisers they choose to employ.
Nevertheless there is perhaps some moral obligation on the critic to do
more than point out the need for new directions.

W Unlike earlier plans, the Sixth Plan does nol differentiate beween rural groups in its
listing of paverty incidence, 1t is thercfore no longer possible, at least on the basis of the
official figures, to identify the incidence of poverty of padi houscholds specifically. Nev-
ertheless, it does identify the hard-core poor as (ncluding households located in remote,
traditional kampung and settlements, as well as on plantations, in the former ‘ew villages'
and in some urban areas
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Table 7.1 Peninsular Malaysia: Incidence of poverty (%) by rural-urban strata,
1970, 1976, 1984, 1987 and 1990

Stratum 1970 1976 1984 1987 1990
Rural 58.7 478 247 224 193 48"
Rubber smallholders. 64.7 58.2 43.4 40.0
Padi Farmers 88.1 803 57.7 50.2
Estate workers 40.0 19.7 15.0
Fisherman 732 627 27.7 245
Coconut smallholders 52.8 64.0 469 89.2
Other agriculture 89.0 521 342 -
Other industries 352 273 10.0 =
n 213 178 8.2 8.1 73 14
Agriculture = 402 238 =
Mining 333 10.1 34 =
Manufacturing 235 171 85 —
Construction 30:2 177 6.1 =
Transport and utilities 309 171 36 =
Trade and services 181 138 46 =
Activities not adequately
defined = 224 171
TOTAL 49.3 39.6 18.4 17.3 150 3.6°

Sources: Fitth Malaysia Plan.
Mid-Term Review of Fitth Malaysia Pian
Sixth Malaysia Plan

* Hard cors poverty—see endnote(10)

This book has attempted to examine the padi industry of the geographic
region now known as Peninsular Malaysia within its particular physical
and cultural i and giving ideration to its historical back-
ground especially since about 1910. Although not seeking overtly to fit
the industry into any particular development model—indeed the writing
of the book has convinced the uthor of the inadequacies of most, if not
all, models of agricultural growth—etforts have been made Lo relate events
and policies to the theories that appear to have influenced them. Earlier
in this chapter some options available to policy makers were briefly outlined.
It is the author's considered view that the last of those options (p. 136)
holds out the best prospects for a prosperous, self respecting, sustainable
‘Padi economy. This option involves both the hard decision to revise the
Aftitude that the maintenance of traditional rural lifestyles is per se an
ideal and the adoption of industrial policies that will provide for a greater
dispersal of alternative employment opportunities. Malaysia needs fewer
and more viable padi farms located primarily in the granary areas that
are operated in a way that is sustainable both in ccological and social
Senses. The point was well put in the 1985 report by the Asian Dev-
elopment Bank when it spoke of the need for a flexibility that can
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accommodate future consolidation by individual farmers and a rigidity
that legally can prevent further fragmentation, The same report believes
that the hitherto strong social attachment to land gradually being
weakened and that, over time, what it describes as “friction” in the land
market will ease. The problem of idle land will become more readily
solvable, perhaps by way of land leasing, and ultimate sale, as education
makes non-agricultural careers more attractive and employment in sec-
ondary and tertiary activities becomes geographically more widely avail-
able. The paradox of continuing poverty in a sector to which so much
technological and financial attention has been given might then cease
10 exist,

Malaysia is a small, increasingly prosperaus country which, more readily
than most of its neighbours, can provide a lead in the formulation of a
sustainable and progre padi industry. In order to do so, the future
of that industry must be planned in concert with the national economy
as 4 whole and also in its regional context. In addition, attention must
be given 1o the development of technolagies that will be in harmony with
the natural environment and on a scale that the individual household can
realistically apply.




Appendix

Note on Rice Statistics

on areas, production and yields are an important part of 4 work that is
concerned with an agricultural industry and many conclusions are bused upon the
figures published in official reports, academic papers and government statements.
Is necessary, therefore, that a brief statement be made on the procedures whereby
quantitative data have been collected.
Rice statistics have been published in a consolidated form by the Department
Agriculture only since the 1950/51 season in the bulletin, Rice Stafistics
erangkaan Padi). The collection of statistics from approximately 150,000 padi
seholds, not all of whose heads are necessarily literate, cannot be undertaken
the systematic way in which, for example, data are collected from commercial
tations. The methodology employed has been described in detail by Selvadurai
972):
Estimates of the planted and harvested areas of padi are made every
season by the extension staff of the Department of Amculturc as part of
- their routine work in the collection of agricultural statistics. Each of the
extension staff confines his work 1o limited and well drlmcd areas and a
Junior agricultural assistant will generally be responsible among other
things for the collection of area stati: for one or a group of mukims,
The basic figure for area under padi is essentially the records of the Land
Office which refer to the area alienated for various crops; the junior
agricultural stants make annual adjustments to the basic figure
dccording to what they observe (eye observation) as areas that have gone
out of production or been brought into cultivation dunng that particular
season, The exiension staff often work closely
Irrigation Department, the penghulu (headmen) and the Land Oftices, to
Obtain mare accurate information on the arcas under padi and other crops.
The acreage statistics reported refer to the gross area under padi. By gross
area is meant the area under padi including the area occupicd by bunds,
rrigation and drainage canals and the area taken up by the farm-house.
e statistical returns by the extension stafi are summarised at the
strict and State levels and finally, at the Federal level the Ministry of
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Agriculre and Fisherics checks the information for internal consistency
before publication.

In recent years two nnponam projects have been initiated to improve
the basic statistics of land utilisation or areas under the principal crops. In
1966, a land use survey (or PLUS: Present Land Use Survey) was
undertaken by the Division of Agriculture with assistance from the
Canadian Government. This land-use survey based on aerial photography
aimed at giving an accurate picture of existing land utilisation, boi
cartographically and statistically, so that a complete account of all
significant forms of land-use could be given and displayed for every
mukim, district and state. The results of this Jand use survey which are
available show that the estimates of the area under padi as reported by the
extension staff of the Department of Agriculture are fairly reliable: bui
where there were divergences, the padi statistics were revised on the basis
of the results of PLUS.

At about the same time (1965), the Department of Statistics ul\denm)k (&}
major project to determine the land use pattern particularly of s
holdings within the country National Crop Survey (NCS). The main
objective of the NCS was to build up a sample survey system 1o obtain
reliable annual estimates of area under principal crops for cach State of

Production of padi is estimated as the product of the area planted and
the yield per acre. Yield data are obtained from crop cutling surveys in
the major padi growing districts, These crop cutting surveys cover about
90% of the padi arca and provide objective estimates on the by
actual harvesting of randomly selected plots, The Department of Statistics
is responsible for designing and implementing the crop Cutting surveys.
The State Agricultural Departments, and more recently the Drainage and
Irrigation Departments, jointly undertake the field work. An Inter-
Departmental Committee, known as the Implementation Commitiee,
exercises overall control and direction for the Survey.

Data earlier than 1950 were hased on information collected from local Land Offices
and field stafl but were often less systematic and liable to larger marging of error.
Errors were compounded by the varying use of local measures. For example, &
farmer would commonly report his yield in kuncas, a relatively large unit approxi-
m.ndy 406 kg The government reported yields in terms of ganrangs, units of
only 2,54 kg (160th of a kunca). Mill door and government prices were quoted
in terms of pikuls, approximately 60 kg. Any yield statistics involved at least one
conversion between large and small units. Farmers often rounded their total
production to half or quarter kuncas thus producing rounding errors that, cumu-
latively, could represent a substantial guantity of padi.

For the sake of consistency. all quantitative data in this book are presented in
metric units, though Malaysia has published its data in this form only since 1977
Earlier data have therefore been converted. In some cases, especially when early
data were rounded estimates, the conversion may give the quite false appearance
of precision (e.g. an estimate of, say, 10,000 ganiangs converts to 25401 kg)-

All data are therefore likely to contain errors of variable degree some of which
were admitted at the time of collection, and, while general statements can be basel
upon them and broad trends identified, conclusions reached on the basis of only
small percentage differeaces must be particularly suspect.

It should also be noted that, since rice cultivation dnu not fit neatly into calendar
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Peninsula are appended.

Al(a) Area under padi (in hectares)

years, fice statistics for a particular calendar year (eg 1980) refer, in the cases
of main season and dry rice, 10 the crop year that ends in the calendar year (ie.
1979/80). All data for off-season production refer to the calendar year, In some
contexts. the crop year (1979/80) is quoted.

For convenience of reference, padi data for the period 1950/51-1989/90 for the

Appendix Table 1 Peninsular Malaysia—padi statistics 1950/51-1989/90

Wet: main Wet: off Dry Total

season season

275,732 2117 15,246 293,095
275,417 3,394 16,761 295,572
299,890 14,358 16,886 331,134
308,947 42,287 18,275 369,509
373,214 159,417 20,044 552,675
361,400 197,510 13,619 572,529
369.481 212,356 9,927 591,764
371,283 217125 9,113 597,521
372,352 213,319 9,708 595,379
347,757 222,404 10,008 580,169
345,260 212,500 9,480 567,240
335,340 103,200 7.310 5,850
331,500 223,280 7,440 562,220
319,390 204,300 6,430 530,120
316,150 198,930 8,030 523,110
274,670 212,190 6,230 493,090
285,170 173,480 4,680 473,340
243,019 190.579 2,970 436,568
269,174 195,363 960 465,497
247,284 183,852 725 431,861
255,267 196,222 534 452,023
269,461 208,778 867 474,106
256,206 217,577 664 474,447
269,505 221,041 526 491,072




Appendix Table 1 Peninsular Malaysia—padi statistics 1950/51-1989/90
Al(b) Production of padi (in tonnes)

Wet: main Wet: off Dry Total
season season
1850-51 573,837 3315 13,105 590,257
1955-56 544,957 7,013 17,837 569,807
1960-61 785,527 323,325 22,525 841,377
1965-66 777,462 118,065 21,657 917,184
1970-71 998,080 496,778 24,967 1.519.825
1971-72 919,220 602,080 17,572 1.538.872
1972-73 1,018,575 662,655 13,487 1,694,717
1973-74 1,074,080 699,982 12,092 1,786,154
1874-75 1,008,060 664,568 13,145 1,685,773
1975-76 951,302 743,881 11,742 1,706,926
1976-77 904,466 715,843 9,573 1,629,682
1977-78 915,538 304,808 8,486 1,228,832
1978-79 1,034,593 753,326 11,146 1,799,065
1979-80 1,028,843 723,392 8,537 1,760,772
1980-81 1,082,287 705,639 10,842 1,748,768
1981-82 805,390 683,111 6,962 1,595,463
1982-83 940,094 531,796 6315 1,478,205
1983-84 643,534 542,675 3327 1,186,209
1984-85 913,052 628,361 1274 1,542,687
1985-86 847,022 605,492 1.010 1.453,524
1986-87 886,386 536,528 616 1,423,530
1987-88 897,334 597,724 1,124 1,496,181
1988-89 879,693 713,539 1,829 1,595,061
1989-90 1,008,781 777,983 5395 1,787,359




‘Appendix Table 1 Peninsular Malaysis—pad| statistics 1950/51-1989/90

“A1(c) Yields of padi (in tonnes per hectares)

Wet: main Wet: off Dry
season season
2111 1571 0.870
2.025 2.080 1.074
2.636 2334 1.339
2519 2.821 1.259
2.747 3.124 1.247
2.544 3,056 1.280
2.754 3.148 1.358
2889 3.241 13852
2741 3.155 1.352
2,728 3.390 1173
2620 3.368 1.010
2,730 2.954 1161
3.121 3.374 1.498
3.221 3.541 1.328
3.265 3547 1.350
3.296 3219 1117
3.185 3.065 1.349
2648 3.848 1.120
3.392 3216 1.327
3425 3293 1398
3.472 2734 1.153
3.830 2933 1124
3.434 3279 2754
3.743 3.520 1.130

of raw data: Department ot Agncultuce, Rica Statistics
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