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INTRODUCTION

Today this book is recognized as a classic. It was not so regarded
in 1937 when its publication was greeted with a chorus of hostile
criticism from former British members of the Malayan Civil
Service. Sir Frank Swettenham, former Governor of the Straits
Settlements and High Commissioner for the Federated Malay
States, wrote of it:
The author of this book with the barbarous title . . . deserves every possible
credit for his astonishing industry in collecting and recording the immense
amount of infarmation set out in over 500 large pages of print. Whether the
effort was worth while must be determined by individual readers, and what was
Mr. Emerson’s object in setting himself this task, must remain a speculation,
for he gives no guide beyond describing his work as ‘A Study in Direct snd
Indirect Rule’. An ordinary reader might well believe that the study is confined
10 what the suthor describes as Indirect Rule, with the Malay States filling
f ths of the picture and the Netherlands East Indics the other sixth.
»mes to grips with the immensely longer and more important part
of the book, namely, the Malay States, it 15 rather surprising to find that the
greater part of this formidable study s occupied with the very detailed account
of what has been called the policy of ‘Decentralization’, a word almost as repellent
a3 'Malaysia’ . . . To give this local and embittered controversy,—which began
1n 1920 and we all hope ended in 1932—the dignity of a record in the shape of &
large volume, itself full of highly contentious writing, scemed needless, and
naturally raises the question of what was the author's abject in writing
Possibly an impartial reader, struck by the constant reference to Imperialism,
and specially to British Imperialism coupled with capitalism, might conclude
that the author, sceking to ride a tilt against all Imperialism . . . had scized
upon the case of the Malay States as an admirable text on which to preach a
sermon. If so, he chose a singulacly unfortunate instance of Imperial rapacity
from which to draw his moral and adorn his tale.

Invited by The Straits Times to comment on the book, a former
Chief Secretary of the F.M.S. Government, Sir William Peel,
said that it was useful for reference ‘but is somewhat marred by a
bias against Imperialism which ts to lanced prejudi
lacking in judgment and perspective. . . . It can scarcely be
denicd that British colonisation has often been carried out in a
large measure for the benefit of Imperial trade and capitalist
interests rather than for the benefit of the indigenous races in the
Colonies concerned. But the latter have not been neglected and
this is especially so in Malaya. Mr. Emerson is scarcely fair in his
statement that the lot of the Malays has “‘changed for the better
only slightly, if at all”. Communications have been vastly improved
—a boon appreciated by all classes to a greater extent than many
people may realize’. It was, one may interject, scarcely fair of Sir
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vl INTRODUCTION

William Peel to cite Professor Emerson inaccurately, for his
statement referred not to the Malays but to the aboriginal inhabi-
tants of the Peninsula.! And as to Sir Frank Swettenham's strictures
concerning the subject of Decentralization, we can now be grateful
to the author for choosing this problem for study in preference to
others for he was able to make use of sources which are no longer
available; morcover the 'barbarous’ title has recently been adopted
as the name of the newest of the Southeast Asian national states.

A farrer appraisal was accorded the book by Sir Richard Winstedt
who was General Adviser to Johore at the time of the author's
visitto Malaya, but he was none the less critical of a number of its
conclusions: ‘So much is imperialism in any form in the author’s
mind that he even lays “‘at the door of the British a major share in
the responsibility for the mass invasion of Chinese in the tin arcas
after the middle of the nineteenth century™ (p. 116). How the
British were to close the door of a British colony to Chinese
passengers bound for the then foreign hinterland is not suggested,
and Mr. Emerson appears to have confounded a geographical
with a moral problem.’ It is a point well taken, but it should be
noted in fairness to Professor Emerson that contemporary Malay
opinion on this question is very much on his side, for, no matter
with what justice, many educated Malays hold the British respon-
sible for the communal problem in Malaya today.

When it was first published it was obviously possible for British
members of the Malayan Civil Service to see Malaysia as something
of an anti-imperialist tract; indeed, only recently one of Professor
Emerson's compatriots adduced the book as evidence of the ant-
imperialist tradition in American writing on Southeast Asia.?

| Thus pp. 13-14 “That the Malays are not the earhicst inhabitants of the
Pentnsula i indicated by the remnants of more pamitive peoples. who, driven
back into the dark jungles and the mountains by the supenor culture and force
of the Malay invaders, cling with tragic insistence to thetr aboriginal nomadic
lfe In the davs of Malay rule these people led a miserable and hunted
Iife. and with the assertion of British control over the Malay States their lot has
changed for the better only shghtly, of at all.”

+ LA Mills, ‘Amencan Histonical Writing on South East Asia’, Historsans
of South East Ana (ed) D. G. E. Hall (Oxford University Press, London, 1961),
b 28 Elsewhere (p 200) Mills wnites: “Professor Rupert Emerson's wnitings.
¢ Malayna, A Studs in Direct and Indirect Rule, were the product of pamatak-
ing documentary rescarch and investigation in South East Asia They were
accurate and detailed, and the author tried to be scrupulously just to the colanial
governments. On the whole they were reliable and impartial: but every now and
Aiain an emotional hoatility to imperialism coloured his presentation’
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However anyone who has been conditioned by the climate of
opinion in Malaya since Merdeka is likely to be struck not by the
severity as by the mildness of many of the author's judgments
about colonialism. It is, perhaps, not without significance that
only in the last few months the book has been enticised by an Asian
writer as being an apologia for British rule in Malaya.? Readers of
this reprint may decide the issue for themselves.

1f time has had the effect of blunting some of the onginal critical
force of Malaysia, it has redressed the balance in a more subtle way.
For among other reasons the book owes its present reputation
to the entirely fortuitous circumstance that it was written at the
high noon of imperialism in Southeast Asia, and thus represents
a final assessment by an uncommitted and astute observer of
aspects of British and Dutch colonial rule in Malaya and Indonesia
before the Western régimes were overthrown by Japanese conquest.
Malaysia stands in its own right as an historical document of
singular importance which is enhanced by its clarity of expression,
its coherent and often brilliant arg , and by its depend
upon an enormous range of oral and printed sources. These factors
help to explain why in the field of Malayan political and historical
studies Malaysia now ranks as a classic; but of equal importance
is the fact that the book is stamped indelibly with the personality
of the author whose passionate dedication to his field of study is
evident on every page. In this respect Malaysia invites comparison
with Clive Day's The Dutch in Jaca, which was published thirty
vears carlier. The two books are, perhaps, the most notable
contributions made by American scholars to Southeast Asian
historical and political studies down to World War I1.¢

Professor Emerson’s choice of a field of study was somewhat
arbitrary. He had graduated from Harvard University in 1921, and
six years later, after a further period of study there and at the
London School of Economics, was awarded the degree of
Doctor of Philosophy. In the same year (1927) he was appointed
Instructor in Government at Harvard, and in 1928 published his

' D.P. Singhal. “The Writing of Asian History', Hemasphere, V11, 7 (July,
1963), p. to.

4 1t 1s cunous that Day's book 1s not mentioned by L. A. Mills i his essay
*Amencan Historical Writing on South East Asa’, Hustorians of Seuth East Ana,
pp. 286300,




Vit INTRODUCTION

first book, State and Sovereignty in Modern Germany. When, four
years latcr, he was pmvlded with a travel grant by the Bureau of
h of Harvard University and Radcliffe College
an Asian area of study was sclected largely because Raymond
Leslie Buell had shortly before published his The Native Problem
in Africa (Macmillan & Co., New York, 1928) under the Board's
auspices. Professor Emerson divided his year in Southeast Asia
equally between Malaya and Indonesia but managed to make
short visits to Thailand and Indo-China. The state of political
turmoil associated with the review of Malayan affairs by Sir Cecil
Clementi quickly engaged his attention and largely determined the
structure of his book. The controversy made a great deal of material
available which might otherwise have been difficult to collect, and
also induced various groups and factions to talk more openly to an
outsider than they might otherwise have done. The voluminous
materials which he gathered were written up between 1934-37
after his return to the Department of Government at Harvard.
As a professional student of politics and government, whose
commitment was solely to his subject, Professor Emerson was able
to penetrate more decply than hitherto the political fog which
shrouded that constitutional hodge-podge known as the Federated
and Un-Federated Malay States. Many of his conclusions were
challenged in 1937 but since then they have become more generally
accepted; a number still perhaps require qualification, especially
in the light of later events. But Malaysia remains after a quarter
of a century the best account of Malaya between the two World
Wars and it is hoped that this reprint will do something to satisfy
the increasing demand for it.

Joun Bastin
Department of History
School of Oriental & African Studies
University of London
December 1965
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PREFACE

Tue year's journey to the East from which this book has
slowly arisen was made possible by a generous grant from the
Burcau of International Research, Harvard University and Rad-
cliffe College. It was emphatically and increasingly borne in
upon me as I visited the distant places here discussed that no
documentary sources and no secondary deseriptions could repro-
duce the sense of reality and concreteness which is given by even
a briel period of personal contact with lands and peoples. As 1
have attempted to indicate in the body of this book, the problems
of direct and indirect rule are peouliarly subject to local and
particular circumstance and no study of them from the student’s
armehnir can approach the experienced actuslity. The modern
student of political and social matters is fortunate to be able to
draw upon such funds as those of the Burcau in order to examine
his problems at first hand.

If I may continue this reversal of the usual prefatory form 1
should like here, before mentioning lesser matters, to give my
thanks to the many Duteh, British, Malay, and Javanese offi-
cials and to other persons of all ranks, races, and creeds, who
took me in as if they gladly welcomed an investigation of affairs
which were, after all, none of my business. Without their con-
stant aid my researches would have been not only barren but a
heavy burden as well. To mention officials, and even ordinary
citizens, by name here might well prove a poor and even dan-
werons method of expressing gratitude: 1 have struggled to
betray no confidences but it is difficult in these matters for a
writer's conscience to come to terms with the demands of good
faith. A juicy morsel has a way of sceming less and less con-
fidential as time goes by. To say that I nowhere encountered
hostility would be to tell less than a half-truth. Malaya has
justly acquired a reputation for its hospitality and 1 have found
a rival to it only among its Dutch neighbors. I shall single out
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here—1 hope not invidiously—only one person for a less general
salutation: R. O. Winstedt, who after retirement from many
years of service in Malaya, has been granted a well-earned
knighthood. One should not pass Dr. Winstedt by in silence,
nor has she ever been so passed.

To my colleagues go my thanks for listening patiently and
answering wisely.

To no single person do I owe more than to my friend, M. W.
Royse, who will continue to find much herein ta which he objects
but also much which stems directly from many days of fruitful
controversy with him.

Mrs. Betheva J. Shillito fought valiantly at the outset to aid
me in finding out what this book was to be about, and Miss
Elizabeth Hannan has aided me immensely through the period
of the last horrid struggles to get it finished.

Permission to use the passages cited from Sir Frank Swetten-
ham's British Malaya has kindly been granted by John Lane, The
Bodley Head, Ltd.

To Netherlands India T must apologize for having habitually
used the title Netherlands Indies. This has been done solely to
avoid confusion between India (British) and the Indies (Dutch).
Furthermore, the spelling of place names is admittedly erratic.
For Malaya the official British form has been adopted through-
out rather than some variant which might fit Malay usage more
accurately, but the Indies raise more serious problems. Here the
method I have followed is to give an English version where the
territory mentioned is to some degree familiar and to give the
Dutch version for territories which have acquired neither fame
nor notoriety. Thus Madoera, always linked to Java, has been
transcribed as Madura; Sumatra raises no problem since the
Dutch themselves have in this case accepted the English version;
while the two principalities of Java have retained their Dutch
titles of Soerakarta and Jogjakarta.

One warning which must be given is that in financial matters
I have retained throughout the Straits dollar and the Dutch
florin (or guilder) as the unit of calculation. This raises diffi-
culties only in the case of Malaya where the dollar sign has to
American eyes an inevitable American dollar implication. The
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dollar sign indicates, however, the Straits dollar—now fixed at &

par value of two shillings four pence—wherever it appears in this

book, unless there is a special statement to the contrary. A table

of exchange values appears following the concluding chapter.
Rurerr EmEnsonN

Harvard University

June, 1937,
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MALAYSIA

A Study in Direct and Indirect Rule



Cuarrer 1
THE SETTING OF THE PROBLEM

At a time when imperialism is setting out on new and bloody
conquests it is useful to examine the forms in which it has con-
solidated its power in older colonial regions. These forms are
many and various, but they are linked by their basic common
function of furnishing the instrument through which an alien
power can seize and maintain a hold over the economic life of
lands and peoples beyond its own frontiers. The essential, if
implicit, mission civilisatrice of Europe has been the transplan-
tation of the seeds of its own dynamic economy into the soil of
lands backward in the modern science and technique from which
in recent centuries Europe has drawn its own overpowering
strength. With the change and development in the economic
system of the West, colonial governments have been transformed
to meet the new needs, as have the home governments them-
selves, but their primary function has remained the creation of
the conditions under which the Western economy of the time
could most profitably flourish.

Once this fundamental identity of purpose has been recog-
nized as the necessary point of departure, more complex and
subtle probl i diately present tl Ives. Granted com-
mon gouls, on what basis is one to seck an explanation of the
considerable diversities which exist as between colonial admin-
istrations in both structure and methods, and what effect have
these diversities had upon the subject races to whom they are
applied? It would, perhaps, be convenient to sweep aside such
questions as these with a doctrinaire shrug signifying that after
all the basic issue is one of the exploitation of one group of men
by another and that the precise and shifting forms within which
it is carried on matter little as against the central brutal fact.
The answer, I am convinced, is that it does matter, not only as an

1




2 MALAYSIA

intellectual exercise in the cataloguing of variant forms, but also
in the lives of the hundreds of millions who have been brought
within the gigantic sweep of imperialism. To live in a colony
where the administration is doing its best to turn you into some
particular brand of a good (which, in colonial parlance, means
a subordinate) European is a very different thing from living in
a colony or protected State where your traditional law and cus-
tom are in large measure left intact under the immediate super-
vision of native authorities rooted in a feudal past. The measure
of exploitation may be precisely the same in the two cases but
the effects on the peoples concerned are inevitably different.

To this type of problem there can be no single and all-embrac-
ing solution. It is by no means impossible to lay down the gen-
eral framework within which such an inquiry should be con-
ducted, but there is a vast gap between such broad hypotheses
and the actual events and structures of past and present. Even
if the inquiry is limited to the imperialism of the West in the
period since the fifteenth or sixteenth centuries, it is still evident
that there are an infinite number of particular and imponderable
elements which must be brought in to explain the deviations
from an assumed true course. One can, T think, establish without
great difficulty the broad lines of coincidence between the eco-
nomic development of the West and its imperial and colonial
policy but the precise interconnections are woefully elusive, One
must embrace not only the general economic structure of Europe
at a given time, but also the more important matter of the stage
of economic development reached by each particular country
concerned. If the England of Elizabeth ean be very roughly
equated to the Netherlands of the same period, it is surely far
removed from imperial Spain or France. Within each country,
again, there are forces and interests working at cross-purposes
with each other, coming to power and losing it again, and in the
process drawing colonial policy in their wake: the middle decades
of the nincteenth century were broadly anti-imperialist in char-
acter, but there were powerful expansionist forces working at the
same time and scoring their occasional triumphs. The broad
sweep from economics to politics is easy, but neither in the
colonics nor in the home countries can the constitutional struc-
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tures of a given time be linked with any detailed precision to the
cconomic forces. The strength of political and social traditions
and ideologics is far too great to allow of their being swept away
by the immediate pressure of economic change, and the inertia
of established institutions itself opposes a resistance which turns
new forces aside into channels not of their own making or nature.
To all of these must be added the incalculable element of great
personalities imposing upon their times and places a direction
which only hindsight can sce to be that of an implacable destiny.
Did Clive and Hastings, not to mention Gandhi, leave no special
mark on India, nor Rhodes on Africa?

In colonial regions the already complex is further complicated
by the contact of two or more widely divergent races, each bear-
g it own traditions, peculiarities, aptitudes, and vices. Upon
peoples deep-rooted in their own ways and institutions is sud-
denly thrust, with varying degrees of vehemence, an alien des-
tiny which has no prior relevance to their own. The resultant
political structure and, much more, the resultant human being,
Furopean and native, is inevitably a mixture of things not to be
attached with certainty to cither camp as it was before. The
wovernment of India would surely not be what it is without the
British, but it is equally true that it would not be what it is
without the Indians: the same formal structure of government
erected over Chinese or Javancse or Africans of one or another
stock would shortly suffer a sea change that would make its sub-
stantive workings almost unrecognizable. And in India itsclf
there are two types of government—the native States and British
India proper—which have produced radically different results.

When the smoke of the great imperialist advance which pre-
ceded the World War had cleared away and a calmer taking of
stock was possible, it became apparent that two distinct types
of calonial policy were being evolved under the drive of eapital-
ist exploitation. One of these was the policy of direct rule,
familiar to the nineteenth century, under which a European
authority was established in the colony operating within a Euro-
pean administrative framework and reaching directly every per-
son in the community through officials largely drawn from the
local population but appointed from above. Its alleged moral
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basis w

¢ the assumption that the progress of Europe was prog-
ress in the absolute, and that the sooner the benighted outside
the fold were brought within it, in culture as in polities and ceo-
nomics, the better off they would be.

The other palicy, known in contrast to the first as indireet
rule, has both a more checkered history behind it and a more
intricate structure and function. In its cruder forms it is no
more than a continuation of the policy evolved under pressure of
circumstance by the British and Duteh East India Companies,
although in its present more resplendent form and dres i
superficial resemblance to its ancestor is relatively slight It
origins in the earlier days of European imperialism in the £
bore about them none of that odor of moral s

ast

netity which cireles
about it now. As far as the East is concerned it seems not incor-
rect to say that it was only the nineteenth century which wit-
nessed the taking over by Europeans of large territories for the
purpose of exercising a direct control over their production and
their peoples. In the earlier centuries such n control was not
necessary for the earrying on of a gros ing and profitable trade
nor did the physical possibilities for its assertion exist. In the
beginning the Europeans came on more or less equal terms to
exchange their produce for that of the Indies, a trade which
required in itself no more than the establishment of factories or
trading posts on suitable harbors. But, as always, there were
other powerful elements in the situation in addition to the purely
cconomic dictates of European trade. The trade was basies 1y
not European in character, but rather British, Duteh, or Porty-
guese, carried on by pirate-merchants who were prepared to
undertake a ruthless warfare to cut the share of their foreign
rivals in the high profits. From an economic standpoint the one
reasonable solution would have been a pooling of all European
resources for a joint development of the trade, but then as now
co-operation was possible only within national lines: bevond
them there was an undisguised hatred backed up by arms. To
hold off competitors it was necessary to build fortified bases and
to win over the native chiefs of surrounding regions by force or
corruption. Where native resistance to European encroachment
grew too troublesome or where the desired merchandise was not
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fortheoming in sufficient quantities, the solution was found in
barbaric punitive expeditions and in the shrewd manipulation of
States and of factions within States against each other. The
taking over of government was neither desirable for its own sake
nor necessary in the interests of a trade which required not much
more than the complaisant support of chiefs and rulers who
could foree their peoples into obedience. Even had direct polit-
ical control been seen as profitable, it is more than doubtful
whether the handful of Europeans then in the East could have
established and maintained it over vast and populous territories
at &0 great and hazardous a distance from the home base of
supplies and with weapons not markedly superior to those of the
peoples with whom they came in contact.

As time went on the invaders from the West were inevitably
drawn more and more deeply into the affairs of the States with
which they did business and in whose territories their growing
posts were located. Intrigue was a breeder of intrigue, and the
establishment by force of favorable political relations meant only
that force must constantly and increasingly be used to maintain
them. In Europe itself the notion that the duty of the State was
to watch over and promote the welfare of its subjects had as yet
achieved no substantial reality, and in the East, aside from the
efforts of the missionaries and of the Catholic Church, there was
scarcely a whisper of such things to distract the merchants from
their proper tasks. Against this background it is easy to see why
the administrations blished by the Ci ies were primarily
concerned with an indirect control over chiefs who could govern
their territories as they chose so long as they lived up to their
commercial-political contracts or treaties and did not disturb
the peace in such fashion as to endanger the European interests.
Even in the considerable areas which during the centuries had
fullen for one reason or another under the direct rule of the
Companies, the attention of the officials was directed almost
exclusively to the promotion of the European trade interests.
The late eighteenth century saw the increasing substitution of
the home governments for the decaying Companies, but the
older policies were substantially continued. In the first three
quarters of the nineteenth century, with the slackening of the
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indirect rule were canvassed primarily in terms of a sober and
practical consideration of colonial probl When imperialism
was forced to find moral justification in a world whose con-
ecience had been temporarily aroused, it came to its true glorifi-
cation. The doctrine of gelf-determination, of the rights of small
nations, was in the air, and an ingeniously devised mandates
stem lent an idealistic cloak to the conquest of the German
colonies. The certainty of Europe’s rightness was being sapped
by the new and pessimistic notion of the decline of the West. No
longer a stopgap, indirect rule could lay claim to being the in-
strument by which a humbled Europe could lead the “backward"
peoples to self-government, preserving the best of the old and
integrating it with the best of the new. Colonies were in bad
odor, but indirect rule could be invoked as itself a kind of man-
date on behalf of humanity and of the peoples under Europe's
generous tutelage. It was, in part at least, to draw to herself a
virtue of this order that Japan, conquering Manchuria, pleaded
the sacred right of self-determination and established a system
of indirect rule under which the power and the profits of
power were in her hands while the responsibilities both to-
ward the people of Manchuria and toward the rest of the world
might be shifted to the nominally sovereign rulers she had
mstalled.

It is to examine into the validity of such claims as these and
into the more substantial realities behind them that this book is
written. It embraces only a small corner of the East, but &
corner which has proved peculiarly fertile soil for the develop-
ment of various systems of indirect rule. My primary purpose is
to explore the history, structure, and working of the political
systems established by the British in the Malay Peninsula and,
in a comparative fashion, to give at least some indication of the
very different systems of the Dutch in the neighboring Indies
As T soon discovered in my own researches, the sketching in of
the Duteh methods throws an invaluable light, by contrast, on
those of the British. To guard against serious misunderstand-
ings it might be well at this early point to make two other
matters clear. One is that this is definitely a political rather
than an cconomic study, not in the sense of a contention that
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politics and economics can be tidily separated off into inde-
pendent compartments, but in the sense that the governments
which the British and Dutch have erected in Malaya and the
Indies in the course of and for the promotion of their economic
activities have an independent vitality of their own and are
susceptible of independent analysis, given a summary basic
knowledge of the economic systems and conditions within which
they operate. The second matter is to give due and necessary
warning that such conclusions as may be arrived at in this book
in regard to colonial palicy in general and to direct and indirect
rule in particular are of direct relevance only to the regions
under examination: if they should be proved to be applicable
elsewhere it is rather happy accident than any inner necessity.
Colonial peoples have in common only that they are ruled by
alien masters; in all else they are as diverse as are the free
peoples of the world, and require as great diversity of govern-
ments.

THE GBOGRAPHICAL SETTING

My intention of writing on the political systems of Malaya
and the Indies was somewhat deflected from the original direct-
ness of its course when I passed through Great Britain on the
way back to the United States after a year in the East. There
I remarked to a distinguished English lady, whose sons are offi-
cers in His Majesty's Navy, that I had spent a large part of my
time in and about Singapore. Her nod of comprehension indi-
cated that I had achieved my purpose of furnishing a brief
identification. After a moment’s pause she asked only: “Now
exactly where is that and whom does it belong to?" This con-
firmed the suspicion already aroused by letters I had received
addressed to a Singapore located at random in China, India, and
Asia, that if one is to write of remote parts it 1s as well to locate
them on a map with some precision.

Caught between two of the most ancient and most populous
countries of the earth, Malaysia—to use a somewhat unfamiliar
term embracing both British Malaya and the Netherlands Indies,
which are also known as Indonesian—has never been able to
attract to itself the attention which it might otherwise have won,
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Even to those who know the East Singapare is likely to be no
more than a brief stopping point on the way to the greater
realms of India or China, and Batavia a dimly remembered port
off somewhere to the south of the beaten routes. Of all the
islands of the Dutch, Bali alone, to the delight of the world-
cruiger and the ultimate ruination of the Balinese, has come to &
somewhat dubious fame. Singapore, in all truth, has not been
neglected: as the principal British naval base in the East it has
come to be one of the focal points of world politics even though
His Majesty’s Ministers are prompt to assure us that not for an
instant has the thought of Japan's being in the neighborhood
crossed the mind of Cabinets or of High Commands. Or if the
thought has stolen upon them secretly they have manfully
resisted dwelling upon it. But the Base is not Singapore, and
much less is it Malaya. To a smaller circle it is known that
much of the rubber and tin of the world comes from Malaysia,
and that the Indics pour huge quantities of sugar, tobacco, and
other colonial produce into the world's markets; but this is the
sum of the usual knowledge beyond romantic notions of a
distant tropical East.

Moving east from the great Indian peninsula across the Bay
of Bengal, the route to the farther east is blocked by the slim
downward-jutting Malay Peninsula, which is the southernmost
point of the Asiatic continent. British Malaya occupies the
bulging southern end of the Peninsula, which reaches down,
embracing the island of Singapore, almost to the equator. In the
north Burma extends down the narrow Peninsula into a coastal
strip which occupies the western shore, while an even slighter
strip of Siamese territory on the east coast links the main body
of Siam with the Siamese territory that intervenes for some 250

*ln \hh_\:; itself there is constant indignation at the ignorance of Ma-
lavan affa; t home, as indicated by the following comment of the Straits
Times (June N 19 \\ by is it that Malaya provides so many pitfalls
en peaple at Home Pt to wnite about the country or comment on
its polities? With npxrd 1o its people and their habits, its flora and faus
1t« grographieal position and even its spelling it must be one of the mos
musrepresented countries in the world, and on those infrequent oecasions

when its politics, apart from rubber and tn, attract the attention of the
outside world, commentators scem to flounder in a bog of misunderstanding.”

B
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THE SETTING OF THE PROBLEM 1

miles between the end of Burma and British Malaya. To the
northeast the Gulf of Siam separates the upper end of the Penin-
sula from the chunky block of French Indo-China. To the west
of the lower end of the Peninsula lies Sumatra, beginning in the
north approximately at the latitude of the beginning of British
Malaya and separated from the Peninsula by the narrow Straits
of Malacea. With the equator dividing it in half Sumatra reaches
down in a southeasterly dircction until it almost touches the
central Dutch island of Javs, more than 500 miles away from
Singapore. To the north of Java and the east of Malaya is the
great island of Borneo, divided between the Dutch in the south
and the British in the north. Again to the north and east lies the
Philippire Archipelago, and to the cast of Borneo the Celebes
and the Moluceas reach out toward New Guinea. The South
China Sea, trapped between Indo-China on one side and
Borneo and the Philippines on the other, stretches out in a
northeasterly direction from Malaya's east coast to China and
Japan.

The area of British Malaya is 52,500 square miles, which
makes it somewhat larger than England without Wales, but
Malaya shrinks into insignificance beside the 733,681 square
miles of the Netherlands Indies. If Java and Madura, the little
neighboring island which is always classified with Java, fall
slightly short of Malaya's total arca, Dutch Borneo contributes
206,810 square miles, Sumatra 163,415, and Celebes 48,060, not
to mention the host of smaller Dutch islands. The interior of
Malays is dominated by a series of parallel mountain ranges,
running roughly from north to south and separated by strips of
relatively low country, with a main range which has served as a
boundary between the east and west coast Malay States. For
the most part these ranges are small, but in the northern section
of the main range there are five peaks over 7,000 feet in height.
East and west of the foothills of the outside ranges are the
coastal plains which contain the great bulk of the mainland
population and furnish the soil for Malaya's agricultural devel-
opment. Although as far back as the sixteenth century gold was
mined in some quantities in Malaya, in recent times tin has
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hecome the one Malayan metal of importance.” From the moun-
tains to the seacoast flow a multitude of streams, large and
smail, carrying off Malaya's heavy rainfall, Tt is always a hot
and humid country, but the heat and the humidity furnish an
cternal greenness which shines out in welcome contrast to the
parched plains and mud fiats that characterize so much of India.*
One must assume that in the past the Peninsula was covered
from shore to shore with almost impenetrable equatorial jungle
which still reigns over some seventy per cent of the land surface.

THE RACIAL PATTERN

The origin of the Malay race which gave the country its name
ix an unsolved anthropological mystery, but therc 1s some evi-
dence to support the view that the Malays were driven south-
ward by the constant pressure of the Chinese tribes and oceu-
pied the furthest reaches of Asia, perhaps at a time when the
Peninsula was linked in a continuous land formation to Sumatra,
Java, and Borneo. That the Malays are not the earliest inhabit-
ants of the Peninsula is indicated by the remnants of more
primitive peoples, who, driven back inta the dark jungles and
the mountains by the superior culture and force of the Malay
invaders, cling with tragic insistence to their aboriginal nomadic

*See A Report on the 1931 Census, Brtish Malaya, p. 7: “By far the
mast important rock 1s the granite. which is the source of the tin which has
Played so large & part in the development and prospenty of Malaya. The
tin ore, slways m the form of cassitente, occurs in lodes and vens and seat-
tered crystals in the granite, and the crystals are released by weathermg
and crosion and washed down into the alluvial depouts whence the tin
13 easily won

Y 0f the trip from Penang to the Siamese border, Patrick Balfour writes
“My feelings warmed to the sttractive people around me. They wore
bright-colored sarongs (or skirts), bare legs, bare chests, singlets or baj;
(pyzama jackets). They were human and earefree, gay and good-looking.
untronhled 10 this luscious, lethargic country by the grim superstitions of
the Hindu, The freshness of the landscape was a joy after the colorles
Indian pluns. Marsh and jungle, rice-firlds, rubber-trees, undulating forest
and distant hills were an endless panorama of delicious green, with the
plumes of the palm-trees dipped in siver. The hot-house smell of the
country was balm, and 1 felt that T hiad emerged from a nightmare into the
entle ease of reality, from the country of the dead into the land of the
wing" Grand Tour (New York, 1935), pp. 217-218.
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life.* Where they have followed the Malay into Mohammedan-
ism, they have also tended to adopt his language and his culture
and to become sbsorbed indistinguishably into the Malay com-
munity. In the days of Malay rule these people led a miserable
and hunted life, and with the assertion of British control over
the Malay States their lot has changed for the better only
slightly, if at all. The lands in which they could roam freely
have been reduced, and, beyond sporadic efforts to prevent their
nomadic economy from laying waste too much of the virgin forest
of the interior, they i only & most f y share of
the concerns of the several Malayan administrations.

The history of Malaysia and the Malays prior to the Portu-
guese appearance before Malacca in 1509 is for the most part
lost in an obscurity pierced only occasionally by gleams of light
from ancient documents and monuments." From the existing
documents it is impossible to reconstruct the earlier eras in any-
thing approaching their entirety, and this is particularly the case
in connection with the Peninsula, which has always been less of a
true Malay center than the surrounding Archipelago. It was in
the islands that the older Malay kingdoms and cmpires flour-
ished, with the mainland being drawn in, apparently, only in a
subsidiary fashion. Although it is evident from a number of
Chinese accounts that China was in contact with Malaysia at a
very early date, the cultural and political influence of India on
the Malays was far greater: by the beginning of the Christian

*See W, W. Skeat and C. O. Blagden, Panan Races of the Malay Penin-
sula (London, 1908). The Census Report, 1931 (Ch. XII and Tables 233-
237), enumerated 31852 aborigines as cump-ml with 32448 in 1921, with
the suggestion that the small decrease was posubly illusory and due to
assimilation with the Malays. There does, however, appear 1o be a definite
trend among the aborgines toward an abandonment of the nomadic wny
of life since the census of 1911 listed only 941 settled aborigines; that of
1921, 4,068; and that of 1931, 5219. These figures must, na the Report indi-
cates, be taken with considerable caution since the difficulties of making an
aceurate count of jungle peoples are obvious, and any aborigine who had
becn converted to Islam -rnuld be mlumcd as Mals

) W mmvdl History of Mala
(Journal, Malayan Branch, Royal A siatic Soculv, vol. XII lms] pl l)
There are also n number of invaluable articles scattered through the Jou
cited (before 1923 titled Journal, Straits Branch, Royal Asiatic Socwlv)
‘This publication is referred to below as M B, RAS.
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era Sumatra and Java had already felt the impact of Indian
religious, social. and politieal ideas. In the thirteenth century
there began the infiltration from India of the Mohammedanism
which 1s today the established religion of Malaysia save for the
scattered surviving remnants of pagan peoples and the oceasional
bloes of Christians; but it is obvious even to the casual observer
that the Koran imposed its creeds and its Jaws upon a people
deep-rooted in a Hinduism which had itself absorbed strong ele-
ments of earlier fuiths and mythologies.

The present Malay inhabitants of the Peninsula appear for

the most part to be settlers who have come from Sumatra and
the other neighboring islands within historieal times, and are
themselves the product of the fusion of more or less closely
related stocks.® Due, perhaps, to this more recent settling of
the country Malaya can boast neither the ancient montments
nor the same degree of cultural achievement as certain of the
islands, notably Java and Bali. In the sphere of antiquity it
offers rather a Stonchenge than a Canterbury, or, more signifi-
cantly for the modern world, it is to Juva as, say, Australia is
to England. In Java and Bali the evidences of antiquity such
as the temple of Borobudur and the dancing, music, and batiks
of the present day-—not to mention the intricate and colorful
patterns of life itself—bear witness to a culture which ecan chal-
lenge the world with no apologies. On what basis save that of
the advance of modern science and of material power can one
apply the term “backward” to lands in which the royal youth is
trained from birth upwards in the most exquisite of the arts and
in which every village has its orchestra and its dancers drawn

“In recent historical times the mixture of Malay races has procecded
rapidly in British Malaya. . . . Old Malay Malices was f0ll of thoiseas
avanese nnd many Mushm Gujeratis and Tamils, and these aliens
must have left their mark on a population that was a collection of strangers
the beginning. Selangor may have traces of old Malacea suzeranty,
he modern nu\uhls are Bugis and there have been numbers of recent
Sumatran immigrants. N mbilan has been Minangkabau almost from
the first. In Kedah -n\l the Northern States there has been an infusion of
\mmlﬁ( blood. Again, in every State in the past there has been intercourse
the aborigines, and abonginal women have borne children ta M,

ruH Wavy or curly hur, dark complexions and other evidences of
Semang blood distinguish the Malay of Upper Pcnk %ulh of that there
is the lank-haired Indo-Chinese Malay type, whose ancestry is Sakai on

the distaff side.” Malaya (London, 1923), edited by R. 0 Winstedt, pp. 86-87.
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from its own people? If the Malay culture of the Peninsula has
not achieved the heights of Java, it is still stable and rounded in
itself and borne with a cheerful and unhurried dignity.

By the time the British undertook their decisive intervention
in Malays in the latter part of the nineteenth century, the
Malays had already for centuries been under a quasi-domination
by the Europesns which was perhaps more galling and certainly
more harmful than an actual colonial rule. Both the Portuguese
and the Dutch who replaced them at Malacea in 1641, to be
superseded by the British in 1795, had intervened in the affairs
of the hinterland at their pleasure although none of the European
Powers had taken over the government of any extensive terri-
tories on the Peninsula. What happened was that the conflicts
within and between the local Malay courts were utilized by the
Europeans for their own purposes, with the result that the
natural development of the Malay polity was checked and per-
verted." The history of Malaya since the beginning of the six-
teenth century is the confused chronicle of petty potentates,
more or less closely linked with the intrigues of the European
invaders, struggling among themselves for a precarious suprem-
acy until they were finally taken completely under the British
wing. Against this background it is not surprising that the stable
and dignified Malay States of the present day are primarily the
creation of the protecting Power: to attempt to read that sta-
bility and dignity back into the period prior to British domina-
tion is grievously to distort the actual picture. Great empires
had flourished in Malaysia before the appearance of the Euro-
peans but after that time the more usual state of affairs was the
existence of a number of petty loeal chiefs who ruled in despotic
fashion over the clans gathered at or near a river mouth. The
Malays were rice-growers, fishermen, and pirates who lived a
precarious life subject always, in the case of the ordinary man
and woman, to the arbitrary whims and commands of the small

* “It is not improbable, that & central suthority would have been formed
in the Malay Archipelago sfter 1500 (in the same way that the kingdoma
of Malayu, Crivijaya and Modjopait were able to maintain their power for
centuries), sf the European economic and administrative interfercnce had
not taken place” W. Middendorp, “The Administration of the Outer Proy-
inces of the Netherlands Indies” in The Effcct of Western Influence (Batavia,
1629), edited by B. Schricke, p. 43




16 MALAYSIA

aristocratic clique around the sultan or raja. In the first three
quarters of the nineteenth century the general situation on the
mainland tended to grow continually worse after the British,
controlling and betraying the Malay States but taking no re-
sponsibility for them, had taken over Penang in the north,
Malacea in the center, and Singapore in the south. To add to
the general confusion the British allowed a constant influx of
Chinese secking their fortunes in the tin mines and in trade. The
miserable condition of affairs at that time may be gleaned from
the tales of Sir Hugh Clifford and Sir Frank Swettenham, whose
version of it seems essentially justified despite an inevitable bias
in the direction of painting the Malays blacker to make the
British intervention whiter.

Although it is usual to think of the Malays as having an im-
memorial title to Malaya it must be remembered that immigra-
tion from the Indonesian Archipelago has continued to the
present day and that a very considerable proportion of the
present Malay population is made up of immigrants who were
themselves born elsewhere or whose forebears came to Malaya
only in the last few decades. In contrast to the other immigrant
races which have come to Malaya in recent times, the Malay-
sjans—a term used to embrace the Malays both of the mainland
and of the surrounding islands—tend to settle in the country
permanently and to become members of the established Malay
population. There is not, however, any significant degree of
Malay or Malaysian social or political consciousness: in fact the
contrary appears to be far necarer the truth. Their common
Mohammedanism undoubtedly serves to give them a ground of
differentiation from the unbelievers of various creeds and faiths
who have come more recently to Malaya, but this has so far
remained a negative potentiality rather than a positive com-
munity-building force. Even in the Indies the strong Indonesian
nationalist movement, which in its origins was cast in the reli-
gious mold, has not been able very effectively to overcome the
particularism of the separate islands and of the traditional com-
munities within them. In Malaya, at least as far as surface
indications go. there is no consciousness of membership in a
widespread Malay race and not much more consciousness of
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membership in a potential Malay nationality of the Penin-
sula.

From an imperial standpoint it is one of the most substantial
virtues of indirect rule that it at least postpones the evil day of
reckoning when the peoples of a wide colonial area come together
to present their political demands. The most familiar and strik-
ing illustration of this is to be found in the sharp contrast be-
tween the politically untroubled waters of the smaller Indian
States and the storms that rage in British India proper. The
units of indircet rule are small and the points of intercourse
between the units within the larger colonial whole are com-
manded by the higher European officinls. Furthermore, through
the retention of the traditional institutions and persons of au-
thority, in good measure protected from the disintegration which
the new economy would otherwise bring, the operation of the
European colonial system is to some degree concealed from the
ordinary individual. To the usual villager of the protected
Malay States or of the indircetly ruled arcas in the Indies the
political boundaries, in the first instance, are those of the State
in which he lives and not those of British Malaya or of Indo-
nesin. By maintaining the form and some part of the substance
of the older pre-imperialist world, the colonial authorities are
able to slow up the process of social and political sophistication
which would more rapidly develop among the subject races
under direct colonial rule. If there is gain for the local popula-
tion in the slowing up of the transition from the old culture pat-
tern to the new, there is by the same token a considerable delay
in reaching the time when they will actively rebel aganst alien
control of their destinies.

For the Malays of the Peninsula this principle holds pecul-
iarly true since they huvc bccn kept away from the main lines
of political and toa hat surprising
degree. The ultimate reins of political control over them are
tightly held by the British, although they live in protected and
nominally sovereign Malay States, but the general tenor of their
lives has not been vastly changed by the British intervention.
Through the ability of the British to tap inexhaustible supplies
of cheap labor in China and Indis, it has been possible to under-
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tuke the exploitation of the riches of Malaya without forcing the
Malays themselves to participate in the process. The number of
Malays in the country at the beginning of the intensive British
development toward the end of the last century was relatively
slight compared to the resources of the country and the available
land. It is undoubtedly true that the Malays have been pushed
hack from the more desirable lands, particularly along the west
coast and in wide strips on both sides of the west coast railway
and the network of excellent roads, but so far in most regions
there lias been land enough to go around without serious hard-
ship to any group. In the coastal plains of the west, which have
been the main centers of modern economic enterprise to date,
this situation is already coming to an end and the claim of the
Malays to the soil has had to be protected by the establishment
of large-scale Malay reservations. In the east const States this
problem has as yet scarcely arisen due to their greater inaccessi-
bility and the delay in linking them into the main arteries of
rail and road.

To the pressure of the modern economy brought by the British
and the Chinese the Malays have so far put up an effective
resistance. They are a people with a highly developed culture of
their own and with a distinet and well-formulated attitude
toward life which has tended to isolate them in some measure
from the surroundings which have been thrust upon them. It isa
common Ei and Chinese laint that the Malays are
a lazy and shiftless people who are wantonly refusing to accept
the benefits which are offered them—and if they should perish
under the competition of their superior rivals, well, progress must
have its way. This is a libel which has been too often exploded
to need elaborate further refutation.® It is a fact written clearly

*To give only one citation on this point in place of the many which
might be given—in 1906 the Resident of Pernk drew up the following state-
ment: "It is generally admitted that there is no shyer, prouder, more sensi-
tve race than the Malays. They do not lightly accord their confidence to
officers whom they do not know, who are moreover actually ignorant of
traditions which are a commonplace amongst the people whose interests
they try to serve. The Malays sre not pushful persons like the Chinese,
they are not parasites on the white man like the Indians in these States, so
they are apt to go unheard. But education is spreading amongst them, and
their needs will be more insistently put forward soon.” R. J. Wilkinson,
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on the record that the Malay in gencral is strongly averse to
giving up his own more independent way of life in order to be-
come a coolie on the rubber estates or tin mines of European or
Chinese capitalists, With somewhat less assurance, one may
say that the Malay is on the whole not much interested in the
material advancement which in recent centuries has taken so
complete a hold of the Western world. A story that is being told
in Java is typical of what is assumed to be the Malay character
in this respect. Qutside the eity of Soerabaya some Javanese
were successfully cultivating potatoes for the local market, but
carming only a bare living from it. To help them to a larger
prosperity o Duteh official procured them better seeds, better
implements, and gave them sound agricultural advice. In two
v had made profits which seemed riches to
them, and the flourishing potato industry was abandoned to its
fate while they went off, perhaps to marry extra wives, and
certainly to enjoy the fruits of their works in leisure. The moral
of this tale 15 what one may choose to make of it: the Malay is a
maun wise among his alien fellows or he is a shiftless child unable
to appreciate the maxim that a penny saved is a penny earned.
But it is easily comprehensible that by the Chinese who works
from morning until night to mend his fortunes or by the rubber
estate manager who needs coolies to tap his trees systematically
day by day, the Malay is regarded at best with o tolerant scorn.

THE PEOFLES OF MALAYA

The authors of 1066 and All That decided that the Roman
Conquest was a Good Thing “since the Britons were only natives
at that time."* In this sense—and it is the sense in which the
slightly invidious but inescapable term “native” is used in the
succeeding pages—it may be said that the Malays are the true
natives of Malaya, subject to the qualification that they are
themselves in good part newcomers to the country. But however
good their historical claim, which is at least better than that of

Malay Literature (Papers on Malay Subjects, pt. I, Kuala Lumpur, 1907),
B iv.

* 1t is to be regretted that, since this is not  work in economics, there
will be 0o itations from Alice'in Wonderland.



20 MALAYSIA

any other race, the country is in fact slipping from their grasp.'*
Already they sre outnumbered by the other races. The census of
1931 disclosed that of a total population of 4,385,346 the Malays
accounted for only 1,962,021 or 44.7% while the Chinese came
to 1,709,392 or 39.0% and the Indians to 624,009 or 14.2%. The
Europeans despite their complete dominance in the political
sphere and their partial dominance in the economic sphere num-
bered only 17,768 or 0.4%, and the Eurasians came to a slightly
smaller figure. Leaving the Europeans and Eurasians aside
because of their trifling numbers, the population trend is clearly
shown by the following table which gives the percentage of
increase during the two most recent census periods: **

1911-1921 19211931
Malays 15% 17%
Chinese 2 46
Indians .. kel
Total increase ... . 2% 31%

The extraordinary increase in the Indian population during the
earlier period is to be explained by the rapid expansion of the
newly created rubber plantation industry which found it con-
venient to draw upon India for its supply of coolies, since the
Malays, with the exception of some of the immigrants from the
Dutch islands, preferred planting their own trees on their small
holdings to hiring themselves out to European and Chinese
estates. In 1911 the Malays constituted over 53% of the total
population of 2,651,036, by 1921 they had dropped to 49.2% of
a total of 3,358,054, and by 1931 to under 45% of a total of
4,385,346; and this drop took place despite a large continuing
Malay immigration.

These summary figures fail to give any adequate picture of

** “Broadly epeaking, and subject to the qualification that the Colony
of the Straits Settlements 1s British territory, Malay n constitutional
theory and political practice, the country of the Malay; demographically
it 18 No-Man's-Land. Its world position, as emphasised st the beginning of
this sketch, and its sbounding prosperity of recent years, have produced s
rucial heterogeneity of which is probably unique in the
“ensus Report, 1631, p. 8. This statement requires m
the shight correction that, whatever the constitutional theory, Mala;

ery definitely British. and not Malay in political practice.
i+ See Malaya, Ch. VII and Census Report, 1931, Ch. 11T




THE SETTING OF THE PROBLEM 21

the actual demographic structure of Malaya because they neces-
sarily ignore completely the large degree of diversity as to racial
composition which exists as between the different regions. These
diversitics, briefly commented on in the succeeding paragraphs,
are presented in tabular form on page 22.'*

The Straits Settlements, composed primarily of the little
islands of Singapore and Penang and the small mainland district
of Malacca, 720 square miles in ares, which lies between them
on the west coast, constitute a Crown Colony which is the only
territory under direct British rule in Malaya. In Malacca, which
had an old if mixed-blooded Malay history prior to the Euro-
pean advent, the Malays continue with a very slight and pre-
carious numerical majority. Both Penang and Singapore, the
former taken over by the British in 1786 and the latter in 1819,
were practically deserted at the time the British came and have
never taken on a Malay character. Of the cities of Malaya only
Malacca has about it any air of belonging to a past more remote
than that of the nineteenth century. Its narrow streets with
individualized houses painted in different pastel shades combine
with carly Portuguese ruins and the ancient Chinesc cemetery
to give it a picturesqueness reminiscent of a page from Marco

'* Census Report, 1031, p. 36 and Table 1.

It may be useful to pomt out agsin that minor varations inevitably
creep into the uumha g:lh for Malaya as a whole and for the Straits
Settlements because of the inclusion for statistical purposes in the various
ofﬁcul reports of Brunei, a protected State, as a part of Malaya and of

buan, Christmas Island and the Cocos-Keeling Islands as part of the
Bmulnmrm of Singapore. It has not been thought necessary to attempt the
laborious task of separating off the ﬁxuru relating to these areas both
because of their relative smallness and also because their demographic and
social structure closely follows the pattern of Malaya proper. In conse-
qQuence they do not affect in any serious degree the general conclusions
arrived at for Malaya.

runei, some 2,500 square miles in area, is a State on the northern coast

of Borneo; Labuan, 40 square miles i m area, lies six miles off the northwest

coast of Borneo; Christmas Island, 62 square miles in area, is situated in

the lnd.mx Ocean about 190 miles south of the western extremity of Java;

and the Cocos-Keeling Islands, o group the largest island of which is five

miles long and one-quarter of a mile -.de lie about 700 miles southwest
of Batavin. Their population is as follo

Earopean  Burasian M-hy Chinese Indian
van n u s.008 1357 2
Christmas Tn. » - 71 C o
Cocos-Keeling Ialands 33 - 1087 ] 3
Brunei © 10 397 100 m
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Polo. 1f the Malays are somewhat more in evidence here than
in other cities it is still clear that they are not by nature city-
dwellers: in the municipality of Malacea there live only 6281
Malays as against the 26,503 Chinese who make up the bulk of
the total urban population of 38042, To find the Malays in
force it is necessary to go back into the countryside. Because
of its earlier importance and longer contact with the outside
world, Malacca has furnished the oldest established Malayan
Chincse families, often with Malay blood in their veins. From
Malucea come also a large number of Portuguese-descended
Eurasinns,

Singapore and Penang are both predominantly Chinese cities
to «ll outward appearance although in the latter the Indians and
the Malays are more conspicuous than in the former. In the
present century Singapore in particular has grown immensely,
primarily as n port for the entrepdt trade both of surrounding
regions and of its own hinterland. Its total population has more
than doubled and the Chinese element has kept pace with it by
increasing from 164,041 in 1901 to 421,821 in 1931, With the
exception of very small areas devoted to the European stores
and business houses and to the big hotels, one may walk for
miles through the streets of Singapore or Penang without ever
laying eves on a European or hearing a European word. Equally,
it is all too possible for Europeans and Americans to visit or
even live in these cities and see little more of the Oriental world
than the sweating, but no doubt picturesque, back of the Chinese
rickshaw “boy” who pulls them around at a dog-trot under the
blazing sun from their hotel to the department store or office and
back to the bar again. Just outside the cities, nestling comfort-
ably among the shady trees of the hills, are the white villas of
the British officinls and the European and the wealthier Chinese
business men. Just as the economic life of these cities is pri-
marily concerned not with direct production but rather with
handling the trade of the adjacent regions, so is their population
shifting and migratory. If there are many people who are
permanently settled, there are many more who in all probability
will drift on elsewhere as they recently drifted into the Straits.
In the whole of Malaya less than 57% of the persons residing in
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the country were born there, and in Singapore less than 40% of
its population was Malaya-born.

The city of Singapore lies in the southern part of Singapore
Island, which has an area of 217 square miles and is separated
from the mainland by the narrow Straits of Johore. It is on
these Straits on the northern shore of the island that the Naval
Base is located, and the remaining surface of the island, aside
from the city and the Base, is filled with jungle, swamp, and
plantations of various descriptions as well as a few Malay
villages. A causewasy links the island by road and rail to the
State of Johore which occupies the southern end of the Peninsula.
The island of Penang is about half the size of Singapore and is
slightly more remote from the mainland. Directly opposite
Penang and linked to it by a ferry is Province Wellesley (280
square miles) which is for administrative purposes a part of the
Settlement of Penang and was taken over by the British from
the Sultan of Kedah in 1800 in one of those fits of absence of
mind which it was later claimed had built the British Empire.

The situation on the mainland is far more complex since there
are no less than nine Malay States which, under a British pro-
tection which amounts in fact to British rule, have not only been
allowed to survive but have been pushed into a grandeur which
was never theirs in earlier times. Four of these—Perak, Selangor,
and Negri Sembilan on the west coast, reading from north to
south, and Pahang on the east coast—came formally under Brit-
ish protection in the years from 1874 to 1888, and in 1895 they
were joined together to form the Federated Malay States. In
1909 four more Malay States were added to British Malaya
under a treaty which bought from Siam the rights of suzerainty
formerly exercised by her over those States. These were Kedah
and the tiny State of Perlis on the west coast and the consider-
ably larger States of Kelantan and Trengganu on the east coast.
The last to make its formal entry into the British fold was
Johore in the south which finally capitulated in 1914 after
nearly a century during which the British had in fact held a
decisive control over its affairs. These five States, although they
are equally under the British thumb, have retained their political
ep. and admini; ive y to a iderable de-
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gree as far as any Malayan union is concerned, and have in
consequence been given the negative title of Unfederated Malay
States. Supreme authority over all Malayan units is vested,
under the general supervision of the Colonial Office, in the Gov-
ernor of the Straits Scttlements who is at the same time High
Commissioner for the Malay States. Beneath the Governor-High
Commissioner there i¢ as the backbone of the political structure
& united Malayan Civil Service which, with the exception of a
few Malay members, is exclusively British.

Without attempting at this point to go into the political
intricacies of this situation, it should be emphasized that these
nine mainland States differ greatly among themselves for a num-
ber of geographical and historical reasons. Although it is often
assumed that alien enterprise on the mainland has been concen-
trated in the Federated Malay States, actually it has occupied
the whole of the west coast region, which has been exposed to a
more rapid development than the cast coast because of its posi-
tion on world and local trade routes and the greater accessibility
of its harbors. It is true that the Federation, which for decades
has been run on a political basis virtually indistinguishable {from
that of a Crown Colony, has been the principal center of capital-
ist exploitation, but even within it Pahang on the east coast has
been taken over economically to a much smaller degree than its
brethren on the west coast. Furthermore, Johore, despite its
nominal independence, has been turned over to the Europeans
and the Chinese quite as much as have the federated States.
Except for tiny Perlis, the only west const State which has
even partially retained its Malay economic structure is Kedah,
and here the explanation must be sought in its late entry into
the British system. As might be expected, the nearest approach
to an undisturbed Malay scheme of things, aside from British
political control, is to be found in Kelantan and Trengganu, but
it remains to be seen how long their simple Malay small-hold-
ings can survive the recent completion of the east coast railway.

In the exploitation of Malaya the greatest single problem by
far has been the acquisition of a suitable labor force, or, more
crudely, of coolies to dig out the tin and to clear the jungle, plant
the rubber trees, and tap them. Since the Malays have opposed
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a firm if passive resistance to capitalist pressures it has been
necessary from the beginning to bring in Chinese and Indians
As a result the surest index to the general state of affairs in
Malaya is the racial composition of each of its several units
The presence of a large number of Chinese and Indians as com-
pared with the Malays in any region is a sure sign of large alien
investments and an intensive British administration, while
Malay predominance in the local population indicates slight
alien investments, a more or less primitive and self-sustaining
economic system, and a simple administrative structure manned
almost exclusively by Malays with the exception of a handful
of key posts at the top. The Colony, where the Malays come to
only a quarter of the population, is under direct British rule.
The Federation, one-third Malay in population, maintains the
show of Malay sovereignty, but is in fact ruled on the Crown
Calony model primarily on behalf of the British and Chinese
capitalist interests. Kelantan and Trengganu, with nine-tenths
of their population Malay, still cling recognizably close to what
must be the ideal of indirect rule: Malay States with Malay
interests guided by British administrators.

If the Chinese connection with Malaya is an ancient one, it
is only in the last few decades that there has been any mass
invasion of the mainland by the Chinese. Singapore was from
the beginning of ite occupation by Sir Stamford Raffles in 1819
primarily a Chinese scttlement, and from that center and the
other British posts there was a constant and growing trickle of
Chinese into the interior in search of tin. Up to the time of the
first British intervention in 1874 and for some years thereafter
there were few Europeans and virtually no European invest-
ments in the Malay States. Operating through close-knit sceret
socicties built on clan foundations, the Chinese for all practical
purposes established governments for themselves under the more
or less nominal overlordship of the Malay chiefs, and imported
from China coolies for the mines and armed gangsters for pro-
tection from the Malays and the opposing Chinese socicties
Even in the Colony, which until 1867 was administered from
India, the affairs of the Chinese were very little known to the
British authorities and they lived their own lives subject to s
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minimum of interference from above. It appears that immigra-
tion from China was for the most part free, aside from the
pressure of starvation at home, but as a supplcment there was
also the dit-ticket system of 1 i under which
coolies had to work off the cost of their passage, and as much
more as could be conveniently loaded on them, after they had
arrived in Malaya. In China the recruiting of these emigrants,
known as the pig business, was carried on with an open violence
and fraud which was second in the miseries it cnused only to the
long ocean voyage. Under the management of the secret socie-
ties, each armed with fighting men to take part in the constantly
recurring riots and gang wars, the British Settlements became
the center of a flourishing coolie trade for all the surrounding
regions and particularly Sumatra.'*

It was not until after the British intervention in Perak that
any serious attention was given to this trade and to the thou-
sands of Chinese who were suffering under it. With the begin-
ning of the opening up of the mainland and the growing dis-
orders in the Straits the British set out on the lengthy task of
bringing the Chinese under an affirmative governmental control
and removing some of the more flagrant abuses of the coolie
traffic. From that time on the scope of the problem grew con-
tinually larger. Although British capital was slow to make use
of the opportunities offered to it in the Malay States under
British protection, the Chinese began to come in speedily in
larger numbers. The first British mining enterprise was under-
taken early in the eighties and others followed slowly, but the
great demand for labor was delayed until the phenomenal rise
of the rubber industry in the present century. The greatest
increase in Chinese immigration came in the closing decade of
the last century when the work of clearing the jungle, building
roads, expanding the mines, and establishing plantations was
undertaken: in 1881, 89,900 Chinese arrived at Singapore and

' P. C. Campbell, Chinese Clwlu Emigration (London, 1923), Ch.
Ta Chen, Chinese Migrations with Specal Reference to Labor Cwldmam
(U. 8. Department of Labor: Bulleun ul U S nuruu of Labor Statistics
No. 340, Washington, 1923), Ch. V; H e Chinese Abroad:
Their Position and Protection (hhmdm ms) \\ J Hinton, Govern-
ment of Pacific Dependenciea: Brituh Malaya (Institute of Pacific Rela-
tions, Honolulu, 1929).
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Penang, in 1901 there were 224,100, and in 1913 the number had
risen to 278,100. The war caused a temporary check in immigra-
tion from Ching but in the post-war years it soared upwards
ugain, reaching & peak of 435,708 in 1927 under the impetus of
world prosperity and more particularly of the boom in rubber
under the Stevenson restriction scheme. With the depression,
Chinese immigration fell off sharply to its new low point of 124,-
460 in 1933, rising again to meet the demands of the returning
prosperity in succeeding years. This vast mass of man-power
descending on Malaya must not, bowe\cr, be taken to represent
anything app hi 1 gain to the
Malayan population. The great bulk ol the Chinese who have
left their own country have done so not with the prospect of
settling abroad for good but in the hope of finding, if not riches,
at least a decent livelihood which will enable them to go back to
China to spend their declining years in some degree of peace. In
earlier times very few women accompanied the men on the jour-
ney to Malaya: families were left at home, money was sent back
ta them if possible, and there was always the intention of return-
ing to them. In more recent times there has been a marked
tendency for the proportion of Chinese women to increase, as can
be seen from the bare statement that in 1911 there were only 247
Chinese females in Malays for every thousand Chinese males, as
apainst 384 in 1921 and 436 in 1931. There can be little doubt
that the present tendency of the Malayan population is to be-
come more stable now that the first rush of development is over,
but a great section of the Chinese community is still essentially
migratory in character. It is not unreasonable to suppose that
more have stayed in Malays, once they discovered the pos-
sthulities of the country, than had any original intention of estab-
lishing themselves on a permanent basis. That the trend toward
stability has still a long way to go is indicated by the fact that
even during the boom year of 1927, 303,497 Chinese left Malays
as agamst the 435,708 who came in, while during the depression
the tide was reversed with 304,655 leaving in 1931 as compared
with the 191,680 who arrived.'* But in addition to the old-

' The figures as to Chinese migration to Malaya must be accepted
with some caution since they have been shown to err considerably i detail
although the genersl trend is correctly indicated: see Census Report, 1931
el
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established Chinese families of Malacca and occasionally of
other parts, a small residue of permanently settled immigrants
appears to be left behind by each new wave from China.
Although virtuslly none of the Chinese who have come to
Malaya have brought with them either wealth or social posi-
tion—if they had either they would presumably stay at home
—in their adopted country they have come to fill positions on
every rung of the economic and social ladder. Like the United
States, Malaya was, and in part still is, 8 new world of virgin
forest and soil ible of endless devel The Chinese
have been given virtually free rein in it by the British in all
spheres except the political, and they have known how to make
good use of it. Nor is there any indication that the Chinese ever

felt any particular inclination to bother t 1 with the
political sphere until very recent times under the pressure of
post-war ideologies and the nationali in China. In

every other sphere they have given an extraordinarily good
account of themselves, not only doing the heavy work symbolized
by the clearing of the jungle but also rising to wealth and power
in every line of economic activity. Divided on clan and lin-
guistic lines, they still in a sense form a complete community
within Malaya. The huge array of coolies sweating out their
lives in back-bresking labor of all varieties is balanced in a
proportion more or less equal to that existing elsewhere by a
large middle class of shopkeepers, merchants, artisans, and gov-
ernment employees, and by a smaller group of capitalists who
have ruthlessly fought their way up to head banks, big mercantile
houses, mines, and plantations. In addition there is a consider-
able group of small-holders earning a bare living on agricultural
projects of one sort or another. Objectively, the class lines are
all there but there has not as yet been any considerable subjec-
tive recognition of them because of the fluidity of the society,
the migratory character of the community, and the division
along linguistic lines.

In these respects the Chinese community is sharply differen-
tiated from both the British and the Indian communities. The
former, despite considerable differences in class arigins at home,
forms in Malaya as in all colonies, only a single upper class.
‘The functions of the white man in a colony are limited to ruling,
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owning, and managing. Any other form of occupation is degrad-
ing and damaging to the white prestige on which the whole sys-
tem rests. Ruling is, of course, limited to the members of the
civil service, to the official community, although other persons,
drawn from the upper ranks of the unofficial community, may be
called in in a consultative capacity, as in legislative councils or
other civic bodies. Between the rulers and the business man there
is always u tendency toward considerable cleavage, the former
looking down on the latter as mere money-grubbers unappreci-
ative of the fine art of colonial government, and the latter being
in a constant state of irritation at the former as, in the Indian
term, the“Heaven-born” who ride too high and too bureaucratic
a horse for survival in this mundane world. This is & permanent
feud which is carried on within an upper caste, but it is 8 minor
factor in comparison with the far more serious matter of white
solidarity. Even national lines, so bitterly held at home, have o
way of softening down as against the overwhelming numbers of
the colored races: all who are of the white race are Europeans
and stand potentially together in the face of the enemy who is
being ruled and exploited.

A complicating tendency in colonial regions, sharply exempli-
fied in Malaya and also in the Dutch islands, is for management
to be separated from ownership. This tendency is, of course,
observable in all capitalist countries, but in the colonies it takes
on the added characteristic of divorcing ownership from the
country where the capital is invested. The great rubber planta-
tions, tin mines, mercantile houses, banks, and shipping lines of
Malaya and the Netherlands Indics are for the most part owned
in Great Britain and Holland or elsewhere in Europe or America.
and the Europeans connected with them in the colonies are
there as managers, agents, technical experts. There are many
Europeans in Malaysia who are the owners of independent busi-
nesses of all sorts, but the great and growing holdings are those
of the European joint-stock companies. During the depression
and with the aid of the restriction scheme in both rubber and tin
this tendency toward the 1 ion of formerly ind; d
enterprises and the vesting of control abroad has moved forward
with exaggerated speed. In contrast to the European enterprises
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those owned by the Chinese are normally on a smaller scale and
are locally owned.

THE INDIANS

While the Chinese community forms a more or less typical
and rounded capitalist society and the British only an upper
class, it may be said without too much exaggeration that the
Indians in Malaya form only a lower class. From the beginning
of the British era they have formed a purely migratory element,
brought in by the British for labor purposes and returning to
India within a few years. The vast majority of them have taken
no apparent interest in Malayan affairs, have risen no higher
than their miserable starting point, and have lived out their brief
Malayan lives within a radius of a few miles from the dingy
“coolie lines” in which they slept. In 1921 only 12.4% of the
Indians in Malaya had been born in that country as against 22%
of the Chinese; ten years later the local-born Indians had risen
t0 219% while the Chinese had continued upward to 31%. These
figures indicate for the Indians as they do for the Chinese the
trend toward a greater demographic stability in Malaya, but
they err seriously if they suggest that the Indian is a permanent
factor in Malayan affairs to anything approaching the extent to
which that is true of the Chinese. An illustration of this state-
ment may be seen clearly in the fact that the Chinese problem
is for present purposes the most serious one Malaya faces,
whereas there simply is not an Indian problem because the
Indians constitute an imported laboring class which has thrust
no roots into the local soil.

Five-sixths of the Indians enumerated in the 1931 census were
Tamils from Madras with much smaller numbers of Telegus and
Malayalis from the same province, and the vast majority of
these were employed as manual laborers either on the rubber
plantations, which have been.their main centers, or on govern-
ment or private jobs. The appearance of the rubber industry
was the occasion of the great influx of Indians into Malaya—
the tremendous increase in the Indian populstion between 1911
and 1921 has been noted ab Ithough smaller bers of
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them had come or been brought into the country earlier. Prior
to British intervention on the mainland, and particularly during
the period when the Straits were governed from India, the ques-
tion of Indian labor had caused no serious difficulties, but as the
country began to be opened up, at first primarily by the Chinese,
the need for a larger and more docile lnbor force became more
and more pressing. In the last decades of the nincteenth century
there was constant turmoil about the labor supply in general and
the Indian immigrants in particular. Given the over-population
and the poverty of southern India it was inevitable that much
the same abuses should arise as those which characterized the
Chinese coolie traffie, and in Malaya itself there were constant
complaints both about stealing or crimping of labor and the
intolerable treatment of the labor forces on many of the estates
After a series of agreements and disagreements, in 1897 the
government of India lifted all restrictions on the recruiting of
labor which was left free except for a brief period during the war.
Ten years later certain of the basic problems which had plagued
the British in connection with the handling of Indian labor
within Malaya were solved by the creation of the Indian Immi-
gration Committee which was set up to regulate the importation
of labor from Madras for all employers in Malaya, including the
government. Through an assessment upon all employers of
Indian labor proportionate to the amount of work done by the
coolies, a revolving fund was created from which all recruitment
and transportation costs were to be paid including repatriation
The penal sanction—the enforcement of labor contracts through
impri vhich was abolished in 1914 for the Chinese.
remained formally on the statute books until 1922 as far as
Indian labor was concerned, but it had in fact already disap-
peared from use under the new system, which distributed recruit-
g costs over all the employers.

The average stay of an Indian estate laborer in Malaya has
been calculated to be from two to three years, which obviously
implies an immense labor turn-over. During the decade 1911 to
1920 the total number of immigrants from Madras was 908,100,
and the number returning to India during the same period was
561,913. Because the immigration of Indian coolies is o strongly
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centralized and controlled and because of the shortness of the
stay in Malaya, the figures as to Indian arrivals and departures
furnish an excellent index as to the state of Malaya's general
economic situation. In the post-war depression of 1921 the num-
ber of southern Indian immigrants fell to 45,673 while the de-
partures in the same year came to 61,551. At the height of the
boom in 1927 the number of Madras coolies arriving in Malaya
rose to 98,567 as against 74,170 leaving. During the depression
over-strenuous efforts were made to get rid of the surplus coolies,
100,452 being shipped back to India in 1930 and 104,952 in
1931. The lowest year for arrivals was 1932 with only 26945
Madras immigrants. In response to howls from the planters that
their laboring forces were being too drastically cut as the new
prosperity began to appear, the process of repatriation was sud-
denly checked and in 1934, 102,292 Madras coolies were imported
into Malaya.

The status and structure of the Indian community in Malaya
is strikingly different from that of the Chinese. Largely because
of the pressure of the government of India, the affairs of the
Indian coolies are very closely supervised under a large mass of
legislation governing all details of their treatment. Low as their
living and working conditions are, they are at least protected
against the grosser abuses and are closely watched over both by
the Malayan Controller of Labor and his staff and by an Indian
Agcut nppumlcd In)m India. On this score the Chinese uumd at

despite the elab h v of
lhc Chincse Secrctariat. It has been the established British
policy from the beginning to impose as few restrictions as pos-
sible on the Chinese with the result that they have been allowed
to go their own individualistic ways, the British authorities
stepping in normally only in a preventive fashion to maintain
public order and British political supremacy, and to forbid too
gross oppression within the race itself. Labor legislation for the
Chinese is both looser and more laxly enforced than it is for the
Indians, but this cannot be held to be wholly unjust. The Chinese
seem far better able to stand on their own feet and it is reason-
able to assume that many of them would resent rather than
welcome restrictions placed on them from above.
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In structure the principal difference is that the Chinese, in
spite of the differences of clan, language, and time in Malaya,
form in some sense a homogeneous community. Those who have
risen to the top of the capitalist world come from the same stocks
as those who are sweating half-naked in the broiling sun, and
feel some degree of kinship with them. Among the Indians this
is far from being the case: the Tamils and other south Indians
are a despised proletariat who have virtually no bond joining
them to their alleged brethren from other parts of India who
have done better for themselves in Malaya. These remaining
groups are small in numbers and of no considerable importance
in the life of the community: the largest element is that of the
Sikhs who are strikingly in evidence because of their great bulk
and height, their bearded faces, and turbaned uncut hair. For
the most part they are employed in the police forces and as
watchmen. There are few stranger sights in Malaya than a stroll
through one of the cities at night with the great Sikhs stretched
out on cots pulled across the doors of the houses they guard. In
addition to this employment they have also achieved an unen-
viable reputation as small money-lenders who hound their pa-
thetic debtors until every cent of prineipal and extortionate
interest has been paid. In this latter profession they are joined
on a larger scale by a considerably less appealing group of In-
dians known as “chetties.” The one other quasi-Indian group
which requires mention is that of the peoples from Ceylon, who
number some 18,000 but have in the past figured considerably
more prominently than their numbers would indicate. The Sin-
halese have not particularly distinguished themselves as shop-
keepers, but the Ceylon Tamils, educated in English, were im-
ported at the beginning to fill a number of clerical posts in the
F.MS. government service and particularly in the railway. This
particular type of immigration is already coming to an end as
more English-educated Malayans of one race or another appear
to fill the vacmcizs In contrast to the Chinese, who have won
h 1 d and i d place in Malaya, the

Indians tend generally to be looked down upon and, as in Indis,
they seek always to find some one else on whom to blame their
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troubles without taking them as their own responsibility as the
Chinese do.

RUBBER AND TIN

The two great industries of Malaya, which with the entrepdt
trade of the Colony have been the source of the prosperity of its
upper classes and the home investors, are rubber and tin, and in
these ownership is shared primarily between the British and the
Chinese with the former holding the major share. Toward the
end of the last century the British began breaking in on the
monopoly of tin by the Chinese and the trend in recent times
has been increasingly toward British control of the situation,
although one British tin official told me that he foresaw that
when the last British mining men left Malaya s delegation of
Chinese tin magnates would accompany them to the dock to
present them with gold cigarctte cases. Whatever the ultimate
truth of this prophecy, the present fact is that the past decade
has seen a sharp reversal in the old balance. Before the war the
British controlled only a quarter of the tin, but with the intro-
duction of the colossal machine dredges after the war British
production began to mount sharply until in 1929 it came for the
first time to more than half of the total. By 1931 it had risen to
65%, and the international tin restriction scheme, always un-
popular in Malaya, has had the effect both of speeding up the
British rise and of concentrating control in fewer hands. The
principal reason for the British success appears to be that the
fantastically i i but hand ked op t Chinese
mines have been unable to compete with the British dredges, par-
ticularly after the richer and more easily worked areas became
exhausted. Under the spur of competition the Chinese have
made iderable advance in hanizing their mines, but they
have not yet been able to collect the capital necessary for the
installation of dredges. In explanation of this it has been sug-
gested, with what correctness I am unable to say, that the joint-
stock company device has not proved suitable to the Chinese,
whose strong family system has operated as a check on the
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accumulation of large masses of capital. The tin production of
Malaya, which is centered in the F.M.S., has for years been
somewhat more than a third of world production: the standard
tonnage allotted by the International Tin Committee for pur-
poses of caleulation is 71,490 long tons as compared with 46,490
tons for Bolivia and 36,330 tons for the Netherlands Indies but
the potential production of the F.M.S. alone has increased to
93,000 tons a year through new mines opened up since 1929. In
1933 the F.M.S. output was 23,926 tons against a world output
of 84,673; the following year the quotas were increased to allow
Malaya a production of 36,385 tons as against world production
of 107,706 tons. The objections in Malaya to the international
restriction scheme were based in the first instance on the conten-
tion that the sclection of the year 1929 for the purpose of allot-
ting u standard tonnage was unfair in view of the fact that
Malayan potential production was rapidly increasing—it rose
from 39,370 long tons in 1923 to a peak of 69,366 tons in 1928
and, secondly, on the charge that the scheme was being used as
the basis for ruinous financial manipulations in London. It should
also be added that the tin-smelting business, which fell into
British hands ecarlier than mining, has continued a British
monopoly and is one of the lesser bulwarks of the Malayan
economy.

In rubber the competition between the British and the Chinese
is of much the same order as in tin, with the added complication
of a large number of very small producers; but in the case of
rubber the British were in the thick of the game from the begin-
ning. Rubber did not come effectively into the Malayan or, for
that matter, the world picture until the present century. Up to
that time the relatively small quantity of rubber that was re-
quired for existing needs came exclusively from wild rubber
trees, and the plantation rubber industry might almost be said
to have been called into existence by the appearance of the auto-
mobile. During the nineteenth century a variety of crops, nota-
bly coffee and sugar, had been experimented with in the Colony
and later in the protected States, but none of them had proved a
substantial success. The discovery of vulcanization and other
improvements in the treating of rubber brought it to increasing
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attention in the course of the century, and in 1876 after a num-
ber of other unsuccessful attempts rubber seeds were smuggled
from Brazil to Kew Gardens by Sir Henry Wickham. Within
the next two years young seedlings had been sent on to Singa-
pare to be replanted there. Another twenty years or more were
to pass before rubber trees came to commercial cultivation in
Malaya, but in the interval Dunlop was inventing the pneumatic
tire. From the turn of the century rubber began to come into its
own, and before long it had replaced sll other forms of agricul-
ture in Malaya as the one great money-crop. At the present time
the total area of land in Malaya alienated for agriculture is
about 6,000,000 acres of which about 5,000,000 are under cultiva-
tion, and of these about 3,280,000 are planted with rubber. A
little under two-thirds of the area under rubber is held in estates
of 100 acres or over and the remainder in small-holdings of
under 100 acres.

As far as racial distribution of this acreage is concerned, the
characteristic feature of the Malayan rubber industry is that
the largest estates are in the hands of the Europeans, those in the
middle group in the hands of the Chinese, and the smallest in the
hands of Chinese, Malays, and Indians. In the category of
estates of 100 acres or over the Europeans, meaning primarily
the British, hold nearly three-fourths of the total planted acre-
age, the Chinese less than a fifth, although the number of their
estates is s great as that of the Europeans, the Indians a
twentieth, and the “others,” including the Malays, less than a
twentieth, The inferiority of the Malays in large-scale produc-
tion is to some extent made up by their small-holdings but even
here they suffer severely from the competition of other Asiatics,
notably the Chinese. In the small-holding category the total
Malay acreage is some 695,000, or 55% of the whole, divided up
into no less than about 165,000 separate properties, although
since & Malay may frequently own three or four holdings this
latter figure does not mean that there are as many different pro-
prietors. Chinese small-holdings come to somewhat less than a
third of the total, and the position of the Chinese as the
middle class of Malaya is again indicated by the fact that the
average size of their holdings is eighteen acres as compared with
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only four acres for the Malays. The Indian share in this cate-
gory is a relatively small one.** On the small estates and small-
holdings, rubber trees are very frequently planted in addition to
other crops. While the bigger estates are run on a highly scien-
tific basis, with constant experimentation as to the best methods
of tapping, mai and tr , the small-holdings are
for the most part given rather casual attention with the trees
allowed to grow as they please and with the methods and quan-
tity of tapping determined in some part by the likely returns
from rubber at the given moment. Among the Malays it is s
fairly standard practice in this line of production as in others
to undertake the minimum possible handling of the rubber,
allowing Chinese dealers to act as middlemen between them and
the world markets. Particularly through the agency of co-opera-
tive socicties the Malayan governments have attempted both tc
improve the standards of Malay agriculture and to place the
Malays on a more seli-sustaining basis, thus eliminating the
Chinese middleman, but so far the official efforts have met
with little response. In rubber as in the rest of his economic
life the Malay appears to be content for the time being with a
cash return which satisfies his immediate needs, and if that can
be secured without the extra labor of treating and marketing his
produce he sces no reason not to leave the dirty work to the
omnipresent and always eager Chinese.

In its brief skyrocketing career the plantation rubber indus-
try has been characterized by an extraordinary instability. v
the first decade of the present century some 40,000 tons of rub-
ber, coming from Brazil and Africa, satisfied the annual demand:
of the world at a price of three or four shillings a pound. Afte:
4 preliminary boom in 1906 when rubber stood at eix shillings s

4 Many of the statistics given here and elsewhere are taken from th
Malayan Year Book, 1935 (Singapore, 1035), which is a mine of offics
wforiation oo Malivan affars. For'the Malayan rubber industry, =«

] r ; :

also the 8. 8 and F.M.S. Dep o Natuwr
ality of Ownership and Nature of Constitution of Rubber Eslates in Me
laya by D. H Grist (Kusla Lumpur, 1931), and Harrison Lewis, Rubbe
Regulation and the Malayan Plantation Industry (U. S. Bureau of Foreie
and Domestic Commerce: Trade Promotion Series, No. 150, Washingtor
1935); and J. W. F. Rowe. Studies in Artificial Control of Raw Matenz
Supplies: No. 2, Rubber (Royal Economic Society, Memorandum No. %
London, April, 1931). Oliver Lawrence in Commodity Control in
Pacific Arca (ed. W. L Holland, Stanford, 1935) deals with rubber contre!
(Ch. XI1D) and also with tin control (Ch. XII).
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pound, the price jumped again to over twelve shillings four years
later, giving the new plantation industry tremendous impetus
although in that year 83,000 tons of wild Brazil rubber were
produced as sgainst only 11,000 tons of plantation rubber.
Within a year the price had again dropped by more than half
and during the war it fluctuated between two and three shillings
& pound. By 1920 world production had risen to 354,000 tons, of
which Malayan plantations contributed 181,000 tons and wild
rubber 37,000 tons, but the price fell below a shilling in 1921. In
1922 the Stevenson restriction scheme went into effect, and by
1925 the price had again shot upward to 4s.8d. a pound, to the
vast annoyance of the largest consumer, the United States, which
began to seek its own sources of supply in reclaimed rubber and
in plantations to be started in the Philippines, Liberia, and Bra-
zil. The effect on the United States had perhaps been to some
degree calculated in advance since it was openly stated that if
America wanted to collect the war debt the British could recap-
ture it by the manipulation of rubber, but no adequate attention
was paid to the other producers of rubber. In the Dutch islands
in particular rubber planting and production began to soar
upwards. As the price of tin was also high Malaya lived in a
feverish prosperity, but a crash of equal dimensions was not far
distant, the production of plantation rubber having risen from
400,000 tons to nearly 700,000 tons between 1922 and 1928 when
the scheme was abandoned. The d rd trend in
rubber had started before 1928 but after that year when the
depression in the United States cut the demand it dropped in
catastrophic fashion to less than twopence in June, 1932. Even
before the reintroduction of restriction in 1934, this time on
& world basis, the price had started to rise and at the present
writing it stands in the neighborhood of one shilling, again to the
dismay of the American consumer. The basic quotas set by the
International Rubber Regulatiom C i gr of May

Netberlands Indies
352,000 (as amended De-
400 000 cember, 1035)
443 000 500,000
467,000 520,000
485,000 540,000




40 MALAYSIA

Because of the large native production from small-holdings iz
both Malaya and the Netherlands Indies, rubber restriction has
proved a more difficult problem than tin restriction where the
number of mines to be controlled is necessarily far smaller. This
is especially the case for the Dutch who have both a much larger
native population and a larger and less homogeneous area to
deal with, Furthermore, since native production of rubber i
frequently only a cash supplement to other more basic erop:
from which they can live, the Malays and Indonesians find the
economic effects of restriction different from those felt by the
big producers. Again, the authorities in both areas, and particu-
larly the Dutch, have cneouraged the planting of rubber on
native small-holdings, and for this reason find both a moral and
an cconomic argument against limiting the production and sale
of what is often the one money-crop under cultivation. Here the
old problem of the collection of money taxes in colonial areas not
accustomed to a money economy enters in seriously. Despite
these objections the big producers in Malaya had been clamor-
ing for a renewal of restriction ever since the beginning of the
depression and they were joined by some producers in the Dutch
islands. For a long time the Dutch authorities hesitated, prima-
rily because of the problem of the small-holders, but they at last
consented to join. What the native producers thought on the
matter it would be difficult to determine, since, unlike the Euro-
peans and Chinese, they have neither planting associations or
other agencies through which they can make their voices heard
nor knowledge as to world markets and as to the complex eco-
nomics and politics of restriction. In the Netherlands Indies the
problem of control has met the anticipated difficulties in spite of
a rise in their quota in December, 1935 and it has proved neces-
sary to impose individual restriction on native small-holders
instead of the export tarifis which were first tried. In Malays.
despite the multiplicity of separate governments, the forme
experience of restriction has enabled the plan to work compars-
tively smoothly. 1t might, perhaps, be added at this point ths:
the independent sovereignty of protected States and the separate-
ness of Colony and States in Malaya has never been allowed to
stand in the way of common regulation of such matters s
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seemed likely to increase the flow of British profits, such as the
control of Indian labor, restriction in rubber and tin, and Empire
Preference.

The labor forces utilized for the production of rubber and tin
in Malaya may be very crudely divided by stating that the plan-
tations are worked by Indian coolies and the mines by Chinese,
but this statement is subject to considerable correction. Rub-
ber cultivation employs a far larger number of workers than
does mining as is shown by the rough estimate that some 600,000
persons are engaged in the former industry as against some
80,000 in the latter.'* It must be borne in mind that these num-
bers vary very greatly and swiftly in accordance with the state
of prosperity existing in the industry. On the estates of 100 acres
or over the Indians supply something under three-fourths of the
labor, the Chinese over one-fifth, with the remainder divided
between the Malays, usually the more recent immigrants from
the Dutch islands, and other races. The proportion of the differ-
ent races employed varies considerably from estate to estate and
district to district. In mining the preponderance of the Chinese
is approximately as heavy as that of the Indians in the rubber
industry.

With the exception of the processing and shipping trades in
the Colony, other industries and occupations are relatively in-
significant in Malaya when compared with rubber and tin. Under
the pressure of the expanding rubber industry, rice cultivation
has been pressed very much into the background. Despite the
fact that rice is the principal article of diet for the vast bulk of
the Malayan peoples, it occupies only some 765,000 acres as
compared with the 3,280,000 planted with rubber, and the 610,
000 acres of coconuts, the greater part of which consists of small-
holdings. Smcc the arrival of the depression in Malaya, the
several admi ions have made hat half-hearted efforts
to encourage rice cultivation at the expense of the spreading
rubber tree, but no very considerable results have been achieved,
primarily because of the greater profitability of rubber. There

** From 1928 to 1633 the labor force engaged in mining in the F.M.S
was cut from 119,550 to 51,890. This decline is due in part to the introduc-
tion of dredges but more particularly to restriction and the free repatri-
ation of unemployed Chinese miners. In 1934 it rose again to 64,183
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can be no doubt that a dangerous number of the Malayan eggs
have been placed in the rubber and tin bnkcm makmg the
country almost wholly d on i else-
where and particularly on the prosperity of a few industries in
the United States. This danger the depression all too vigorously
demonstrated, but to persuade or even to compel a large number
of individuals to shift from established and still profitable lines
of production into other less known ones is by no means an easy
task. At the present day only 40% of the rice which is consumed
in Malaya is produced in the country, the bulk of it in the less
developed unfederated States of the north, and the remaining
60% is imported from Siam, India, and elsewhere. The net cost
of imported rice to Malaya in 1934, after subtracting the value
of exports or re-exports of rice, was over $24,200,000. Manufac-
turing has sdvanced to no great extent in Malaya although in
the Colony local industries have made some headway. The
milling and smoking of low-grade rubber imported from the
mainland and surrounding regions provides employment for s
good number of keh while the ti Iting of Singa-
pore and Penang have made these Settlements the center of the
world market for Straits tin. The recent introduction of elabo-
rate tariffis on the basis of imperial preference in the Malay
States will presumably work to prevent any significant increase
in manufacturing because of the easy entry offered to British
goods.

THE NETHERLANDS INDIES

Despite a basic racial identity of populations and a similar
cconomic structure the Netherlands Indies differ sharply at many
points from Malaya.'" The most obvious points of differentia-
tion are the huge and scattered island area of the Indies and
their relatively great population. Where Malaya's population is
under 4,500,000, that of the Indies stretches up to nearly 61,000,
000. The only considerable alien element in the population it

**The bulk of the statistical material for the Netherlands Indies has
been taken from the official Indisch Veralag, 1935, vol. I1 (Batavia, 1935)
Frequent reference has also been made to Amry V:ndenbmth, The D
East Indies (Grand Rapids, Michigan, 1633) for both facts and pou:h nl
View.
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that of the Chinese who number about 1,250,000 or just over 2%
of the population—as against the 1,700,000 Chinese who make
up nearly 39% of the population of Malaya—while the Indo-
nesians come to 59,140,000 or over 97% of the whole. Approxi-
mately two-thirds of this population is crowded into the rela-
tively small central island, Java, which with Madura as an
appendage contains 821 persons to the square mile and is
accounted the most heavily populated land mass in the world.
To these differences from Malaya there must also be added
the far greater length of time during which the Dutch have been
dipping into the wealth of the Indies. The British had only
touched the fringes of Malaya prior to the intervention of the
last quarter of the nineteenth century while the Dutch had made
the beginning of their early in the h century.
During the earlier centuries the Moluccas and Java were the two
great Dutch centers with only occasional and somewhat spas-
modic contact with the other islands. When the government of
the Netherlands at the end of the eighteenth century took over
rule from the disintegrating Company the scope of effective
Dutch control was considerably more limited than in earlier
days. The brief British interregnum under Sir Stamford Raffles
at the end of the Napoleonic Wars brought no increase although
the somewhat haphazard administrative system was strengthened
and regularized in the direction of dircct rule. Under the Culture
System with its direct exploitation of the agricultural resources
and man-power of Java there was rather a drawing back than an
extension of territorial control in the outer islands. No signifi-
cant advance was undertaken until 1873 when the Dutch, freed
from an earlier treaty with the British which limited their con-
quest of Sumatra, provoked a war with the Achinese in the
northern end of that island. After preliminary defeats and half-
wvictories for the Dutch the war dragged on interminably with
no decisive action until close to the end of the century. Then
the Dutch forces broke loose in earnest, the nineteenth century
policy of abstention from the affairs of the outer islands was
abandoned, and in the decade and a half preceding the World
War the Dutch imposed their rule and established openings for
their capital throughout the Archipelago. Java with its vast
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population and its highly developed agricultural system—to out-
ward appearance it seems as if every square inch of it aside
from the upper mountain slopes were under cultivation—has
been in varying degree under Dutch control for some three cen-
turies, but the seantily populated and still little developed outer
islands have for the most part evaded any continuous Dutch
control until the last two or three decades.

Because of its great level plains, constantly renewed by the
soil washed down from the mountains by the heavy rain, Java is
possessed of an extraordinary fertility which has made possible
the growth of population from 4500000 in 1815 to nearly 42,-
000.000 st the present day, despite the rapaciousness of the Cul-
ture System. The expansion of the sugar plantations, and in
lesser degree those producing tea, coffee, tapioca, and rubber,
hus brought great wealth to the investors, but to the Javanese it
has meant only increasing labor at a bare living wage with the
general standard of living even declining at times. Under the
direct governance of Holland as under the Company private
European enterprise was given no encouragement until well on
into the latter half of the nineteenth century. The number of
Europeans in the Indies was small and the bulk of them were
officials until the adoption of a new agrarian policy in 1870 under
which non-natives were allowed concession of lands for periods
not to exceed seventy-five years. From that time on the char-
acter of the population and of economic life began to change but
it was not until the beginning of the present century that large-
seale European capital started ta pour in, bringing with it an
inevitable transformation of the whole structure. The number
of Europeans—it should be pointed out that the Dutch include
the Eurasians as Europeans for all legal and statistical purposes
—grew rapidly, increasing from some 18 per thousand natives in
1850 to 42 per thousand in 1935, and the government expanded
its functions along the lines of the so-called Ethical Policy. This
meant in practice, whatever its more idealistic phrases, that the
conditions were being established under which Western capitalism
could properly function, including the development of sanitation
and transportation, the improvement of legal and political sys-
tems, and the education of the Javanese to a point where they
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could fill the host of newly created subordinate posts in the gov-
ernment service and in the expanding private industries.

With Dutch and other European and American capital press-
ing for outlets, the opening up of the outer islands was speedily
undertaken after the beginning of the present century. In Java
there has at no time been any pressing lubor problem except that
of persuading the Javanese by argument or force that it was
their destiny to work for the Dutch, and cven this aspect of the
problem has been partially solved, despite the protection given
to native-owned land, by the mere pressure of growing numbers.
In the outer islands the situation resembles far more closely that
existing in Malaya: the numbers of the settled inhabitants are
small and they are on the whole as reluctant as the Malays to
enter into European service as coolies. But, just as the British in
Malays have been able to draw on India and Chins, so the
Dutch have drawn on Java—although no small amount of pres-
sure has been necessary to bring the Javanese to emigrate even
for a limited term of labor in the outer islands. Large numbers
of Chinese have also been brought in or have come voluntarily,
but, in addition to their usual monopoly of small retail trade,
there has been something of a tendency for them to perform more
specialized tasks than the manual labor of the Chinese coolie
in Malaya. The role of the Chinese in the development of the
outer islands may be seen from the fact that of the 1,250,000
Chinese in the Netherlands Indies, 651,000 or more than half
live outside Java and Madura, while of the 240,000 Europeans
less than 48,000 live in the outer islands. The number of Chinese
coolies on estates in the outer islands is, however, relatively
small: of the total number of 231,763 coolies listed on these
estates at the end of 1934, 203,963 werc Javanese and only
22,806 Chinese.* These figures also illustrate strikingly the
almost exclusive dependence on imported labor of the capitalist
enterprises in the outer islands.

** The figures a3 to the estate population are incomplete since seve
administrative districts in the outer islands are omitted, but these omissions
cannot serously affect the accuracy of the totals. Of the districts for
which no statistics are available only South and East Borneo appears to
have any considerable quantity of Javanese, the number there being some
47,000 of whom many are presumably not estate coolies.

]
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As in Malaya and all other countries similarly situated i
regard to labor, the alien capitalist interests in the outer island:
have been plagued from the outset by the problem of holdin:
imported coolies to their contracts, a problem involving the re-
gaining of the cost of recruitment and transportation and the
maintenance of & skilled labor force. Until recently the only
effective attempt ut a solution has been, not through making the
jobs more attractive, but through backing up the contracts witr
a penal sanction. Up to the World War at least, labor condition:
were regulated primarily at the arbitrary pleasure of the en-
ployer and in many instances were desperately bad, but then
has been a definite improvement of late, in part due to the pres
sure of the government working through an organized labor
inspection service and in part to the general stabilization anu
advancement of large-scale industry. At some point in capitalis
development slave labor ceases to be u paying proposition ani
it is recognized that a more stable, better trained, and decently
fed labor force is more efficient than a foree of terrorized, hali-
starved, and ignorant coolies. This improvement, which stil
leaves a large gap hetween the standard of life of the Orients
coolie and the European or American worker, has served to some
degree to make reliance on the penal sanction less necessary thar
before although, again as in Malaya, no significant effort ha
been made to build up permanent local labor forces by soui
form of colonization attractive to the immigrant laborers. Ir
1931, in some purt under the pressure of American tobacco inter-
ests seeking to ban Sumatran tobacco on the plea that forced
labor was used in its production, an ordinance was adopte!
which looked to the gradual elimination of contraets involvin:
the penal sanction clause. At the end of 1934 there were lef
only 16,278 coolics under penal sanction contracts, of whon
1317 were Chinese and the rest Javanese, while the remaininc
215,485 were listed as free coolies.

Among the outer islands Sumatra is far in the lead in e
spect to modern capitalist exploitation, as is evidenced by the
fact that sts estates employ all but some 13,600 of the coolies
listed on the estates outside Java and Madura, and the grest
bulk of these are at work in the Province of the East Coast of
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Sumatra. Of all the varied regions of the Indies this province is
by far the most similar to Malayn, geographically, demograph-
jeally, and economically. Its great estates, producing rubber,
tobacco, tea, palm oil, and lesser quantities of other agricultural
products under the o hip and manag of Euroj

and Americans, have been worked almost entirely by immigrant
Chinese and Javanese labor. The local Malays tood aside
from modern European enterprise in much the same fashion as
their brothers across the Straits of Malacca. Drawing in coolies
in large numbers during the boom the employers of the East
Coast were faced by the same problem as the Malayan employ-
ers when the depression struck: the existence of a large labor
force for which there was no longer employment. A similar
solution was found in the repatriation of shiploads of now useless
man-power, the number of coolies returning from Sumatra in
Java rising from 15,674 in 1925 to 53,993 in 1932 while recruit-
ing fell away to almost nothing. The estate population in May,
1930, reached a peak of 336,549 coolies and had dropped by
January, 1934, to its low point of 164,696. More recently the
number has again been rising slightly. At the end of March,
1936, the number of estate coolies in the East Coast Province was
172,162, of whom less than a tenth were Chinese. The shift away
from the penally enforced labor contract may be seen clearly in
the contrast between 1930 and 1936: in the former year there
were 273,291 coolies employed on a penal sanction basis as
against 62,258 free coolies, while in the latter year there were
only 7,147 penal sanction coolies as against 161,489 free ones. A
further point of resemblance between this province and Malaya
is that a large part of its 36,101 square miles is divided up into
no less than thirty-four native States; but its showing in this
respect is grossly inferior to that of the 102 native States in the
less developed Province of Achin to the north.

After a period of glowing prosperity during the boom of the
twenties the world trade of the Netherlands Indies was very
hard hit when the bottom dropped out of the market for virtually
all colonial produce during the depression, but there has been
something of an upturn in the last two or three years. The
effects of the boom, the depression, and the succeeding rise are

i
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indicated in the following table which gives the private trade in

merchandise in th o

Outer

Islands Total

138,549 436
007 111621
287399 81831
324940 87170
390,106 107213
178543 572 4(€
105213 2217
798 285 43

Outer

Islands Total
297 084 614200

3221 2224,
047 624 1,784.78%
818,168 162497
144618

307,762 749
276,¢ 470,165
296 578 489,114
The ues and exp es of the suffered s

similar disastrous decline in the depression years, the revenue
falling from & peak of £.848,529,000 in 1929 to a low of {.460,966-
000 in 1933 and expenditures from {.904,593,000 in 1929 to {.554-
552,000 in 1933. As a result the public debt of the Indies has
been constantly on the increase: in 1913 it amounted to only
1.105,201,000, by 1920 it had risen to {.884,994,000, by 1929 to
1.1,023,137,000, and by 1934 to 1.1,508,589,000. Faced by bank-
ruptcy and the dlamtegratmn of the entire economic structure.
which is di dent on the mai of the ex-
port trade, the government has struggled desperately during the
depression to reshape the system to meet the new situation. Oz

** Indisch Veralag, Table 244, 1920 and 1935. See also L. B. 8. Larkins
Economic Condstions in the Netherlands Em Indm 1033-1935 (Depar-
ment of Overseas Trade No. 837, London, conomic Handbook o
the Pacific Area, ed. Frederick V. Field (NewY k, 1934); and C. G H
Rothe, “Commodity Control in Netherlands India,” Ch. VIII, Commaodst

Control in the Pacific Area, edited by Willism L. Holland, Stanford Unr
versity, 1635,
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the score of government finance taxes have been increased and

i drastically iled, not only as a crisis measure
bul. also with the definite assumption that the good old days
have gone forever and that a lower scale of governmental living
is now a permanent necessity. In both Malaya and the Indies
the wealth that poured in during the boom years led to a reckless
extravagance both public and private, at least as far as the
Europeans and some of the Chinese were concerned, and in both
the lean years have been temporarily accepted as marking the
definitive end of an era.

A number of steps have recently been taken in the Indies to
remedy the declining foreign trade, to link the Indies closer to
Holland economically, and to limit the encroachments of new
producers of cheap import goods. In the first category fall the
entry of the Indies into the restriction schemes for rubber, tin,
and tes, and the efforts of both the Dutch and the colonial gov-
ernments to safeguard old markets and to open up new ones for
Indonesian products. The Dutch abandonment of the gold stand-
ard in the wake of the French action in 1936 should also serve
to stimulate the expart trade of the Indies. In the second cate-
gory is the recent dropping of the old and well-established free
trade principle and the substitution for it, following the model
of the Ottawa agreements and the subsequent colonial legisla-
tion in Malaya and elsewhere, of imperial preferences managed
through tariffs and import quotas. The share of the Netherlands
in the import trade of the Indies has not been very large in
recent times, and has suffered a severe drop from 194% in
1931 to 12.9% in 1934. The restrictive measures have been
directed primarily against Japan whose share in the import
trade has risen from 159% in 1931 to 31.6% in 1934, the most
significant increase being in cheap textiles for native consump-
tion. The elaborate conversations held in Batavia between repre-
sentatives of Holland and Japan in 1934 failed to arrive at their
goal of commercial peace between the two countries. Efforts are
also being made by the government and by private interests to
strengthen the position of local industries and to establish new
ones which would round out and help to stabilize the total Indo-
nesian and imperial economy; but here the colonial government
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is immediately faced by the pressure of home manufacturers
afraid of the loss of their markets in the Archipelago.

LAND POLICY

In colonial regions with large European economic interests the
problem of land policy is always of central importance, and in
this respect the governments of Malaya and of the Indies have
gone ahead on different paths. As in all pre-capitalist societies,
agriculture was the basis of the native economy in the Malay
world and the control of land was the source of wealth and of
power. With the appearance of alien capitalist enterprises
toward the end of the nineteenth century the natives were forced
into the position of laborers on much of the land which had
formerly been at their disposal, in order to make room for large-
scale European plantations producing for the world market. In
the Netherlands Indies the land problem did not become serious
until after government exploitation under the Culture System
had come to an end and the agrarian law of 1870 had opened the
way for private entrepreneurs. By the decree which implemented
this law in the same year the principle was laid down that all
lands not in private hands formed part of the public domain and
could be turned over to Europeans on long-term concessions.
“The government under the decree acquired only such rights as
remained after the deduction of all native rights to the land, for
the East India Government Act (the fundamental law of the
Indies) expressly provides that the rights of natives under cus-
tomary law must be respected,” writes a recent commentator.
“Unfortunately little was known at the time about Indonesian
customary law, for if all the active and dormant rights of the
population were respected no free lands would remain for leasing
to western entrepreneurs and one object of the agrarian law
would be defeated.” ** Owing to the only dimly appreciated com-
plexities of the customary law and to the pressure of the Euro-
pean capitalists, the long-term concessions on unused land have
in fact encroached considerably on native property rights nom-

** Vandenbosch, op. cit,, p. 240. See also C. Van Vollenhoven, De Indo-
nesiér en sim grond (l.udux 1925).
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inally protected by the legislation under which the concessions
have been made. Native landowners are prohibited from alienat-
ing their lands to non-natives, and Europeans are not allowed
to own other land than small urban tracts, The three principal
forms for Furopean control of land which have been developed
gince 1870 are: 1. leases for a period of not over seventy-five
years from the government under conditions varying somewhat
between Java and Madura and the outer islands; 2. agricultural
concessions for the most part in the territories of the native
States in the outer islands for not longer than seventy-five years;
and 3. the rent of land in Java from the natives for short terms
by the European sugar and tobacco industries under stringent
regulations for the protection of the native interest. The efforts
of the government to safeguard the agricultural position of the
huge native population for which it is responsible have gener-
ally been conceded to be sincere and well meant, but there has
inevitably been a continuous and bitter controversy over all
aspects of the problem and particularly over the basic questions
of the quantity of land in European hands and the control of
the irrigation systems, vital to both Europeans and natives.
European ownership of land, aside from urban property, is found
only in the single instance of the so-called “private lands” which
were sold by the Company and the government between 1705
and 1829: as the official handbook of the Netherlands East Indies
somewhat quaintly remarks, various governors sold large plots
of land in Java “owing to lack of money and for other reasons.”
In these lnnds the proprietors possess not only full rights to the
s0il but also far-reaching feudal rights over the native popula-
tion including the right to demand fifty-two days of labor a year
—a term which has regularly been stretched out even longer.
To remedy this anachronistic situation and to bring the natives
under the full control of the government, the authorities have
been slowly repurchasing the private lands since 1910. In almost
every category of European land tenure the quantity of land
leased, conceded, or rented from the natives has declined consid-
erably in recent years, presumably as a result of the shrinking
returns during the depression, the total quantity of land retained
for estate cultivation having fallen from 1,463,887 hectares in

i
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1930 to 1,250,527 hectares in 1934 in Java and Madura and from
2,324,477 hectares to 1,865,519 in the outer islands.**

In Malays the land problem has as yet by no means assumed
as serious proportions as it has in Java because of the relatively
small number of natives compared with the available land. For
sll practical purposes it is only in the three west coast States of
the Federation—Perak, Selangor, and Negri Sembilan—that the
question has arisen and there the solution has been found in the
creation of Malay reservations protected as far as possible
against the encroachment of Europeans, Chinese, and Indians by
s number of legislative devices regulating the sale and mortgag-
ing of land. From the standpoint of a statistical survey of the
situation in Malaya the problem is more complex because of the
existence of ten different administrations, each operating to some
degree on a separate basis. In the Indies, despite a number of
variant systems of land tenure, the whole matter is under the
control of the single central government and the statistics are
compiled for the entire area and in a uniform fashion. Land
tenure in the Colony is peculiarly complex because of the differ-
ent dates at which the Settlements were taken over, the various
schemes which were applied at different times, and, in the case df
Malacea, because of the confusion of Malay, Portuguese, Duteh
and British systems and titles. One authority states that “there
are at present in Penang eleven different kinds of titles in the

' Srarus or Lano Rerave rou Estate Cultivation, 1034 (in Aectares)
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Holders Area unm-n
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(Indusch Verslag, 1935, Tables 180 and 183.)
NattonaLsry or Loxng LeEass TENANTS AND TENANTS OF AGRICULTURAL
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hands of the public as compared with eighteen in Singapore.”
In Singapore the earliest titles are the 999 year leases issued for
land in the town soon after its founding, and 99 year leases were
introduced in 1838. From about 1840 land outside the town was
alienated in fee simple for agricultural purposes. In 1886 an
ordinance provided for a statutory form of Crown Title, a grant
in perpetuity subject to a quit rent, but it is now the practice to
restrict the issue of statutory grants as far as possible to leases
for terms not exceeding 99 years.

In the Federation all land not held under title is State land
and vests in the ruler, with the disposal of the land and the
collection of revenue from it in the hands of the British Resident.
On behalf of the ruler the Reﬁldent may alienate State land for
private hip in , all land ali d after 1909
carrying the lmhnln) to pay rent subject to periodical revision
upwards or downwards. A further condition for the maintenance
of title to alienated land is that the Resident may prescribe the
type of cultivation to be carried on, a condition which has been
utilized both to force rice cultivation on suitable land and to
restrict further rubber planting. It is provided for both small-
holdings and large estates that if at least one-half of the area is
not properly cultivated for a period of three years, after the lapse
of a brief interval at the beginning for clearing and planting, the
proprietor is regarded as in default and the State may re-enter to
take possession. No right to mine is granted by a title under the
Land Enactment of the F.M.S. and the State retains all property
in minerals below the surface. A special mining license is re-
quired before mining operations can be carried on. The area
alienated for mining in the Federation in 1935 amounted to 193,-
325 acres. With a number of variations depending on local con-
ditions and the established Malay customary law, the unfeder-
ated States have followed F.M.S. legislation in respect to land
tenure as in many other matters.

INDIRECT RULE AND FROTECTED STATES
Another major point of difference which may reccive brief

mention, although it is the principal topic under discussion in
the succeeding pages, is the variation in the application of the
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prineiple of indirect rule in Malava and the Netherlands Indies
In the former indirect rule is substantiglly an offshoot of the
fact that the Malay States on the mainland of the Peninsuly
have remained protected States and have not been absorbed into
the British territories. The sovereignty of these States has re.
mained intact in the sense that they do not fall within the
jurisdiction of the Imperial Parliament, that persons residing
within their territories are subject only to the jurisdiction of
the State within which they reside, and that persons born within
them are subjects of the State within which they are born. Much
to the annoyance of the Chinese there is no such thing as s
Malayan citizenship nor even a common citizenship for the
Federated Malay States, although persons born in the Colony
of the Straits Settlements are British subjects. Several well-
known cases in the British courts have testified to the fact that
the sovereigns of the Malay States are immune from suit save at
their own pleasure, even though the Bench has more than once
expressed its knowledge of the complete control of both States
and sovereigns by the Colonial Office. Under the treaties and
agreements with the Malay States the British Residents in the
federated States and the Advisers in the unfederated States are
empowered to give advice which must be asked and acted upon
in all matters other than Malay religion and custom. As s
result, although each State has a plenitude of legislative power
—those in the Federation being counted as a unit for
certain purposes—when identical instructions are sent to all
the Residents and Advisers identical action is taken in all
States. .

In the Netherlands Indies the legal and administrative strue-
ture rests on a quite different basis since no protected States
recognizable in international law have been left in existence. All
the territories form s part of the Dutch colonial domain, and s
common citizenship exists throughout. That the protectorate in
a formal sense is no necessary part of indirect rule is, however.
indicated by the fact that the principle of indirect rule finds
expression throughout the entire system and has rightly been
regarded as the basic factor in Dutch colonial administration
Two of the variant forms in which the principle has been appled
by the Dutch may be singled out as of primary importance and
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as most sharply indicating the contrast with Malaya. The first
is the form which has established itself in the nominally directly
ruled regions which cover some 93% of the area of Java and
large stretches in the outer islands. In Java, which is the classic
center of this type of government, the regents, who are the high-
est officials in the native civil service, are as far as possible
drawn from the old-established aristocratic families, in principle
on the basis of the customary rules of hereditary succession, and
the subordinate officials are likewise those with a traditional
claim to the allegiance of the people they govern. Native law
and custom have been studied intensively, particularly in recent
times, and in large part remain in force. The second principal
type of indirect rule is one more nearly akin to that existing in
Malaya: the remainder of the area of Java and more than hall
the arca of the outer islands is occupicd by so-called “self-
governments” or native States. The basic difference between
these States and those of Malaya or India is that they are a
part of the Dutch territaries, endowed in a peculiar fashion with
a degree of autonomy, and their inhabitants are Dutch subjects.
Subject to the usual manipulations for imperial purposes and to
secure a reasonable degree of efficiency, the traditional hier-
archies have been left more or less intact as has the customary
law. From this point on the system is one of growing complexity
with a division of powers between the central government and
the native States and a further division of the persons within
each State into two categories, one made up roughly of those
who traditionally belong in the region and fall within the juris-
diction of the States and the other of the outsiders such as
Europeans, Chinese, and immigrant Indonesian coolies, who re-
main under the central” government through a kind of extra-
territoriality. As against the nine native States of Malaya, there
are two hundred and sixty-nine in the Netherlands Indies, four
of which are in Java and the rest in the outer islands, ranging in
population from 1,704,000 to 350 persons. Despite the size of the
area under indirect rule its population amounts to only 12,372,-
000 as against a population of 48,355,000 in the directly ruled
regions. The number of native States and their population is
given in the following table, arranged for the outer islands in
terms of administrative areas:




Other Foreign

Javoand Madure European Native Chinese Asiatics Total
Jogiakarta wisisviiiineeeens v 6603 1,380,502 11579 187 1399351
Pakoe Alaman . o2 110670 657 15 112,005
Socrakarta ... . 5285 1680411 17,108 1402 1704201
Mangkoenegaran ......... e 1270 902,780 4,185 kel 908318

TOtall cvsnsssosans - 13872 4,074,462 335864 1677 4123575

Outer Islands
East Coast of Sumatra (M).. 6383 1417183 149,109 14355 1,587,000
Achin and Dependencies (102 626 701,627 8421 932 801,606
Riouw and Dependencies (7). 62 137492 3194 186 140,934
West Borneo (12)...... 528 606,685 99,001 35 700,450
South and East Borneo (5) 2600 282811 12692 2,762 300874
Manado (26) 528 632,267 8626 2932 614353
Celebes and Dependencies (28) 809 23875 3532 3077 2,051.293
Moluccas (3) 848 346,009 3815 1204 351,906
Timor and Dependencies (48) 586 1,634 802 5937 3164 1644489

Total (265). 13036 7,008,176 204978 31,48 8248138
Total—Netherlands Indies ....... 26,908 11,082638 328842 33,625 12372013
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The general notion of indirect rule is relatively simple and
straightforward despite the large number of particular forms
which it has assumed in practice as the inevitable result of
differing European colonial systems, the varying pressure of
capitalist interests, and the different levels of cultural and polit-
jeal development of the peoples whose independence has been
strangled by European lmpeﬂlll!m Unfortunately there is
neither simplicity nor about the concept of
the protectorate or the protected State. As in so many other
branches of international law, such as the law concerning the
acquisition of territory and the laws of war, little more has been
accomplished in this sphere than s somewhat hesitant cata-
loguing of the various types of protectorates which have been
established at one time or another; and the terminology which
has been developed is neither uniform nor universally accepted.’®
The obvious difficulty is that the device of the protectorate has
been a very useful one for the Powers in their imperialist ex-
ploits and they have not hesitated to twist it in any direction
which would suit their immediate purposes. In its origins the
establishment of a protectorate has very frequently been no
more than a prel y to the blish of full colonial
rule, a device utilized because of its greater economy and its
more tentative, but still sufficiently conclusive, character in
relation to third States.* In other instances, as in the Federated

1A protectorate 1 said to exist when one state, by treaty, surrenders
10 8 stronger state & considerable measure of the control of its foreign rela-
tions or & right of intervenuon in its domestic affairs in return for a guar-
antee of protection. Actually the term is less n description of & tatus than
gory for g & number of relation-
snd it has even been applied to some which are not governed by
Inlrrn.\llnn-l law at all. The classe protectorate is conceived to be an
standing tween the fully sovereign
state, supposedly unrestnicted in the control of its forcign and domestic
affairs, 3nd the vamal state, which 1» hardly more than an autonomeus prov-
ince with some vestige of international relations. In practice a neat dif-
ferentiation 15 impossible and the term has been employed to cover the
Situation of a multitude of diverse enmmumlm‘ from Cuba to Kt-l-nun
A. H Feller, “Protectorate,” Encyclopzdia of the Social Seiences, XI1,
** [ilustrations of this statement in copnection with Malaya and ll.e
Netherlands Indies are given in lh- succeeding chapters. On May 10, 1884,
arck sent instructions to Dr. Nachtigal concerning the latter's activities
in South West Afriea in which he stated that the Kaiser bad decided “to
take over the protection of Germans and their commerce in certain eoastal
#trips directly in the name of the Reich. . . . The establishment of an
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Malay States, a virtually complete colonial administration hae
been set up but the form of the protectorate has for one reason
or another been retained. Given such situations, in which words
are often used to conceal rather than to explain the reality, it is
difficult to arrive at any final and satisfactory terminology o
definitions which do more than skim the legal surface. But of
one thing one may be sure: what is being protected is the inter-
est of the protecting State and of the economic groups within it
which profit from imperialism.

Some British authorities are disposed to distinguish the pro-
tected State from the simple protectorate or colonial protectorate
and this distinction is a necessary one although it still does not
cover all the cases.” In the former some vestiges of its previous

sdmmistrative machinery. which would require the seadins of # larze pu

t Germans settled 1n such arcas and to ther factories and concerns eves
durmg a possible war with great sca-pawers 13 6ot intended thereb,
Alfred Zimmermann, Grschichte der Deutschen Kolomalpohtik (Berln
1914)

On April 1, 1884, Juls
the government was goin,
- fod

Ferry announced in the French Chamber tha
mantain Tunis as a protectorate because tha

the elinunation of the casts o
It is obvious that the protectorate i

establishing & French administration
tmuch more economical, and that Tunis, sside from the sums necessary i«
maintain the army of occupation, can perhaps operate todsy without cos'-
ing the French treasury a sou, whereas if you transform it into an Algerix
department you will have to pay!

(Th

¥
§ e Esscentials of International Public Law [New
York. 1921]. p. 191) states that the main advantages of the protectorats
form are “that it affords a means of excludig other Powers and prepanng
the way for arnexation without incurring the burden of complete soi-
eresgnty and international responsibihity involved in resl and effective
occupation "

A.H. Feller (op. cit., pp. 565-569) writes: “In European politics the pro-
tectorate was generally a mmprumxv- mnmum and & stngv on the roid
cither to the British
in India and (hz- [)ulrh ln the Fast Indics shn“rd it to Ix- an excellent
substitute for military action and occupation in furthering imperilistc

Aims. The use of the protectorate as a stage on the road ta annexation
was 80 effective that it tended to dawlop into a habit. . . . Its announced
purpose was to permit o the In reality

it was used in cases where the bnmﬁu denved from a territory would not
compensate the mother country for the cost of administration.”

** This thesis is maintained by A. B. Keith, Governments of the Britub
Empire (New York, 1935), pp. 22-23 and passim, He himself remarks,
however, that “it is impossible to draw any clear logical distinction betweer
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‘position in international law remain intact although its foreign
affairs and, perhaps, as in Malaya, its internal affairs are
‘managed by the protecting State, while in the latter the inter-
mational law status has vanished completely and the term “pro-
tectorate” implies little more than that it is run on the basis of
indirect rule despite the fact that it is virtually assimilated to a
colony. After describing the transformation of the African pro-
tectorates, Lord Lugard, creator of the system of indirect rule in
Nigeria, states: “Thus the term ‘protectorate’ gradually changed
its meaning from that of a pact with the ruler of a State, which
maintained its internal but not its external sovereignty, to a
declaration of the territorial status of a region included in the
Empire, in which not only the external, but in varying degrees
the internal sovereignty also, had passed to the controlling
Power, in many cases (since unexplored regions were included)
without even the ‘treaty’ consent of the people. Powers of ad-
ministration co-equal with those of a colony have been assumed.”
His general conclusion is that “the distinction between the two
is now without practical difierence’ and that there is no longer
any adequate reason why protectorates should not be accorded
the position of possessions of the Crown; while a Dutch authority
‘writes that “the colonial protectorate must be regarded as a
disguised colony.” **

a Colony snd a Protectorate 1n the Brtsh Empire system, for the status
of the different parts of the Empire has been largely determined by his-
BBicl ateiduat, nod bot reedlatid by any definite legal theory.” P. 463,

The distnction between Protected State und Protectorate is not recog-
nized in the Dominions Ofice and Colomal Office Lust, 1936, although 1t
appears that in Protectorates the Colonial Office Regulations apply while
in regard to the Federated Malay States it is noted: “The Regulations do
not i themselves apply to officers 1n the service of the Federated Malay
States, but the principles of the Regulations are applied to such officers
by the incorporation of the :ubsunu of the Regulations in the Federated
Malay States Genersl Orders.” P. 826

1t is interesting to note that Keith places Zanzibar under the hemﬂ
Protected State though the Colonial Office lists it u ly OV
Colonisl Regulations. Thus a distinction bazed o
iyl of the F would seem

The terminological confusion is enhanced by the fact that some writers,
occaxiomally including Keith himself, draw the distinction as between Pro-
tectorates (Protected States) and colonial Protectorates. This distinction
is adopted by M. F. Lindley, The Acquisition and Government of Back-
ward Ternitory in International Law (London, 1926).

**Sir Frederick D. Lugard, The Dual Mandate in British Tropical
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In Nigeria, which has by accident been singled out as the
classical type of indirect rule, the protectorate is definitely of the
colonial type. The Nigerian Handbook of 1926 cites Halsbury's
Laws of England to the effect that there is no statutory or
suthoritative definition of the word “protectorate” beyond the
fact that protectorates are not British territory. Protectorates,
it states, “are administered under the provisions of Orders in
Council issued by virtue of powers conferred upon His Majesty
by the Foreign Jurisdiction Act, 1890, ‘or otherwise vested in
His Majesty,” which latter phrase may be taken to be intended
to bring in aid any exercise of the royal prerogative that may be
necessary to supplement His Majesty's statutory powers.” In
Nigeria as a protectorate the Crown has the power to legislate
by Orders in Council, in the Malay States no such power exists;
again, in Nigeria the Colonial Regulations are in force, while in
the Malay States they do not apply, although the principles of
the regulations have substantislly been incorporated in the
F.MS. General Orders. Citing Tshekedi Khama v. Ratshosa,
(1931) A.C.784, A. B. Keith suggests that the chiefs of African
protectorates are not regarded as possessing such degree of
sovereignty as to exempt them from the jurisdiction of British
courts: “The result is a clear contrast between them and the
princes of the Indian States, or of the Malay States, who are
not held to be subject to municipal jurisdiction. Persons born

Afnca, 2d. ed. (London, 1923), pp. 35, 38. F. M. van Asbeck, Onderzoek
naar den jundischen wereldbouw (Amncrd-lm 1916), p. 12.

In reply to an inquiry directed to the Colonial Office, Mr. Grattan
Bushe hus recently wntten me as follows: “I regret, however, that I am
unable to provide you with authoritative definitions of the term ‘protec-
torate’ and ‘protected state’ as, go far as [ am aware, there are no authon-
tative ie. statutory definitions of these terms. . . To put the matter
tly—in a Protectorate there 1s no local lnu-rmxn and the King pos
and exercises full junisdiction there, in & Protected State there 1s a
local Sovereign and the King either possesses no jurisdiction there or only
over British sub;ccwand his relations with the local ruler are regulated
aiy o agreement.”

ith, op. cit, pp 1. “. . . in the Protectorates of colonial
type me exercise of sovereignty is absolute, subject always to the invari-
able practice of the observance of such lml) rights as may be conferred on
local rulers by express agreement . . . these agreements are not regarded as
treaties of international law, and . thould the British Crown determine
to override them, it could do so without incurring international hability,
nor would there lie against the Crown any form of procedure under the
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~ in such colonial protectorates are not, however, British subjects,
since they are not born in British territory, the colonial pro-
tectorates resembling protected States in this respect. As has
been mentioned above, even this principle does not apply to the
native States of the Netherlands Indies which otherwise appear
to fulfill the general conditions for colonial protectorates. It has
been suggested that the international law basis of the jurisdic-
tion of the protecting State over the internal affairs of the pro-
teeted aren is derived from the same line of argument as that
used by Theodore Roosevelt in putting forward his corollary to
the Monroe Doctrine: since the protecting Power prevents an
aggrieved foreigner from seeking redress through his own govern-
ment, it must itself see to the establishment of proper political
and judicial conditions. But this in reality is no more than a
legal pretext for the extension of control.

No brief comparison of the protected State-colonial protec-
torate system in the principal areas where it is utilized can pre-
tend to any high degree of accuracy. Each of the larger areas,
such as the Netherlands Indies or Nigeria, contains considerable
variations in its treatment of different States or types of States
within its boundaries, and each system has some points in com-
mon with the others as well as significant differences. The native
States of India and Malaya stand on substantially the same
footing as far as their legal status is concerned, but the British
normally intervene in the internal affairs of the Indian States to
4 far smaller degree than in the Malay States. The Nigerian
Protectorate appears to resemble India and Malaya in that there
is not “that absolute ownership which was signified by the word
Dominium in Roman law and which, though perhaps not quite
salisfactorily, is sometimes described as territorial sover-
eignty”; ** but in its internal management and its relation to the

constitutional Iaw of the Empire." Ibid., p. 500 In speaking of the admin-
tration of the Malay States, Sir Anton Bertram (The Colonial Servica
[Cambridge, 19301, p. 236) says: “In complete contrast to that of the Pro-
tectorates of Tropical Africa, it has been established without any recourse
to Orders in Council under the Foreign Jurisdiction Act. Every lmg_hhn
been taken by means of voluntary agreements with the Rulers. eir
ﬂnx 2s Sovercigns has not been impaired” Compare Keith, op. at,

*" Kennedy, L. J., in Rex v. the Earl of Crewe (1910) 2 KB, p. 620.
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Colony of Nigerin it is more closely assimilated to the native
States of the Netherlands Indies than to India or Malaya. In
certain rather limited spheres the legal position has practical
consequences which cannot be ignored—notably in relation to
nationality—but for most purposes the formal legal status can
be and should be ignored in order to concentrate on the realitics
of the type of coloninl administration which has been imposed
on the peoples concerned.




Cuarrer 11
THE HISTORICAL BACKGROUND

THE FIRST THREE CENTURIES OF CONTACT WITH TIHE WEST

It has become increasingly clear to modern anthropologists and

torians that the Malayan world has a complex and fascinuting

justory of its own, streteliing back into remote ages, but for four
centuries the destinies of that world have been ever more inex-
tricably intertwined in the tightening network of rival European
umperialisms. To attempt to present here a sketeh of that earlier
listory would be to trespass on the provinee of others fur more
competent to deal with it, and, of perhaps greater moment, to
complicate the present narrative by the inclusion of materinl
which, through a perverse turn of history, has come to he essen-
ually irrelevant. The history of backward peoples is no longer
their own history, but the history that has been imposed upon
them by Europe. As is the case with all great movements one
cannot single out any particular moment at which the backward
peoples, or any one of them, cease to move in the channels of their
own destiny and are diverted into those dug by the West: one
cun, at one extreme, merely select an arbitrary date and reckon
from that with due apologies or one can, at the other extreme, set
wneral boundaries often no more sharply defined than in terms
of centuries.

For the Malayan world that arbitrary date must be the year
1509 which ominously brought a small Portuguese flect into the
Larbor of Malacca. Its arbitrariness is here peculiarly obvious
since this carliest Malayan contact with the organized West—as
opposed to isolated European venturers, such as Marco Polo,—

- ended in defeat for the Portuguese; but it marked the beginning

of the end. The Malay triumph was short-lived. In 1511

{'Albuquerque, the Portuguese Viceroy at Goa, gathered together
63
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a much larger force of nincteen ships which shortly broke down
the Malay resistance. From that time forward the Malayan
world began to draw away from its own history.

The general boundaries that one might set can scarcely be
pulled closer together, in the case of Malaysia, than the sixteenth
and the twenticth centuries. Before the former century there cun
be no question of the diversion of Malaysian history into the
channels of the West, although the course of its own channcls
was deeply influenced by contact with other Eastern peoples
By the twenticth century, equally, there can be no question as
to the breach with the local past. The intervening centuries are
occupied by that older imperialism which was content to set its
decisive stamp on only a fragment of the remote lands it touched
disturbing only accidentally and in passing the history and cul-
ture of their peoples. It must be remembered that, although
d'Albuquerque took Malacca in 1511, in far the greater part of
Malaysia Western influence did not become predominant until
the last quarter of the nineteenth century when the new imperi-
alism supplanted the old.

Throughout the sixteenth century the Portuguese gradually
extended their sway through the spice islands of the Archipelaga
making use wherever possible of the dissensions of the native
courts to further their aims, but they made little if any attempt
to establish their rule on a broad basis. The purpose of the sta-
tions which they set up was trade and for this purpose a defen-
sible local base was of greater importance than the acquisition of
subjects and far-flung territories. It was not until the late eight-
eenth century that Britain began to acquire a territorial empire
in India, and, with the exception of Java and the Maluceas, not
until the end of the nineteenth that the Dutch consolidated their
scattered bases in Indonesia. It has become almost a truism that
the Dutch East India Company had no desire for an extension
of its territorial power and that it was forced into empire by the
incompatibility of its desire for profits with the system of politi-
cal abstention. A distinguished Dutch authority writes of the
company that “if it had had its own wish, it would merely have
established undefended trading counters along the coasts between
Africa and Japan. It would have made everywhere trade con-
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tracts, preferably of a monopolistic nature, with rulers and
peoples and would have assured to itself the exclusive import of
trade articles, and still more the export of the highly desirable
Fastern products.” * This description would fit the imperialist
~ activities of the other European Powers as well as it does the
© Dutcli, and, if the author adds that “it was precisely this desire
for monopoly that led it to accept authority,” it is still clear that
authority was accepted reluctantly. It was accepted because of
the rivalry of other Powers and local hostilities to foreign monop-
oly, not for the greater glory of empire nor through a sense of
responsibility for the well-being of the natives. That imperialism
contained ethical implications was a notion of very late develop-
ment
It required a change in both the purpose of empire and in the
relative strength of “advanced” and “backward" peoples before
the concept of the trading station was gradually supplanted by
that of the territorial empire. It is to the change in Western
economic life, or, more fundamentally, to the revelations of
Western seience, that one must look for the key to this change in
the character of imperialism. The development of the world
market, the appearance of “surplus” capital and goods searching
for a market, the nced for raw materials, and the necessity,
under the new methods of production, for a régime of law and
order more closely approximating that of the West: these were
the factors that in the nineteenth century brought about a
change in the purposes of empire. The trading base must become
the capital of an ordered producing and consuming area. But to
make this transformation possible the balance of physical power
liad also to be shifted heavily to the West. The British in India
i the seventeenth century, like the Dutch in Java, found them-
selves with only a small margm of xupvrmrll\ in physical force
and technique. A tr fous ¥ ing from the
same advances in s in means of ¢ ion, in arms
and equipment, and in technical organization, was necessary
before the relatively small man-power which Europe could spare
from its own more immediate needs could easily assert its suprem-

" D D A.de Kat Angelino, Colonial Policy, rsas. G.J. Reaie (The Hague,
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acy over the masses of the East. Sheer man-power is of little

against a well i machine gun, and the skill
and cunning of the tribesman are crushed out by the bombing
plane.

On this basis it is easily understandable that, with the excep-
tion of Java, the European encroachment in Malaysia up to the
nineteenth century took the form rather of 8 constantly increas-
ing series of pin-pricks on the map than the gradual consolida-
tion of colonial areas, Nor did the pin-pricks very seriously influ-
ence the lives of the great majority of the native populations,
apart from the relatively few in and about the actual stations of
the Europeans. With the ethical concept lacking and with trade
being conducted almost exclusively through the chiefs or other
intermediaries the contacts between Europeans and natives were
few and relatively undisturbing. In the case of Malacea in par-
ticular the effects of the conquest were perhaps less noticeable
than elsewhere because it had already established itself, under
Malay rule, as a port and mercantile center of more than local
consequence, and there were many Indian, Chinese, and Arab
traders and adventurers as well as Malays from all parts of the
Malay world." But it was also in Malacea that St. Franci
Xavier in 1545 established his base for the propagation of Chris-
tianity throughout these outposts of Mohammedanism. Trade
and missions joined hands then as now in spreading the power
and influence of the Europeans.

Until the beginning of the seventeenth century the Portu-
guese enjoyed a predominance in Malaysia which was almost
untroubled by the appearance of other European Powers, although
there were occasional flurries of excitement when foreign ships
—the forerunners of a bitter rivalry—touched briefly at scatterert
points in the Archipelago. That century saw, however. the col-
lapse of the Portuguese power and the gradual establishment of
the Dutch throughout Malaysia: It is unnecessary to examine in

' What was true of Malacea was true in varyiog degree of other estshe
lished ports Of Baotam in Java, for example, a Duteh viator writes 17
1569 “This city 1 very populous, for in it trade many nations, as fror
China. Arabia, Persia, from divers quarters of Tndia, of Partusal. from the
sslands of the Moluceas and Banda. from Sumatra and still other places,
all do business here " See H. T. Colenbrander. Koloniale Geschiedents (
Hague, 1925), 11, 226
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detail here the work of the Dutch East India Company whose not
too savory history has been recited in many other places. It was
a company constructed for trade under a charter which gave it
sovereign powers in the East, and it pursued its purpose with a
ruthless and single-minded devotion until its gradual disintegra-
tion in the latter part of the eighteenth century and its dissolution
in 1798.

With headquarters established at an early date in Java, its
origimal interest was chiefly in the spice trade of the Moluccas,
but its factories spread far and wide in the Archipelago and even
beyond: in Ceylon, Bengal, China, and Japan. As early as 1606
the Dutch secured an alliance with Johore against the Portu-
guese, and this alliance served them well both in the destruction
of Portuguese trade and in the ultimate capture of Malacea in
1641, which marked the definitive end of the Portuguese ern in
Mulaysia.® Throughout the Peninsula and the Archipelago the
Dutch expanded their stations and their control, withdrawing in
defeat here, advancing in force there, but always drawing the net
more tightly both to bind their scattered holdings together and
to exclude Great Britain and other Powers. The two centuries
of the Company’s relations with the native States and principali-
ties are filled with a bewildering array of negotiations, treaties,
alliances, ruptures, wars, and betrayals. With no thought of
accepting the responsibilities and costs of government, the Com-
pany necessarily adapted its policies to the political situation
which it found in existence and, like the British Company in
India, sought to secure its trade and its monopoly through
allance with and manipulation of the native rulers or the pre-
tenders to the native thrones, where that seemed the sagest
course.

Of the European Powers only the British seriously threatened
the Dutch hold on Malaysia after the early defeat of the Por-
tuguese, and even the British soorf substantially withdrew to con-
centrate their attention upon India. In the beginning it had been

" For an account of the relations between the Portuguese and the Dutch
an one hand and the native States of the Peninsuls and the surrounding areas
o the other, see R. O. Winstedt, A History of Malaya, Chs. IV-VII, and the
sme author's A History of Johore (M B, RAS, vol. X [1932], pt. III).
[t 15 interesting to note that the Dutch at one time considered making Johore
their headquarters in
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the intention of the British to develop particularly the trade of
the spice islands. Drake had sailed through the Straits of
Malacea, and Captain James Lancaster, heading an expedition of
three ships intended to obtain a share of the spice trade, had
stopped for some time at Penang in 1582. Chartered in 1600, the
East India Company sent its first expedition with letters and
presents to the kings of Achin in Sumatra and Bantam in Java,
and the expedition brought back cargoes of pepper after having
established a factory at Bantam. But, under the constant pres-
sure of the Dutch, the British bit by bit withdrew from most
of their stations in Malaysia, particularly after the massacre at
Amboyna when the last hope of a peaceful division of the spoils
vanished. After the British had finally been driven from Java by
the Dutch in 1683 they undertook the search for a new head-
quarters elsewhere in the general neighborhood. Negotiations
were carried on with Achin, but these failed of their purposc
Pressing farther to the south on the west coast of Sumatra, the
Company in 1685 established a fortified settlement at Bencoolen
which remained in British hands for nearly a century and a half,
being for a large part of that time the only position east of Indis
which the Company held in full sovereignty. Disease-ridden and
remote from the main trade routes, Bencoolen was for most pur-
poses a dismal failure, but its very inadequacy served to empha-
size the de facto division of the territories under which the Dutch
had taken over Malaysia, the British India proper.

This division could not, however, survive the storm which
broke over Europe with the French Revolution and the Napo-
leonie Wars.* The destinies of Malaysia were already far too
deeply tangled in the affuirs of the West to allow of revolutions
in the one without serious repercussions in the other. From s
chain of circumstances wholly unrelated to the local forces and
problems of Mala there came the disappearance of the Dutel
East India Company, the taking over of the Dutch possessions in
the East by the British despite the bid of the French for sea power,
and the emergence of a basically new spirit in colonial administra-
tion. Even before the conquest by the British the corrupt and

* De Kat Angelino, op. cit,, 1, 8., gives a useful review of the ideas and
events of this period s they affected the development of colonial adminis
tration.

.
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oppressive régime of the Dutch Company had given way at many
points. The question of the general policy of the Netherlands in
the Indies had been investigated by a Commission which was
mstructed to advise on a system of trade and government “such
us would produce the greatest welfare for the East Indies, the
highest profits for the commerce of the Republic, and the great-
est advantage for the country's finances"—a statement of pur-
poses which itself gives an indication of the changing temper. In
its report, however, the Commission turned away from the large-
<cule reforms which were proposed to it and upheld the main por-
tions of the Company system. Here, as in France, it has been
suggested, the turn away from the radicsl doctrines of liberté,
égalité, fraternité took place under the influence of Napoleon in
1802,

The new forces, in brief, overshot their mark and a policy of
reaction was inevitable no less in the Dutch than in the French
possessions; but everything was not lost in the reversal. To two
outstanding figures—Daendels, Governor-General from 1808 to
1811, and Raffles, British Licutenant-Governor from 1811 to
1816, —must go the credit for a reconstruction of the Dutch
stem in the East, and particularly in Java,' which saved
it from the threatened disintegration of the Company's later
days.

Subject to much correction in detail, it may be said that the
reforms in the Javanese structure which Daendels and Raffles
attempted and in part carried through were of much the same
character as those which the French Revolution and Napoleon
introduced into the administration of France. The existence of
feudal privilege in the native system, as used and developed by
the Company, seemed to them an anachronism to be done away
with as speedily as possible. Both as against the direct official
servants of the government and as against the Javanese rulers,
regents, and lesser chiefs they insisted upon the complete suprem-
acy of the government. Throughout the period of the Company

* Colenbrander, op. cit., I, Ch. XIV, gives a résumé of the Dutch posi-
tion at the end of the eighteenth century. By the time Daendels came to
jower Dutch control was chiefly confined to Java, the outer islands having
been abandoned, or practically abandoned, in many cases. His administration
saw further losses, See E. B. Kielstra, De Vestiging van het Nederlandsche
Gezag in den Indischen Archipel (Haarlem, 1920), pp. 24-25
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the relation of the regents and other chiefs to the central admin-
istration had been an undefined and fluctuating mixture of official
subordination and of independent feudal power tempered by the
suzerainty of the Company. Now it was demanded that the
native authorities should be regarded as subordinate officials to
be appointed, dismissed, and paid in the same way as Dutch
officials. Under Daendels their hereditary right to office was
denied them and they came, in temporary principle, at least, to
occupy a regular place in the official hierarchy. As De Kat
Angelino suggests, “one might perhaps summarize the administra-
tion of Daendels by the remark that it effected a transformation,
with roughness, of a commercial and loose organization into a
centralized state authority supported by a disciplined Dutch and
Javanese administrative body.” *

The activity of Raffles followed the same lines and on an even
broader scale. With a Rousscauistic faith in the simple peasant
and a distrust of the higher orders of society,” he wanted to pre-
serve in their traditional form only the village communities,
which should stand as the base of the whole structure, since they
alone, in his view, had survived as living units in the Javanese
body politic. The higher administrative entities, like the depart-
ments in France, were to be drawn on the map in terms of uni-
formity and administrative efficiency rather than of traditional
allegiance. The native rulers he also regarded as an undesirable
element in his more democratic framework, and, again in con-
formity with the policy of his predecessor, he abolished the Sul-
tanates of Bantam and Cheribon and lessened the prerogatives
of the still surviving States of Jogjakarta and Soerakarta. His
general aim in this connection may be stated to have been the

liquidation of feudalism through the introd, of a close-knit
and well-trained official hierarchy which should come into direct
* Op. cit, 11,26,

' It was essential, Raffles insisted, to distinguish between the privileged
classes and the mass of the people. “Long continued oppression fay have
injured the charucter of the Intter, and obliterated some of its brighter trats
but to the former, the constant exercise of absolute dominion has done & more
serious injury, by removing every slutary restraint on the passions, and
encournging the growth of rank and odious vices. In the peasantry we observe
all that is simple, natural, and ingenuous: in the higher orders we sometimes
duco\'exr violence, deceit, and gross sensuality” History of Java (Londor,
1817), 1, 248.
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contact with the natives instead of utilizing the chicfs as inter-
. mediaries.”

The spirit of these reforms of Daendels and Raffles, neces-
sury and beneficial as they were on the whole, is rather of the
cighteenth and nineteenth than of the twentieth century and runs
directly counter to the guiding lines of Dutch policy throughout
the history of the Dutch connection with the Indies. Increasingly
it hus come to be believed that the imposition on native peoples
of direct rule in Western forms is an undesirable method of
administration, and that the maintenance of native structures
and the utilization of native sources of authority is the ideal to
be pursued. With the exception of certain periods in the past
century when the introduction of direct rule formed the official
policy—frequently as a matter of theory rather than of practice
—the more recent conception of the nature of the colonial prob-
lem has formed the whole foundation of the Dutch structure,
whether in connection with the regents of Java or the rulers of
the native States. No little effort has been expended in the twen-
tieth century to undo the over-zealous application of precisely
the principles which Daendels and Raffles regarded as the most
advanced. In their age the problem was to introduce order and
uniformity into a chaos of feudalism, corruption, and oppression;
in the present age the rationalism and universalism of the eight-
centh century have given way to a disturbing consciousness of
the original and continuing diversity of man.

SIR STAMFORD RAFFLES AND THE EXTENSION OF BRITISH RULE

In the history of British Malaya there is no single name which
can afford even a distant rivalry to that of Sir Stamford Raffles.
Indeed, if he were to return to Singapore today it must be that
he would feel a certain sense of embarrassment to find his name
bestowed in such bewildering ubiquity on the city’s schools and

* It would be to go beyond the limits of the present work to attempt any
consideration of the other reforms of Daendels and Rafiles, numerous und
{mportant us they were. In the case of Raffles, special attention may be called
to his measures in land and taxation policy. Bee Substance of a minute re-
corded by the Honourable Thomas Stamford Raffles . . . on the introduction
of an improved system of internal management and the establishment of a

rental on the island of Java (London, 1814).
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institutions, its streets and businesses. His fame has survived
chiefly as the interim Governor of Java and as the founder of

Singapore, but it deserves preservation no less for his contriby- |

tions to Europe's knowledge of the East and to the principles of
colonial administration. To place his work in its proper setting
however, it is necessary to move backward in time and examine
the taking over of Penang by Captain Francis Light and the sub-
sequent events.

Bencoolen had proved a most unsatisfactory and expensive
station and for some time the Company's agents had becn
wstructed to locate o more suitable outpost in these regions, but
without success. In 1771 one Francis Light was carrying on trade
in Malaya as the representative of a Madras firm and had maude
good use of his opportunities to acquaint himself with the situa-
tion there. In August of that year he wrote to his firm from
Kedah that the king of that State had granted to them the sea-
port of Kedah and the fort lying near it, in consideration of
assistance against the neighboring State of Selangor. “I must beg
leave to acquaint you gentlemen,” Light continued, “that if you
do not take advantage of this offer it will be given to the Dutch,
and I refer to your consideration whether the Dutch possessing
this port may not exclude the English entirely from trading in the
Streights.”" In a later letter of the same year he expanded upon
the possibilitics of trade in textiles but more particularly in opium
of which he claimed to be able to dispose of any quantity the firm
might think it proper to send him. This correspondence was
turned over to the government.®

The reasons for this offer by the Sultan of Kedah are to be
found in the always somewhat precarious state of his foreign rela-
tions. Kedah had at various times and in various degrees been
a tributary of Burma and Siam, but at the moment these two
rivals were engaged in fighting each other, thus leaving Kedah in
a state of practical independence. This good fortune did not last
long. Within Kedah the almost customary disagreement between

* A full account of the negotiations for and ultimate occupation of Penang
is given in Amold Wright and Thomas H. Reid, The Malay Peninsula (New
York, 1912), Chs. IV-V. See also L. A, Mills, British Malaya, 18241857

(M.B, RAS, vol. III (1925), pt. I1), Ch. I1; Sir Frank Swettenham, Britih
Malaya, 2d ed. (London, 1928), Ch. 111.
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the Sultan and members of his family had broken out. The
defeated faction was exiled to Selangor where it received asylum
and instigated an attack by the Selangor Sultan, who sacked the
capital and raided the territory of Kedah. In these circum-
stances the Sultan turned to the British for assistance, but, as
the Company in the course of the negotiations showed its unreadi-
ness to give any guarantees, the project was dropped for the time.
For the next decade and more the hands of the British were kept
full by the epic struggles of Warren Hastings who “was pre-
occupied in India turning a trading company into an empire and
had no time for the trade or politics of Malaya.”

Light, however, maintained his interest and it is evident that
the Indian authorities shared to some extent his fears that the
Duteh would completely exclude the British from the Eastern
waters. At last, after approval had been won in various Indian
quarters, his project was accepted. The Court of Directors wrote
that while they wished not to be embroiled with the Dutch, every
practicable method of extending British commerce among the
Eastern islands and to China should be tried, culminating, per-
liaps, in the breaking of the Dutch spice monopoly if an open
rupture should prove unavoidable. Furthermore the natives
should be taught to look up to the English as their friends and
protectors and “every proper and judicious method should be
taken of counteracting the policy of the Dutch in enslaving the
independent powers.” ** Thus encouraged, Light formally took
possession of the island on August 11, 1786.

The early history of Penang is worth no very elaborate exami-
nation. For a time its fate hung in the balance as the authorities
it India debated whether it or the Andaman Islands provided the
more effective naval station, but before the end of the century,
in part because of Light's enthusiastic reports, an all too opti-
mistic view of its possibilities came to general acceptance. From
1786 to 1805 the island was a dependency of Bengal and in the
Iutter year its status was elevated by ita creation as the fourth
Indian Presidency. From then until 1826, when Singapore and

| Malacca were transferred to its charge, the heavy expenses
- taused by the elaborate official establishment and the failure of
** For the tex: of the letter, sce Wright and Reid, op. cit., pp. 73-74.
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its trade to equal the expectations of the Indian suthorities
caused it to fall increasingly into disfavor. In 1830 it was again
reduced to the status of a Residency, and two years later Singa-
pare replaced it as the capital of the Straits Settlements.

At the time of Light's taking possession, the island of Penang,
which he ineffectually christened Prince of Wales Island, was
practically uninhabited. The vigorous policy which he pursued
soon attracted a iderable and varied lation of Malays,
Chinese, and Indians. In 1797 the Duke of Wellington, then
Colonel Wellesley, visited the island, which was being used as s
rendezvous for an expeditionary force against Manila, and drew
up an interesting memoir as to its present situation and future
prospects. In his opinion it was clear that the station should be
preserved and encouraged both as a useful trading center and as
a military base for operations to the eastward. In fact, he fore-
saw for it the destiny which has fallen to the lot of Singapore.
that it should become “the mart of the East.”" In his suggestions
4as to a proper form of government he presents a scheme of things
partially related in content if not in legal form to the modern
theory of colonial protectorates. “As the inhabitants consist of
people of different nations, and of different provinces of those
nations, it is advisable to leave them under the direction of the
headmen of each province, and to interfere as little as possible
in the regulations which may be established by each for the gov-
ernment of his own countrymen.” Above these headmen, he con-
tinues, it may be necessary to establish at the head of the magis-
tracy one European magistrate who should judge Chinese and
Malays each according to their own laws and “where both are
parties, according to the laws of universal and natural justice.” **
This was in fact, whether openly or covertly, the system of gov-
ermment of the Oriental populations in both Singapore and

** Duke of Wellington, Sy, Pl v_ D hes and M,

edited by his son, the Duke of Wellington (London, 1858-1872), 1, 25, See
also a contemporary account by Sir George Leith, Lieutenant-Governor of
Penang, A Short Account of the Settlement, Produce, and Commerce of
Prince of Wales Island (London, 1804), in which he describes the Chines
as “one of the most numerous and useful classes of the Inhabitants,” esti-
mating their number at between five and six thousand. Of the Malays, whas
number is “fortunately very small,” he as “an indolent, vindictive, a:
treacherous People” (pp. 25-28). By 1795 Penang had a population of sor:
20,000, while the once great Malacea had only some 15,000.
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Penang until late in the nineteenth century when a more direct
European controi was asserted over them.

One other point in connection with the settlement at Penang
deserves somewhat extended mention since it exercised an
influence over British policy toward the Malay States and over
the Malay attitude toward the British deep into the nineteenth
century. This point concerns the extent to which the Company
had obligated itself to defend the Sultan against his enemies.
The sole reason for the Sultan's readiness to grant Penang to the
British was to secure protection against Selangor, Siam, and
Burma, and this he again stated in unambiguous terms in 1786
in the letter in which he laid down the conditions under which
he would be prepared to cede the island.'* No actual agreement
was signed at this time, and the Indian government was prepared
to let the matter rest in a vagueness which later left it some-
thing of a loophole to evade the obligations which the Sultan was
justified in assuming it had accepted. At all events, despite the
pleas of Light and others, the British did nothing to reassure the
Sultan that aid would be forthcoming if needed. Behind the
scenes a decision to the contrary was taken by the British authori-
ties as early as 1787. In 1791, after an attempt by the Sultan
to recapture the island had been beaten off, a more definitive
treaty was signed between the British and Kedah, which promised
the Sultan 6,000 Spanish dollars a year while the British occupied
Penang and settled other matters, but made no mention of the
thorny problem of defense. Nine years later another agreement
was concluded under which the Sultan ceded to the Company a
strip of territory on the mainland, now known as Province
Wellesley, in consideration of an additional subsidy of $4,000 a
vear. Here also the question of defense was omitted.'*

The attitude of the British authorities was determined by the

** The text of this letter and the succeeding relevant documents are re-
ynated in Swettenham, op. cit, pp. 380. The texts of the Kedah-British
treaties are given in W. G. Maxwell and W. 8 Gibson, Treaties and Engage-
(ments Affecting the Malay States and Borneo (London, 1924), pp. 950, See

-~ also Winstedt, Hustory of Malaya, Ch. VIII.

** These omissions Sir Frank Swettenham (op. cit., pp. 46-47) explains on
 the ground that a Malay Rajah having concluded with the British govern-
- ment an agreement which 'urer(relly clear to him and having seen the

Hnitish accept the benefits of it for five years would not consider that a later
treaty could by an omission release the British from the earlier engagement.
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dual claim that they had entered into no agreement to defend
Kedah and that, furthermore, Kedah was and had been s
dependency of Siam. Such being the case, Britain righteously
proclaimed her distaste at the thought of intervening between
suzerain and vassal, and, when the expected Siamese attack on
Kedah took place in 1821, Britain allowed her to be overrun and
pillaged while the Sultan fled for his life. There can, however,
be no doubt that the British had dealt with Kedah as an inde-
pendent power, although early in the first negotiations the Sul-
tan, at that time disgruntled by the meager British promises, had
declared that the King of Siam had strictly forbidden him to
allow any Europeans to settle in his country. For his part, cer-
tainly, the Sultan had entered into the agreement precisely
because he feared that Siam would attempt to reassert the
suzerainty which she had previously claimed. In part the con-
troversy revolves around the essentially insoluble problem of
Kedah'’s exact relation to Siam, although the more important
issue 1s that of Britain's acceptance of Penang on conditions
which it had no intention of fulfilling. It is agreed that Kedah
sent to Siam the Bunga Mas, ornamental flowers of gold and sil-
ver, but it is by no means clear whether this represented a token
of polite respect or of vassalage, a subtle question which arose to
plague British-Siamese relations more than once in the course of
the nineteenth century. The answer appears to be that the proper
Interpretation rests not on any formal legal principles but on the
degree of power which the superior State was in a position to exert
at any given time. As the event itseli has grown more remote
the clear tendency has been to aceept the justness of the Sultan's
claims, and even at the time local opinion among the British wa«
strongly on Kedah's side although the government made soms
effort to suppress the presentation of Kedah's case. At all events
1t is certain that the British action was regarded by the Malay:
as a serious breach of faith.**

** Sir Frank Swettenham (op. aif,, p. 37) comes 1o the conclusion that
cause of these untowsrd events was the cowardice of the East India Compa:
ending i1n a breach of faith which sullied the British name and weakened
influence with Malays for very many years” Sir Stamford Rafles also f
keenly that the official policy was mistaken, that Siam had no just claime
and that the Siamese nfluence over the Malay States was pernicious; see
Mills, op. cit., pp, 37-35.
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 Not long after the occupation of Penang the whole balance of
* forces in Malaysia was changed by the local reactions to the
- struggles that were under way in Europe. When Holland joined
~ with the French and against the British all her possessions
~ throughout the world were opened to seizure by the latter. In
1788 a treaty had been made between Holland and Britain under
“which ecither was entitled to occupy the colonies of the other as
4 measure of defense against a common enemy in case of a Euro-
- pean war. On the establishment of the Batavian Republic Prince
- William V signed in London letters authorizing the authorities
in the Dutch colonies to admit British troops and ships in order
to prevent the seizure of the colonies by the French. In return
the British guaranteed that, on the restoration of peace and of
‘the legitimate constitution of the United Provinces, they would
- make due restitution of all colonies placing themselves under
 British protection. Immediately after this exchange of notes the
- Britsh proceeded to occupy the Dutch possessions, The Cape,
Dutch factories in India and the west coast of Sumatra, and
~ Malaces all fell in 1785, Cevlon and the greater part of the other
colonics, with the exception of Java, in the succeeding years up
~to 1801, all putting up & more or less effective show of resist-
_ance.
With this expansion of the British sphere in the East the name
“of Sir Stamford Raffles begins to come into prominence. Born in
- 1781 on a ship trading with the West Indies, he had become a
\clerk in the East India Company st the age of fourteen. Ten
“ vears later he was sent to Penang in the somewhat responsible
- Post of Assistant Secretary to Government, and there, as Light
~had done before him, he violated the brief local tradition by
studying Malay and learning whatever he could about the coun-
ity and its people. From very early in his connection with
f\lslmsm he appears to have been impressed both with a scorn
snd hatred of the Dutch and with a sense of the vast potentiahi-
U= of the region for future development under enlightened states-
~manship. This, naturally, implied the extension of British influ-
ece and its establishment on a firm foating.
‘If His first official action in this connection was the drawing up of
masterly report strongly urging the reteation of Malacea “until
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we nre actually obliged to give it up.” On various scores, includ-
ing the cost of maintaining the station and the threat to Penang
if it should be restored to the Dutch, the local British authoritics
came to believe, as the European wars dragged on, that it
would be desirable to destroy the heavy Portuguese and Dutch
fortifications at Malacea and abandon it. This work of destruc-
tion was actually carried through at large expense: today only a
single gateway of the old fortification is left standing. In his
report on the subject Raffles contended that Malacea held so
great an importance in the eyes of the native princes that they
would be anxious to retain the friendship of any Power that held
it, and a glimpse of his broader vision is contained in the state-
ment that “with the assistance of Malacea, the whole of the
Malay Rajahs in the Straits and to the eastward might be ren-
dered not only subservient, but, if necessary, tributary.” Its
return to the Dutch, he feared, would work to nullify the English
interests at Penang. '* On the basis of this report the Court of
Directors agreed as a temporary measure to the continuance of
the then existing establishment at Malacca.

But far larger projects were in the air. In 1810 Lord Minto
appointed Raffles as Agent to the Malay States with the task of
preparing for the expedition which was to conquer Java. At this
time Raffles was also working on the notion of a complete
Malayan federation which would unite the States of the Penin-
sula and Archipelago, including Mindanao, under the headship of
the Governor-General of India.'* Although these plans did not
mature, the conquest of Java was successfully undertaken in
1811. The instructions of the Secret Committee of the East India
Company to Lord Minto of August 31, 1810, authorizing the
taking over of Java and the other Dutch settlements in the East
appear clearly to indicate that the Company looked to no perma-
nent occupation of the islands. Their only purpose was the expul-
sion of the Dutch and French and the destruction or seizure of all
military establishments and supplies, after which they wished “to
leave these Settlements to the occupation of the Natives.” It was
even proposed that “the Arms and Ammunition, taken from the

'*See H. E. Egerton, Sir Stamford Rafles (London, 1900), pp, 23-24.
**D C. Boulger, The Life of Sir Stamford Raffles (London, 1897), p. 92

»
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, if such a meas-
ure should be deemed necessary or advisable.” *'

This policy of abandonment was very remote from the inten-
tions of cither Lord Minto or Raffles, both of whom would have
looked favorably on the permanent occupation of Java by the
British. Lord Minto argued that the demolition of the Dutch
defenses and the abandonment of the old-established European
colony to the vengeance of the natives was “absolutely, because
morally, impossible,” and he felt that Java was a country which
could not become English in habits and feelings too early.
Raffles from the beginning of the project for the conquest of Java
clung to his belief that the proper destiny of Britain was to “form
a range of possessions which, with intervals of no great impor-
tance, extend nearly from the Bay of Bengal to our settlements
on the continent of New Holland,” and he saw Java as the natural
center of an eastern insular empire which should stretch from
the Straits of Malacea to Japan. In a pamphlet which he pub-
lished toward the end of his term in Java he added to the essen-
] arguments of commerce and British prestige a plea on behalf
of the peoples of Malaysia. He protested against the reintroduc-
ton of the slave trade and of slavery and asked whether the
Javanese should “be again abandoned to the feudal bondage and
humiliation under which they have groaned.” Shall Great Britain,
he continued, “not rather embrace the moment, when the triumph
of her arms has opened the way to a new empire in these seas, to
streteh a protecting hand over the Eastern Archipelago, and
establish the amelioration and prosperity of its inhabitants, by
placing them under her own government and protection?” **

The impassioned pleas of Raffles met with no success, His vig-
orous policies in Java were far from winning the unanimous sup-
port of the authorities at home and in India, although he could
rount throughout on the backing of Lord Minto while the latter
lived. By the other authorities his ambitious projects were
regarded as the dangerous vagaries of a young man who was

© M. L. van Deventer, Het Nedrrlandsch Gezag over Java en Onder-

S
| A»n_r:y_hrdm sedert 1811 (The Hague, 1801), 1, 4, note 1

The Memorr of the Life and Public Services of Sir Stamford Raflles

Sen
:-lwohu widow, Sophia Raffles (London, 1830), p. 69; Boulger, op. cit., pp. 207-
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leading them into far greater responsibilities than they were pre-
pared to accept. Furthermore, questions of high policy were
inevitably influenced by the hostile and often jealous reports
of some of Raffles' associates, who had good reason to know
his readiness to climb upward on any ladder that could be
secured.

The attitude of the home government is amply illustrated by
the readiness with which it fulfilled its obligations to the Dutch
by handing back Malacca and Java at the end of the war, thus
temporarily crushing Raffles’ dream of a British Empire which
uhauld oust the rapacious and monopolistic Dutch from their |

y in Mal . The British emerged from the
Napoleonic Wars with a vast lrcnsure of overseas possessions
conquered from their enemies, and at the Congress of Vienna they
were the only Power seriously interested in the future of the
world beyond Europe. But even the British were more concerned
with the peace of Europe and the safety of Great Britain than
with adding to their holdings in the East. The loss of the contral
of the Straits of Malacca and of the unrealized wealth of Java
was a price they were prepared to pay for the friendship of a '
Holland strengthened against France.'* In consequence, when
Holland proceeded again to establish her monopoly, to exclude
British ships from all ports in the Archipelago except Batavia,
and to reassert her power over Java and her control over the
native rulers in the outer islands, Great Britain was prepared
to acquiesce rather than to throw her into the arms of France.

The great projects o{ Raffies were shelved and he himself was
removed to the i post of B 1 His title was,
indeed, elevated from the traditional one of Resident to that of |
Lieutenant-Governor, but he described himself, in his usual gran-
diloquent fashion, to the annoyance of the Directors, as Repre- |
sentative of the British Government in the Eastern Seas. Ben-
coolen did not offer much scope for his ambitions, although he =
could not resist the temptation to intrigue against the Dutch by |
bringing the native rulers of the west coast of Sumatra under |
British influence, and he immediately began to look elsewhere, |

** Sec P. H. van der Kemp, De Teruggave der Oost-Indische Koloniin ‘
1814-1816 (The Hn‘uc, 1910).
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watching with great distaste the Dutch net being drawn tighter
about what might have been a British world.

In 1818 he succeeded in obtaining an opportunity to lay before
~ the Governor-General, the Marquess of Hastings, his fears of the
- Dutch whom he saw monopolizing the trade of the Archipelago
- and blocking the only routes for a direct trade with the Far East.
~ But the Dutch were not the only rivals whom he felt it necessary
~ to forestall. In a paper drawn up in 1817 for Canning’s informa-
tion he had further mentioned that the commercial activity of
the Americans, the Russians, and the French was daily increasing,
und he suggested that they might take Ppossession of such advan-
tages as the Dutch and English seemed to be overlooking. In
order to give the British a secure base against the encroachments
of these Powers he proposed “our taking immediate possession of
a port in the Eastern Archipelago, the best adapted for communi-
cation with the native princes; for a general knowledge of what
is going on at sea, and on shore, throughout, the Archipelago, for
the resort of the independent trade, and the trade with our allies;
for the protection of our commerce and all our interests, and more
especially for an entrepdt for our merchandise.” For these pur-
- poses he felt Bencoolen and Penang too remote, and proposed in
their stead, in that order, Banka, Riouw, or the west shore of
- Borneo. As a further argument, not without interest, for such a
base he maintained that it would impose & wholesome restraint
on British traders in the Archipelago: “Our duty to other nations,
~ and to the cause of justice, no less than a regard for our national
~ character, requires that the peaceable natives of the islands
- should not be kept at the merey of every mereantile adventurer
- of our own nation.”” ** This latter argument suggests the sig-
nificant question as to whether the intervention of the State as
~ the governing agency in modern imperialism has not improved
~ rather than harmed the conditions of the inhabi of back d
~ areas, granted the inevitable disappearance of the primitive isola-
*
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activities of individual adventurers and trading or exploiting
companies.

The policies which Raffles had advocated in 1817 were again
brought forward in his conversations with the Governor-General
in the following year, and this time met with a favorable response.
In November, 1818, the Chief Secretary to Government at Fort
William sent to Raffles the instructions of the Governor-General,
which authorized him to establish a station beyond Malacea to
command the southern entrance to the Straits. Although it was

now clearly stated that the Dutch were attempting to exclude the |

British from the trade of the Archipelago and to command the
trade with China, Raffles was warned not to run any risk of con-
flict with them. That the earlier concept of imperialism still
remained predominant is evident from the firm injunction that
“it is expressly to be understood, and it will be incumbent on
you always to keep in mind, that the object in fixing upon a Post
of this nature is not the extension of any territorial influence, but
strictly limited to the occupation of an advantageous position for
the protection of our commerce.” These instructions, which sug-
gested that the most desirable site was the port of Riouw, were
amended in December to name Johore as an alternative goal if
Riouw should prove to be tied to the Dutch.”

The Dutch beat Raffles to Riouw, but he proceeded speedily
on his way to Singapore which, in fact, seems to have been his

private destination from the start. The Government of India |

shortly after regretted its rash consent to Raffies’ plans and pur-
sued him with instructions countermanding the authorization to
establish a southern base, but Raffles, certain both of his purpose
and of the hostility to it in many high quarters, managed not to
receive the new instructions before Singapore had become a fait
accompli.

On January 29, 1819, Raffies hoisted the Union Jack at Singa-
pore despite the objections of the Indian and local authorities and
the obvious danger of running afoul of established Dutch inter-
ests** A further complication, closely involving the Dutch

** Boulger, op. cit., pp. 204-302.

** In 1703 Singapore had been presented by the Sultan of Johore to the
English Cnptain Alexander Hamilton who refused it on the grounds “that it
could be of no Use to a private Person, tho' a proper Place for a Company to
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claims, arose from the usual disputed succession to the throne of
Johore. In 1818 Major Farquhar, who was later associated with
Raffles in taking Singapore, had recognized one Abdul Rahman
as King of Johore. Unfortunately, however, the latter's claims
were also recognized and supported by the Dutch, under whose
influence he was. In consequence Raffles turned to Abdul Rah-
man's elder brother, Tunku Husain, recognized him as Sultan of
Johore, and entered into negotiations for the cession of Singa-
pore. “That Raffies had any shadow of right so to interfere in
the domestic politics of the Johor-Lingga kingdom, a kingdom
bound for two centuries by intimate ties to the Dutch, no one
an for a moment contend,” writes Sir R. O. Winstedt in his
definitive history of Johore. “However the Eastern seas had
never been a school for fine sentiment, and Raffles was blinded
to legal niceties by his hatred of monopolies and slavery and by
chagrin at losing Java and Britain's place in the Malayan sun.” **
But neither Raffles' ruthless disposal of the native authorities nor
the Dutch protests served to lessen the actuality of British occu-
pation which was finally confirmed in 1824 by a treaty of cession.
At home the British government was at first indignant at what
scemed to it a gross overstepping of authority by Raffles, but
gradually it became persuaded of the strategic and commercial
value of Singapore and abandoned its scruples in its acceptance
of the gift. In the important Sumatra treaty of 1824 with the
Duteh the whole position in Malaysia was regularized.

At the time of its occupation by Raffles the island of Singapore
an almost deserted place. Once a great capital, by the nine-
teenth century its population had fallen away to only a few
straggling Maluy and Chinese inhabitants. Its growth and devel-
upment under the liberal policies of Raffies, although he had to

settle a Colony on, lying in the Center of Trade, and being accommodated
with good Rivers and safe Harbours, so conveniently situsted, that all Winds
“rie Shipping both to go out and come into those Rivers” Winstedt, His-
tury of Johore, p. 52.

Ibid, ‘ 8L A detailed examination of the internal situation at this
riod is to be found in the preceding pages. Other British suthorities differ
with Winstedt in his view of the disputed Sultanship. Mills (op. cit.,
1 57) regards Husain as “indisputably the lawful Sulta Ithough he con-
cedes that his power was in practice nil. For Raffles’ own view, see Egerton,
op-at, p. 182; Boulger, op. cit., pp. 315-326.




84 MALAYSIA

leave the actual administration largely in the hands of Farquhar
because of his duties in Bencoolen and elsewhere, were phe-
nomenal. As early as June, 1819, he could write that his four
months old colony was thriving and that the population had
already i i by 5,000, principally Chinese d by the
chance of quick profits in the new port. He foresaw clearly that
the industrious Chinese were destined to play the leading réle in
the new settlement and he did his best to encourage their immi-
gration both to build up its trade and to supply a sorely needed
labor force. It was his intention that the Chinese should be
placed in large measure under the immediate control of their own
chiefs since he had no desire to raise the administrative costs to
the height of those in Penang, where it had been said earlier that
the cocked hats obscured the view of the island. In typical nine-

teenth century fashion, however, he looked to the application of |
“the general principles of British law to all, equally and slike, *
without distinction of tribe or nation, under such modifications =

only as local circumstances and peculiarities, and a due consid-
eration for the weaknesses and prejudices of the native part of
the population, may from time to time suggest.” **

In this matter of law as in the rest of his activities Raffles was
clearly following in the line of the advanced thought of his day.
The old and the irrational in the societies with which he dealt
must be rooted out that they might be replaced by the universal
and rational law of nature, the outstanding embodiment of which
was undoubtedly the British common law. In the economic sphere
he foreshadowed at least some part of the doctrines of the Man-
chester school with its belief in the freedom of enterprise and
trade. He was not content to follow longer the time-honored

British and Dutch system of wringing profits from a trade con- |
ducted through bribing or terrorizing native chiefs and their sub- |

jects. In its place he i to blish a liberal

policy which would stimulate trade by bringing about an effective
utilization of natural resources through the removal of anachro-
nistic restrictions. In the political sphere it was his conviction, as
he demonstrated in Java, that an end must be put to the oppres-

** Egerton, op. cit., p. 221. Winstedt comments that what was right in
Raflles’ eyes “was always absolutely right, whether it was the right of per-
sonal liberty or the right of primogeniture.” History of Malaya, p. 216.
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sive privileges and prerogatives of the aristocracy in order to
climinate the complex obstructions of the old feudal order and
make room for direct colonial government, reaching every man in
the community. It was, of course, impossible that these things
should be put through immediately, but in the instructions which
he laid down for the governance of Singapare they form the guid-
ing principle. The administration was solely in the hands of
British officials although Raffles provided that the unofficial com-
munity should participate in it through magistrates on an
appointive basis and that this magistracy should also share in
legislation. Subordi to the i he blished native
captains or headmen, one for each racial division of the popula-
tion, and each responsible for the conduct of his own people. In
his proclamation of June 26, 1823, he laid down a veritable bill
of rights, guaranteeing security, equality before the law, fair
trial, respect for public opinion and for native institutions of
i religion, marriage, and inheritance, “when the same may not be
~ inconsistent with justice and humanity, or injurious to the peace
JJ and morals of society.” To the loftiness of Raffies’ sentiments in
~ this proclamation one must pay awed tribute, but, since the prin-
~ ciples which it embodies have found only dubious realization in
~ the most highly developed societies, it scems reasonable to con-
~ clude that their application in a rapidly growing frontier com-
~ munity of many and turbulent races was not all that it might
- have been.
In regard to trade itself Raffles broke flatly with the mercan-
-~ tilist position by insisting that Singapore should remain a free
~ port and “that no sinister, no sordid view, no considerations either
{I of political importance or pecuniary advantage should interfere
- with the broad and liberal principles on which the British inter-
~ ests have been established.” In less clevated language this may be
- interpreted to mean that Raffles well recognized the possibilities
gni a free port in a region formerly dominated by monopoly and
that for the higher ultimate profit from free trade he was prepared
to stamp out short-sighted attempts at a quick turnover through
exclusion. Elsewhere he was prepared to bind the native chicfs to
Britain by monopolistic treaties but the British interest in Singa-
pore, he correctly prophesied, lay in a freedom which would
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attract to the port trade at a disadvantage elsewhere. At Penang
an cffort had been made earlier to establish the same principle |
but there it had been broken down in order to meet the heavy -
cost of maintaining the establishment. In the case of Singapore
the volume of trade increased at an almost fantastic rate in the
carly years while its administrative costs were relatively small |
By August, 1820, its revenues had risen to a point where llmyf
covered the entire budgetary needs of the settlement.’* Two|
years later Raffles could write that one of the leading Chinese
merchants had told him that he would be very glad to give
$500,000 for the revenues of Singapore at the end of another -
five-year interval. The insistence of its founder that Singapore
should be and remain a free port with no taxes on trade or
industry to check its future growth and prosperity has been one

of the greatest factors in its rise to a commanding position in |
world affairs, and has innumerable times been cited by its mer- |
chants in their almost continuous struggle to maintain it free.

The cssential nature of the British connection with Malaysis
Raffles recognized to be commerce but in his Napoleonic vision he
dreamed of a higher destiny for Britain than the mere building
up of her trade. With Raffles as with others of the liberal genera-
tion it is often difficult to distinguish what share of their polics
and programs may be laid to the perhaps unrecognized implics- |
tions of the new economy which they were introducing and what |
share to a more abstract sense of moral right: the two in fact
are so intermingled that it is usually impossible to set them apart
in their separate categories, especially inasmuch as the liberals |
themselves made no such differentiation. There can be no doubt
that for Raffles the breaking of the old shackles on trade and
industry had in itself a strong moral connotation since it meant |
the releasing of productive forces on which might be based a freer |
life. But beyond this and beyond the direct scope of his political |
reforms he held out the picture of a British Empire founded upon |
moderation and justice, raising its peoples in the scale of civiliza- |
tion. In his Minute on the Establishment of a Malay College ot
Singapore he laid it down that Britain's occupation of certain

** Mills (op. cit., p. 62) states that at this time the annual cost of tbe
Singapore administration was hchal'l“n £12000 and £14,000, while that of
Bencoolen was almost £100,

|
|
l
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~ posts for the protection of its trade imposed the duty of cducating
~its subjects in order that the benefits of that trade might be
~ assured and its evils avoided. It was not only his love of the
~splendid phrase which led him to conclude this Minute with the
exhortation that if the time should come when the British Empire
had passed away, “these monuments of her virtue will endure
~ when her triumphs have become an empty name. Let it be still
~ the boast of Britain to write her name in characters of light; let
rlmr not be remembered as the tempest whose course was desola-
~ tion, but as the gale of spring, reviving the slumbering sceds of
“mind, and calling them to life from the winter of oppression.” **
" Beneath the rich coating of hyperbole, there was a real sense,
expressed in his work as in his writings, that empire if it were to

| endure and be endurable must strike deeper roots than any which

~ trade alone could shoot forth.
" From the time of Raffles’ appearance on the scene may be dated
the beginning of a new era in Malaysian history. The sphere of
his activities was limited and at the time his work was obscured
'-h»y the immensity of the conflict which was raging in Europe, but
his achievements, despite the obstinate opposition of many of the
authorities in England and India, place him in the first rank of
1empire builders. It may be that his main impetus came from the
relentless drive of his personal ambition, but to that was tied a

| fvuian of a Britain which embraced and commanded the East.

1o the Literary a

~ He could write without apology that Britain was safeguarding the
independence of the States in the neighborhood of Singapore when
¢ himself was deep in intrigue with them, because to him there
- was only one thing preferable to independence: entry into the
_majestic arms of Britain. A man of ceaseless activity, he was
still an able student of Eastern peoples, customs, languages, and
 history, and as later events proved a true prophet of the future of
 the Orient."" His two greatest achievements were the reform of
" Egerton, op. cit., p. 233.
*" An interesting prophecy is to be found in Raffles’ presidential address
l# ientific Society of Java in 1815, in which he spoke of
the stationary nature of Chinese society, “whilst the slightest impulse seems
- sufficient to give a determination to the Japanese character, which would
- hrogressively improve until it attained the same height of civilization with
he European.” The Pamphleteer (London, 1816), VI, 67-105.
Iis intercst in the establishment of commercial relations with Japan was
- Very great. See his Report on Japan to the Secret Committec of the English
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the ndministrntion of Java along the ninetcenth century’s clear
lines of “progress” and the founding of Singapore. Ir each of
these it may be said that he was following in the footsteps of his |
predecessors—Daendels had laid the foundations for his work in |
Java and Francis Light had recognized the significance of the
Straits of Malacea in establishing the British scttlement at '
Penang—but his strong purpose and clear vision lift him above |
these men. It is not improbable that he was both more vnmw
glorious and less averse to unscrupulous intrigue than either ull.
these pred: but his achi nt was greater in at least the |
same degree.
In June, 1823, he left Singapore, for a brief stay at Bencoolen |
before he returned home to die in 1826, at the age of only forty-
six, the death of a prophet without honor in his own country. |
With his departure Malaysia settled down to a long period nl‘
comparative quiet. Great changes had taken place in the forty Jis
years that preceded his death. The Dutch possessions had passed |
through British hands and some of them had remained there,
although Java had returned to o rule directly under the govern-
ment of the Netherlands not too clearly distinguishable in char-
acter from that of the Company. The British from being inter- |
lopers with a disense-ridden station at Bencoolen had risen to|
the mastery of the Straits of Malacca and had inaugurated a com- |=
mereial policy which, through its profits, asserted the lmpcndm:f i
}
%

death of the prmcmle of monopoly and exclusion. With the aid |
of Raffies a new current of ideas was beginning to seep througk |
the foundations of the old imperialism. 5
It was not until the 1870's that further large-scale territorisl |
advances were made in this region by either the British or the|
Dutch.  Imperialism there as elsewhere marked time until the | A
rising nationalist rivalries and the pressures of the growing capi- |
talist system made inevitable the great surge of the Westers |
Powers which ended by embracing virtually the entire surface!
of the globe. For the British in particular the predominance of | 1
latssez faire and of the Little Englanders made any further |

¢ India Company, ed. M. Paske Smith (Kobe, 1929), and his “Account dp
h-« Jupan Trade” in bis Hustory of Java, 11, Appendu B.
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“increase of imperial power and responsibility undesirable, and
the natural movement toward an extension of British rule or
influence over the native States of the Peninsula was sharply
checked by the home authorities.

Before the British and the Dutch could proceed to the consoli-
dation of their new positions it was essential that these positions
~ should be regularized on an agreed basis. This step was taken by
- the treaty signed at London on March 17, 1824, and the exchange
~of notes accompanying it."* The general principle of this treaty
~was that each of the two Powers should be given a free hand in
~the areas already under its control, that each should refrain from
| intermeddling in the spheres of influence of the other, and that
| commercial monopoly and discrimination should give way to most
| favored nation treatment. Thus, on the territorial side, the treaty
[ stipulated that all the Dutch factories in Indin as well as the
| town and fort of Malacca should be ceded to the British, whereas
{ the British abandoned to the Dutch their station at Bencoolen
[
i
!

~and all other i in Sumatra, g, as the Dutch
- promised for the Peninsula, that they would not conclude treaties
- with any of the Sumatran chiefs. The Dutch formally recognized
“the British ion of Si Ithough the islands just to
~ the south remained within the Dutch sphere, with the result that
- the territories of Johore were divided between two rival sultans,
one supported by the British, the other by the Dutch. As Win-
stedt puts it, “All land right of the East Indiamen's course to
China now fell within the Dutch sphere of influence, and all land
to the left of that course fell within the British sphere.” ** To
avoid future frictions of the type which Raffles had generated in
the taking of Singapore, the two Powers agreed that they would

give orders to their officers and agents not to form any new settle-
- ments in the Eastern seas without authorization by their home
overnment.

On the territorial side it appears that the Dutch were the prin-
cipal gainers since neither Malacea nor the Indian factories

+! For the text of the treaty and notes see C. U. Aitchison, A Collection
! Treaties, Engagements, and Sunnuds Relating to India and Neighboring
ountries (Calcutta, 1876), I, 62-69, 255200,

** Winstedt, History of Johore, p. 85.
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offered much in the way of future prospects, but the British nego-
tiators had little knowledge of or interest in the Eastern settle-

ments and were concerned rather to avoid conflict with the Dutch |

at what seemed a threatening point in Europe’s affairs than to
press their claims in the Archipelago. There can be no question.
however, that the British gained a considerable advantage by
excluding the Dutch from Malacea since the latter had regularly
been used as a center for the extension of Dutch control over the
independent States of the Peninsula. It was not until 1874 that |
the British were prepared to assert themselves there and it is
exceedingly likely that by that time the Duteh would have bound
the native rulers to themselves.**

In the exch of notes ing the treaty there were
two points that told seriously against the Dutch. The British
note recorded “with sincere pleasure the solemn disavowal on the
part of the Netherland Government of any design to aim, either
at political y or at ial monopoly, in the East-
ern Archipelago,” and this general disavowal was followed by a
particular restriction in the case of Achin. In April, 1819, Raffles
had concluded with the ruler of Achin a typically audacious
treaty which luded all Europ and Ameri from fixed
habitation or residence in the Iatter's dominions and bound the
ruler not to enter into negotiations or conclude any treaty with
any Power, Potentate, or Prince without British consent. This
treaty the British agreed to be incompatible with the new
arrangements and they undertook to modify it to a friendly com-
mercial agreement. The Dutch, for their part, replied that they
would regularize their relations with Achin in such fashion as to

deprive this State of nonc of its independence and yet restrain it |

from the piracy and disorder which menaced the sailor and the |
merchant. This double proved an impossibl,
fulfill and was a thorn in the side of the Dutch until the British
at last released them from the reservation as to Achin’s independ- |
ence by a treaty of 1871. From that later treaty dates the
advance of the Dutch toward an effective assertion of their sov- |
ereignty over the whole of the Archipelago.

*° Mills (op. cat, Ch. IV) discusses the pros and cons of the treaty s |
length. Sce also Colenhrander, op. cit, I, Ch. III; E. 8. de Klerek, Dr | =
Atjeh-Oorlog, 1. Ch. IV,

one to |
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A HALF-CENTURY OF INACTIVITY

The treaty of 1824 laid the Eastern foundations for that long
period of comparative imperialist calm which followed the Napo-
leonic Wars. The territorial settlement removed the most pro-
litic sources of dispute between the British and the Dutch and,
with the troublesome exception of northern Sumatra, drew a clear
line between their respective territories. A new commercial policy
was insugurated which smoothed over another major point of
friction, although the ling years saw iderable con-
troversy as to its interpretation and enforcement. The suppres-
ston of piracy, always the curse of the region, was provided for
in a joint declaration of the two Powers which gradually found
effective lication. On this rationalized foundation the Dutch
and British settled down for fifty years of uninterrupted devel-
opment of the territories already in hand, the Dutch being
primarily occupied with the planned exploitation of Java under
the Culture System and the British with the more haphazard
growth of the trade of Singapore.

A

Of the history of the Straits Settlements in this period it is
superfluous to attempt any elaborate examination since it has
already been exhaustively treated in L. A. Mills' British Malaya
182)-1867, to which frequent reference has been made above,
and in a number of other less specialized works."* It is the history
of the rapid growth to wealth and fame of Singapore, of the more
modest development of Penang, and of the continued decline of
the once great Malacca. Toward its close it records the transfer
of the Straits Settlements from the control of India to the Colonial
Office as a Crown Colony, a step which had long been sought
locally. Of no less consequence than these developments was the
continued influx of the Chinese who from the beginning of the

"' Much of value may be gleaned from the following compendiums of

lpeal history: Charles B. Buckley, An Anecdotal Histo of Old Times in
rgarer, (Sineapore, 1002 St Ong Siaag, Ona Hundred Years History
{1 the Chinese in Singapore (London, 1923); tnd the collective work edited
by Walter Makepeace to celebrate the centenary of Singapore, One Hundred
Years of Singapore (London, 1921).
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Settlements under British auspices had largely determined their |
character.

The formal structure of government in the Settlements in this
period was simple. In 1826 Malacca and Singapore were joined |
into a single Presidency with Penang, the headquarters of gov- |
ernment remaining at the latter place. In 1830 this Presidency
was aboliched, the Straits Settlements becoming a Residency
under the control of the Governor and Council in Penang. Two
years later the superior importance of Singapore was recognized ' '
by the removal there of the capital. This arrangement continued [;
until 1851 when the Settlements were removed from the control e
of Bengal and placed directly under the Governor-General of =
India. With the formal abolition of the East India Company in =
1858 after the Mutiny they automatically fell under the control |
of the India Office. The principal local authorities were the Gov- =
ernor, located at Singapore, and Resident Councillors in each of |
the three Settlements. The degree of independence possessed by |8
the government of the Straits appears to have been very limited
Particularly in financial matters the Indian authorities were loath
to grant any freedom involving further expenditures because of
the already heavy drain the Colony constituted on the Indian

)
Treasury und the fact that since the cessation of its China trade =
in 1833 the Company had derived no profit from Malaya* |
Mindful of the early overexpansion of officialdom in Penang the |
government of India was only very reluctantly persuaded to sanc- I 4

tion the appointment of the new officials made necessary by the
growth and development of the Settlements.

One peculiar point in the early history of the Straits was the
difficulty experienced in discovering the law which was to be
applied and the courts which should apply it."* When Penang |
was first taken by Light it was practically uninhabited, although
there were a few Malay families settled there. The problem arose |
as to whether the English settlers had brought with them the law ' ;

TR TP Y~ Sl Y
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of England or whether the Malay law of Kedah continued after
the cession. For some twenty years after the founding of the

** Mills, op. cit., p. 90. 3
** The most authoritative survey of this question is to be found in Roland '
;}:—g:‘dcll, The Law of the Straits Settlements, 2d ed. (Singapore, 1931-1932),
,Ch. L.
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Settlement no known body of law was administered and, despite
sppeals from Light and other local authorities, the Indian gov-
ernment failed to make any adequate provision to fill the gap. In
1792 Light put into effect the plan of placing the administration
~ of justice in the hands of the headmen of each group of the native
- population, but no authority had been conferred upon him to deal
- with British subjects. In 1800 the government of Penang was for

the first time regularly constituted and instructions were sent to
g(lm newly created Lieutenant-Governor to frame regulations for

the native inhabi under the foll

ing somewhat curious
l]principlw “The laws of the different peoples and tribes of which
the inhabitants consist, tempered by such parts of the British law,
as are of universal application being founded on the principles of
- natural justice, shall constitute the rules of decision in the
- Courts.” It appears that no regulations were ever framed under
"ithcsc principles which inverted the later accepted doctrine that
~ the law of England was the governing law.
~ The first official judge, who arrived in 1801, led a troubled and
- unhappy life owing to the lack of law to apply (he declared that he
~ had only the law of nature for his guidance), to his lack of juris-
~diction over British subjects, and to the regularity with which the
 Licutenant-Governor overrode his decisions. In 1805 the position
was somewhat improved by the creation of Penang as a separate
3 il’rrsidcnry. but the major step in advance was the grant by the

i];! Judicature in Penang. The Colony Judges have unanimously
d that this Charter introduced the English law as it then
xisted into Penang. This view was sustained by the Privy Council
in 1872 in Ong Cheng Neo v. Yeap Cheah Neo and Others. Here
it was laid down that it was immaterial whether Penang were to
be regarded as newly settled or as ceded territory since there was
0 trace of any laws having been established there before its

cquisition by the British, and that therefore “the law of Eng-
and must be taken to be the governing law, so far as it is appli-
- cable to the circumstances of the place, and modified in its appli-
ation by these circumstances.” ** In Singapore the same uncer-

in state of affairs as in Penang existed from its foundation in
"LR.6PC, 351,
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1819 until the grant of the Charter of 1826, which may be pre-
sumed to have had the same effect as the Penang charter, although
the matter has never received authoritative decision. The object |
of the 1826 Charter was the extension of the jurisdiction of the
Penang court to cover Singapore and Malacea, and the Colony
judges have regularly held that it introduced English law. From
1833 to 1867 Indian legislation, in so far as it was explicitly or |
implicitly applicable, was effective in the Straits. I

The economic history of the Straits in this period is principally
a record of the growth of the trade of Singapore. The local cul-
tivation of spices proved to be a failure despite the great hopes |
held out for its success, and the sugar plantations which started =
later were also of no considerable importance. But owing to its |
strategic position and to the policy of free trade Singapore |
inereasingly developed as the great center of the commerce of |
the East, gradually forcing the ports of Malacea and Penang into
insignificance. Penang to some extent remained the center for the
trade of Siam, Burma, Achin, and the western States of the Penin- |
sula but its position dered it itable, as pared with
Singapore, for the commerce of the Archipelago and of China. |
Malacea, hampered by the silting up of its harbor, retained s |
small trade with Sumatra and its Malay hinterland. The general |
situation may be readily grasped from the following table of the |
trade of the Settlements.**

Singapore Penang Malacca Total |
£ 2610440 £1,114.614 £318,426 £ l.mﬁ,&“’
5,637 287 1,644,931 430,175 772138
13252,175 4,496,205 821,698 18,570,078
I

e halihinhine b R e e ) B g kU S

One factor which hindered the expansion of the trade of sl
three of the Settlements was the resolute determination of the |
home and Indian authorities to avoid all complications with the -
native States of the Peninsula. Despite the growing clamor from |
the unofficial European population, joined occasionally by the 3
officials, no authorization could be secured for any real forwani|
move until the reversal of policy in 1874 which brought the key -
States speedily under British protection. For the most part|
anarchy reigned throughout the native States—as Mills puts it. i

* Mills, op. cit., p. 192. i
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“during the whole period from 1786 to 1867 the Malay States of
the Peninsula were hard at work committing political ‘hara-kiri'
__but nothing more elaborate was undertaken by the British than
an oceasional punitive expedition.

Perhaps with the memory of the Siamese-Kedah complications
fresh in mind, the negotiations with Johore from the beginning
excluded any mention of protection for Johore. This principle of
ubstention found definitive expression in the final treaty of cession
~ 1n 1824 in which it was agreed that neither party should be bound
1o interfere in the internal of the other’s go or
in any political dissensions or wars within their respective terri-
tories, nor to support each other by force of arms against any
third party.

This agreement was not, however, adequate to prevent an
. cntanglement in Johore's affairs, again concerning the question of
succession to the throne. Raffles’ first agreement for the estab-
lishment of a factory at Singapore was made with the Temeng-
ong of Johore who was, in principle at least, the representative
there of the Sultan. The two succeeding treaties were signed by
both the Temenggong and the Sultan Husain whom Raffles had
recognized for the purpose.** The Temenggong died in 1825, and
was succeeded by his son, Ibrahim, to whom the Company
allowed a pension of $350 a month although no treaty stipulation
required it, but it was not until 1841 that Ibrahim was formally
installed as Te Sri Maharajah at Si in the pres-
ence of the Governor.

In 1835 Sultan Husain died, leaving behind him a son, Ali, who

* For the texts of the four agreements or treatics made with Johore
vhunlm.l shout Singapore, see Maxwell and Gibson, op. cit., pp. 116-126.
The first of these, signed on January 30, 1819, was an agreement with the
Trmenggong for the establishment of & factor lar which $3000 n year was
to be paid to the Temenggong. The second ( ehr\nry 6, 1819) was a more

sl

solemn |n-zl) with the newly. neo;mud Sultan Husmin ‘emenggong
the Sultan
an annual mlmllv of $5,000. Tn June, 1819, 8 third treaty was made in regard
ta the jurisdiction of each government, residence of the different mces, and
customs duties. By the fourth treaty (August 2, 1824) the Sultan and
Trmenggong agreed to “cede in full -nvem;m.y and pmperl) to the Hon-
orable the Fast Indis Company, their heirs and successors forever, the
Island of Singapore, situated in the Straits of Malscea, together with adja-
rent seas, straits, and islets, to the extent of ten geographical miles, from the
coust of the sid main Island of Smnpore' It also contained s number of
provisions concerning trade, piracy, financial arrmngements, ete.

.'_"_A.,-
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was too young to ascend the throne. The curt dismissal by the
Governor of the Straits of Ali's claim to succeed his father is at
once a damnation of the legality of Raffles’ dealings with Husain
and a striking example of the British readiness to follow their
own interest at the expense of their protégés. In a despatch to
Bengal the Governor wrote that Husain had never been recog-

nized by the Malay States as Sultan of Johore and that he|

enjoyed neither revenue nor political sway in that country: “He

was pronounced Sultan by the British . . . for a particular |

object, and no reason now exists for the recognition of a mer
titular prince.” *" For a period of twenty years the title to Johors

ined in susp but the si ion began dually to change
as Ibrahim demonstrated his very real abilities and grew rich
from a forcefully imposed monopoly of the gutta percha trade
Furthermore, Johore began to assume greater importance after

a long interval of rather desolate insignificance when a num-|

ber of Chinese deserted the failing spice plantations of Sin-
gapore to establish pepper plantations across the Straits of
Johore.

The duel between Ibrahim and Ali was fought out in the masses
of paper which passed between Singapore and India. Ibrahim hat

behind him the support of a considerable part of the Europear
merchants of Singapore to whom he was well and favorabls
known, and also the backing of Governor Butterworth who

regarded Ali as completely unfitted for the position. The attitude |

of the government of India toward the son of the Sultan whom 1t

had established is indicated by its despatch of 1847 in which it |

held the installation of Ali inexpedient unless some political
advantage were likely to accrue from it. From 1852 to 1854
Butterworth was on leave and the Acting Governor attempted to
press the claims of Ali on grounds of justice although he conced:
the superior abilities of Ibrahim. On Butterworth’s return the
matter was finally decided in Ibrahim's favor, he being recog-

nized as full sovereign of Johore under the title of Rajah Temeng- |

gong, while Ali was left the small district of Muar with the tite

of Sultan which died with him in 1877. Thus a new reigning |

house—and an sble one—was created by the British in Johort
*" Winstedt, History of Johore, p. 92.
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although they had no jurisdiction over the State nor obligation
to intervene in its affairs."*

Another breach, with less happy results, of the policy of non-
intervention with the native States was the so-called Naning War
of 1831-1832. The difficulties here arose primarily from confusion
s to the status of Naning, a small inland State only some ten
miles from the town of Malacea. In an effort to collect revenue
from Naning on the theory that sovereignty over it had been held
by the Dutch and transferred to the British, the Straits govern-
ment was ultimately led to undertake a blundering military cam-
paign which ended in the incorporation of the State into Malacea.
The cost of the war was in the neighborhood of £100,000 and the
revenues received were absurdly small.**

A more serious source of difficulty for the Straits and Indian
authorities was the problem of the relations with Siam,** the carly
stages of which have been discussed above in connection with the
failure of the Company to protect Kedah. With the appearance
- of Governor Fullerton at Penang in 1824 the situation underwent
something of a change, although the Company’s unreadiness to
back up his anti-Siamese policy by a show of force nullified the
- more important of his projects. He, like Raffles, was strongly
convinced that the policy of the Company in bowing to Siam was
- & mistake involving serious consequences to British prestige and
interests, and insisted that it was indispensable to the future
peace and tranquillity of the Malay Peninsula that Siam should
renounce her claims to the Malay States south of Patani and
Kedah.

In order to straighten out the tangled political situation and to

** The extent of the power which the British actually exercised over
Jahore is indicated by an ancedote recited by Winstedt (ibid. pp. 95.94) 1y
the effect that Tbrahim's son, later Sultan Abubakar of Johore, pointed 1o o
police sentry and told Governor Blundell that *if Your Honsr jasisied on
making that policeman Sultan, we should have to subimit.”

Swcttenham (op. cit., pp. S41) deals with these ncgotiations at some
fength and regards the Gutcome a3 a grave breach of kood faith, Fioy and
Politica: Recollections of Malaya (London, 1901), by an Old Resident eives
& finthand account of the matter (pp. 9-23). The suthor is W H. Real. s
| infucatial resident of Singapore, who was the agent of the nuler of Jobore
iro 180 1o 1577

* Mills, o

., Ch. VII.
. Hustory of Malaya, Ch. VIII, ii and iii; Mills, op. cit., Ch.
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sceure the commercial treaty which the earlier Crawfurd mission
had failed to obtain, one Captain Burney was authorized to
undertake negotiations with Siam which, after protracted bar- |
gaining, at last resulted in the important treaties of 1826.** On |
the commercial score a favorable agreement was secured but the
realization of its benefits was in fact made almost impossible by
the later obstructions and evasions of the Siamese, who appear
to have ignored its provisions.

In its political articles the main treaty of “friendship, love.
and affection” dealt at length with the relations of Siam to the
Malay States but its provisions were so curiously worded as to
allow in some instances of radically opposed interpretations.
Thus the thorny problem presented by Kelantan and Trengganu
was dealt with in the following article: “Siam shall not go and |
obstruct or interrupt commerce in the States of Tringano and |
Calantan; English merchants and subjects shall have trade and
intercourse in future with the same facility and freedom as they
have heretofore had, and the English shall not go and molest.
attack, or disturb those States upon any pretence whatever.”
Obviously this provision can be read in a number of different
directions, and its actual significance was the subject of more
than one serious debate in the following years. The Supreme
Government in India in commenting on this article complimented
Burney on his caution in not having committed the government
“to ulterior p iures” at Bangkok, and luded that if the |
home authorities should decide on a policy of advance in Malaya
“ample opportunities may hereafter offer for extending the pro-
tection of the British Government over the States of Kelantan =
and Trengganu, and thereby relieving them from Siames |
supremacy.” In other words, the very obscurity of the wording |
left the door open to such further activities as might seem des
able. Burney himself felt that this article was the best that could
be secured from the Siamese since it did not overtly recognize
their supremacy in these States but did give the British an oppor-

“! See Aitchison, op. cit., I, 367-375. The vagueness and obscurity of lh’
treaties is partially due to the Tact that Burney, yielding to the suspicions o
|h Sum«»« \Huuml them to be drawn up in Siamese. “The English trane

cted all the vagueness and circumlocution of the originsl~ |
“«- \hlls (vp tu pp- 140(1.) for a full account of the negotistions. |
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tunity to intervene if Siamese encroachment hampered British
trade and intercourse.

In the case of Perak Siam waived the greater part of its pre-
tensions although a provision was inserted that while the Rajnh
should govern his country according to his own will he could send
- the Bunga Mas to Bangkok if he so desired. Perak was further

~ protected by an agreement on the part of both the Siamese and
the British not to attack or disturb her, and was guaranteed by

the British against attack by Selangor. The Siamese also pledged
:I. themselves not to attack the latter State. In arder to make this
treaty effective, however, it was necessary to send a small force
into Perak to oust the Siamese intriguers. Captain James Low,
who headed this expedition, belonged to the strong anti-Siamese
 faction at Penang and seized the occasion to extend British influ-
ence, thereby far exceeding his powers. As a result there emerged
from Low's intervention treaties and engagements under which
 the ruler of Perak bound himself to steer clear of political inter-

~ ference by Siam or Selangor under a pledge of friendly aid and
- protection to be given him by the Company.**

In addition the ruler signed a treaty ceding the Pulo Dinding
and the Island of Pangkor together with all other Perak islands,
The treaty seems, like the other treaties Low made with Perak
at this time, never formally to have been ratified nor the islands
occupied. However, Straits officials regarded the islands as Brit-
ish territory and at least one attempt was made before 1874 to
add a strip of mainland to Low's acquisition. What the Company
hesitated to accept in 1826 was taken with interest fifty years
later,

Bumey’s success in establishing the independence of Perak
was, however, counterbalanced by the treaty's recognition of
Siamese supremacy over Kedah: “The Siamese engage to the
English, that the Siamese shall remain in Quedsh and take
proper care of that country, and of its people. . . . The English
engage to the Siamese, that the English do not desire to take pos-
session of Quedah, that they will not attack or disturb it, . . .»

‘" See Aitchison, op. cit,, 1, 310-315. Mills (op. cit, p. 159) states that
jhere i no indication that Low's treaties wern ever ratified, but, in part at
ha ;

. they r a8 being in force and were used in 1674
to justify British intervention in Perak.
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This article, and others which further prejudiced the position of |
the former Sultan, were bitterly attacked by Governor Fullerton
and his party in Penang, but they received the ratification of the |
Supreme Government. For a number of years the peace was fre- |
quently disturbed by Malay revolts against the Siamese rulers,
into which Penang was regularly drawn, but the situation was
improved in 1842 by the Siamese restoration of the Sultan on
condition of his submission to Siamese suzerainty.

From the time of the Burney treaty relations between Britain
and Siam were on the whole friendly and peaceful. There were,
however, increasing Siamese encroachments on Kelantan and |
Trengganu which the Straits authorities, bound by the policy of
non-intervention, attempted rather ineffectually to block. In 1862
there came to light devious Siamese machinations directed
against these two States and presumably against Pahang also
Unfortunately for the Siamese plans, the Governor of the Straits |
at this time, Colonel Cavenagh, believed rather in the extension |
of British influence in the Peninsula than in the strict observance |
of his instructions. In 1860, for the protection of Chinese miners |
and the opening up of trade, he intervened in the affairs of Sungei |
Ujong and Rembau, States later absorbed into Negri Sembilan.
Two years later, again in connection with Chinese miners, he
forced a settlement on the State of Perak for disturbances which
had broken out in the district of Larut, the scene of the decisive
British intervention in 1874. Similar tactics were used to hold
back the threatened Siamese advance into the east coast States
Cavenagh believed that T: and Kelantan were independ- |
ent States and furthermore that it was advisable that Britain |
should as far as practicable prevent any Siamese interference iz |
the affairs of countries so intimately connected with British pos- |
sessions, To carry out this policy he ultimately sent two ships |
to blockade Trengganu and drive the Siamese out. This expedi- |
tion became the subject of two debates in the House of Commons |
and his action was not supported by the home authorities, but it
had the desired effect of removing the Siamese. The attitude of |
the home government may be seen in its explicit instructions to |
the Governor after his intervention that, in the future, if native “,i

i

rulers failed to heed his call to stop fighting and submit the dis-
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pute to arbitration, he should refrain from further interfer-
ce.'’
~ The one incident of the period which deserves further mention
ix the transfer of the Straits from the India Office to the Colonial
* Office in 1867.** This step had been sought by the Colony for at
~least a decade before on a number of different grounds. In the
- first place it was felt that the problems of Malaya were very dis-
~ similar to those of India. As the Times put it in an editorial of
pril 23, 1858, reflecting the ancient hatred of the Dutch: “What
as Singapore to do with India? It carries on a larger trade with
China than with India. The true idea of the scttlement, colony,
or by whatever name it may be called, is as the centre and citadel
- of British power in the Eastern Seas, the great house of call
“ between Great Britain and China. It is from this point chiefly
“that the ceaseless intrigues of the Dutch to exclude us altogether
“from the Indian Archipelago can be defeated.” This sense of dif-
ference of interest was heightened for the Straits population by
the efforts of the Indian authorities to impose duties and taxes on
the Settlements and to bring the Straits currency into line with
“the Indian. The il ity in particular was up in
‘arms at the threatened attack on the principle of free trade,
which, as Raffles had foreseen, had built the greatness of
Singapore.
A further point of strain was that the officials from the Indian
services were badly equipped to deal with the Malays and, more
- particularly, with the Chinese who increasingly constituted the
bulk of the population and were most in need of intelligent
handling. The growth of an independent civil service, specifically
truined for the purpose, was one of the very real needs of the
Straits which had been badly neglected during its long period of
~ Indian supremacy.
Another of the strong forces leading to the transfer was the

‘olonel Cavenagh’s own account of this incident is contained in his
Reminiseences of an Indian Official (London, 1884), pp. 303, He recounts
also that the Sinmese made further efforts to draw him into an admission of
Sumese suzerainty over Trengganu, but he declined to accept the Siamese
sugkestion that if British subjects found themselves in difficulties in T"nT
#anu he should communicate with Bangkok, stating his preference for deal-
ng. dxmllﬁ with the ruler of Tre: u.
** See Buckley, op. cit,, I1, Ch. lel; Mills, op. cit,, Ch. XIV.
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desire of both officials and unofficials to see a stronger policy fol- |
lowed in relation to the native States. The new era of imperial- |
ism was beginning to dawn: France had established herself it
Indo-China and there were signs that the Dutch were preparing |
and their control in the Archipelago. In the Peninsula itsel |
and more complaints were being heard from British subjch\‘
mainly Chinese, who found their economic activities seriously |
impeded, if not made impossible, by the chaos and misrule th |
existed there. The economic potentialities of the Peninsula were
becoming better known, while the Malay governments sank deeper
and decper into intrigue and oppression. |

In 1857 a public meeting in Singapore drew up a petition for |
transfer which was presented to the House of Commons in the |
succeeding year. Shortly thereafter the Colonial Secretary wrote
to Lord Canning, Governor-General of India, suggesting the |
desirability of severing the Indian connection. “It can scarcely
be urged,” he wrote, “that there are any reasons geographical,
political, or otherwise, why the Straits Settlements should con-
tinue to be governed and controlled from India.” Lord Can.
ning in reply expressed his full agreement, raising only the ques-
tion as to whether the finances of the Straits were adequate. On
this score the transfer was held up for several years after both
Colonial and India Offices had agreed to it, the Treasury and the
War Office joining to raise new complications. By gradual stage:
this dispute was ironed out, and on April 1, 1867, the Indian Gov- |
ernment formally transferred the Straits Settlements to the |
Crown. After seven more years the long awaited advance into |
the hinterland was undertaken.

B

The Dutch policy and practice of the era following the Napo-
leanic Wars may be speedily reviewed. It is o period which has
been amply dealt with in the general literature of the Nether- | d
lands and which, although it left its very real marks on the psy- |
chology of the Javanese people, worked in the main along lines
which it was the effort of succeeding generations to erase rather
than to follow. For the greater part of the time all available
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utch energies were devoted to the perfection and operation of
ie notorious Culture System which for half a century drained
e wealth of Java into the State Treasury of Holland. As the
outer islands gave no promise of the quick and certain profits
vhich were being wrung from the peasants and soil of Java, they
were left on the whole to follow their own courses with only casual
nd spasmodic European intervention.
On the return of their possessions to the Dutch in 1816 the
indications were that a liberal policy would be followed, allow-
~ing of the gradual development of Java through the free enter-
‘prise of individual settlers and merchants, but these hopes were
oon defeated.** Financial stringencies both at home and in the
islands appeared to dictate a contrary policy. Reoceupation of
the islands turned out to be an expensive process, trade was at a
Jow ebb, and the annual deficits were considerably incrensed after
1825 by the war which broke out between the Dutch and the
tive principalities in central Java. At home the financial situa-
ion grew markedly worse with the costs of the Belgian Revolu-
tion and the separation of the two countries. In addition the
~ King found himself seriously involved in the failure of the official
- Dutch Trading Company, which had been set up in 1824 under
. his auspices to revitalize Duteh trade in the Indies, to realize
~ the profits which had been hoped from it.
Under these circumstances ready acceptance was to be found
for the proposals of Governor-General van den Bosch which
nvisaged the establishment of a system under which the Java-
- hese would put at the disposal of the government a certain pro-
portion of their land and labor for the cultivation of export crops.
n its origins it appearcd as if the scheme would not only add to
** That no great improvement in the condition of the natives could be
#xpected is indicated by the tane of a minute drawn up in 1813 by H. W. Mun-
he, then a Dutch member of the Council during the B interregnum
“$od later a prominent Dutch official. There he stated that the amelioration of
© Batives of Java, “though undoubtedly a considerntion in the eyes of

UmARity, seems to me to become only u secondary object in the political
Point of view; and with the exception of every measure contrary to the prine
, it appears to me that the safest principle which

the propriety of any colonial regulations, or of any
. iy introduced therein, is that every colony does
L 'ﬁlam to exist for the benefit of the mother-country.” Boulger, op. cit,,
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the wealth of the Netherlands and turn the loss on the Indies
into a profit, but would also serve the useful purpose of teaching
the natives better agricultural methods and lightening their tar |
burden. The first purpose was undoubtedly well served since it
has been estimated that from its beginning in 1830 until 1877,
the last year of net profits from the Indies, approximately
832,000,000 florins flowed from Java to Holland. i1
Its effect on the native, however, turned out to be far different -
from its humanitarian pretensions. The original limits on the
time and land to be taken from the natives were soon cast aside |
as the realization of the extent of the gold mine which had been |
tapped began to spread. The crops needed for the local food supply
began to suffer seriously, native welfare was almost wholly neg-
lected in the drive for higher profits, and the indigenous structure |
of society disintegrated under the pressure of a government which |
had as its supreme purpose the bolstering up of the revenues of |
the mother country. While the compulsory cultivations were not |
by any means universal—de Kat Angelino points out that they
covered only a small proportion of the arable land of Java ‘'~
the system of compulsion was generally accepted as the means o |
dealing with the Javanese and getting labor from them. The broad |
and liberal policies which Raffles had attempted to introduce wert |
swept away by the quick profits which the new version of the oli|
system could display. i
There can be no doubt that the psychological effect of the Cul-|
ture System was to reduce the Javanese to a slavish dependence |
upon their masters, both native and European.*’ These masters|
in turn naturally came to be looked upon as oppressors who hsi |-
to be obeyed because of the force behind him, but whose neglect
of the interests of their subjects was all too obvious to allow of -1

** See Colonial Policy, 11, 4.

** It should, of course, also be pointed out that the unlimited and arb- .
trary power of the native rulers had done much to break the spirit of thes |
subjects even before the arnival of the Dutch. As Clive Day puts it, the
people “had been governed until they had lost all power to govern theo-
selves, and they had been repressed so that they no longer had the ability to
throw off a bad government." The Policy and Administration of the Dutch
in Java (New York, lW).l& 10. In 1834, at the beginning of the Cultur
System, Governor-General Baud reported that “the habit of subjection an
obedience, 5o especially peculiar to the Javanese, makes many things possible
in their country which clsewhere would have to contend with great difficuk |
ties.” Ibid,, p. 316, 3
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much respect or trust. Even now that new policies have been
. 59: brought into being, there is a strong tendency for the Javanese to
d P’_ answer the government's pleas for loyal support by pointing out

' that the memory of an all too recent past bars the way to com-
¥ plete loyalty. Thus in talking with Javanese leaders one has the
impression that while they approve of much that is now being
done by the government they cannot forget the past, nor is it
reasonable to ask that they should. A distrust evoked by three
centuries of neglect of native welfare, culminating in the most
claborate exploitation of all, can scarcely be eradicated in three
~ decades of changed practices and promises. “We must attempt to
~ profit,” these leaders say, “from the years of Dutch rule which
 elapse before we are able to establish our own, but we must not
be deluded into thinking that any greater change has come over

the European than that his new system of economics demands a
“new system of colonial exploitation. The old system was exclu-
vely in the European interest and crushed our fathers beneath

is there any reason to believe that the new is any less self-
secking? The lesson that we can read from our own history is
that any foreign government governs in its own interest. Only a
political order which we ourselves control can be counted on to
serve our interests.”

In Holland itself the real nature and effects of the Culture
 System came to be better known after the constitutional revision
- of 1848 which gave the States General a share in the shaping of
- colonial policy, a power formerly exercised exclusively by the

king. The state of affairs in the East was discussed at length in

the States General during the debate on the East Indian Govern-
~ment Act of 1854, which, in a rather vague way, looked to a
~ reform of the worst of the abuses, The general prineiple remained,
however, as a government memorandum of 1851 held, that “con-
quered territory shall continue to furnish the Netherlands the
material advantages which were the object of the conquest.” **

The greatest step in advance came from the arousing of public
entiment through the publication of Multatuli's (E. D. Dekker)
Maz Havelaar in 1860. This exposé of the worst abuses of the

-* Amry Vandenbosch, The Duteh East Indies (Grand Rapids, Mich.,
~1933), p. 49, note 15, Day (o0p. cit., Chs. VII-IX) gives a (oog picture
the Culture System.
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Culture System and the sufferings of the natives under it, coupled |
with the rising demand of the Dutch bourgeoisie for greater fres. |
dom for private enterprise in the Indies, led to the gradual abolu
tion of the system. The compulsory cultivation of coffee was con.
tinued until 1915, but other cultivations had been abandoned long |
before. In the last quarter of the nineteenth century there toog
place the slow transition from the policy of direct exploitatios |
under the Company, as continued and expanded by the State, to|
the so-called Ethical Policy which replaced the older compulsiomJ
by a new “freedom” of the order of modern capitalism.

Of the administrative structure in the Indies it is not necessary |
to speak at any length here since the most interesting feature of
it—the relation between the European and the native services—
will be discussed below in connection with the continued main-
tenance of the protectorate system, in substance if not in form,
throughout the whole of Dutch rule in Java. At the top the Gov-
ernor-General held a somewhat amazingly autocratic power, tem.
pered after 1866 by the control of the States General over the |
budget. In the interval from 1836 to 1855 he was even free fron |
the control of the appointive Council of the Indies (Raad var
Indig), which both before and after these dates shared in certain
of his powers as well as acting as a general advisory body. In
these circumstances the whole of the administration was central- |
ized in the Governor-General, a centralization which was ever |
somewhat increased when the Minister of Colonies becamt|
responsible to the States General and demanded that he be kept |
informed of all that went on in the Indies. It was not until the |
present century that the movement toward decentralization made |
itself effectively felt, and its progress has been slow and lum- |
bering. |
The lower Dutch administrative staff, composed essentially of |
the Residents and Assistant Residents, concentrated its efforts o |
persuading the native officials, headed by the regents, to product
and deliver the compulsory export crops, and had little time to}
waste on the usual administrative duties. On one side the Culture|
System required a more effective and continuous control over th
regents und other native authorities than had been necessary |
the days of the Company, but on the other side it delayed the |

|
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establishment of intimate contact between the European admin-
strator and the people he governed. Its effect in this connection
appears to have been the hanization of the native administra-
tion, drawing it further away from the people and making it com-
pletely subordi to the Europ loiters, and at the same
in a sense, to revert to its old feudal status.**
A thorough revision of the general system of administration was
* necessary before the government was in a position to take over
- the functions which the later nineteenth and the twenticth cen-
turies thrust upon it.

For the native principalities in Java (the Vorstenlanden) the
nincteenth century meant a further loss in territory and inde-
pendent power. Under the ancient maxim of divide and rule, the
' application of which was made easy by the constant conflicts aris-
| ing over the succession to the throne, the Dutch had created these
i principulities out of the Empire of Mataram which, on their
| arrival, was firmly established in middle Java and was seeking to
| extend its rule over east Java and the island of Madura, Thus—
| to mention only the principalities which have survived to the
- present day—in 1755 after a long period of conflict the contending
- nivals agreed to a settlement under which the Soesoehoenan of
- Soerakarta, the strongest power in Mataram and already a feudal
‘assal of the Company, was left in possession of half the territory
in dispute, while the new Sultanate of Jogjakarta was created in
- the other half under a similar relationship to the Company. Two
years later a further split took place when another rival was pla-
cated by the establishment—this time as a vassal of the Soesoe-
hoenan—of the principality of Mangkoenegaran. The last of the
four existing ipalities made its in 1813 when
Raflles established Pakoe Alaman out of the territories of and as
@ counterweight to Jogjakarta.

At this time Raffles was strongly tempted to do away with the
native principalities entirely and place the territories under direct
rule, which he felt would eventually much ameliorate the situation
of the peaple. He refrained from this drastic action, however, as
hie explained in a letter to Lord Minto, because the uncertainty of
the British tenure in Java made him fear that instead of improv-
** See de Kat Angelino, op. cit,, 1, 46.
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ing the condition or happiness of the people he might, by remov-
ing the protecting shield of the native government, be exposing
them “to the grating and il ions of foreign Europ
perhaps whully rcgnniless of the original or genume principles on
which the i had been d and carried on.” " |
It has been noted above that in the cases of Bantam and Cheribon
his desire for an efficient direct administration outweighed his
deep-rooted distrust of the Dutch.

With the return of the Dutch to power the situation grew more
and more tense: as a Dutch historian puts it, there were in Soera. |
karta in lesser and in Jogjakarta in higher degree “a discontented |
people; an |mpovcnshcd embllu:red native nnswcrncy, & more |
than weak native admi
trusted by all and disdained by (he mn]unly " *' Against such s
background it is not necessary to pick out the details which led
to the so-called Java War of 1825. For five years the war was |
waged primarily against the Sultan of Jogjakarta but with the |
constant threat of breaking out into a general rebellion against |
the Duteh. At the beginning the Dutch military force was inade- |
quate to its large and scattered tasks, but its gradual increas
enabled the Dutch to arrive at a settlement in 1830, in pant |
through a skillful manipulation of contenders for the thrones. |
Jogjakarta and Soerakarta were both penalized in territory ‘mi
their activities, although the latter had been at least nominally |
on the side of the Dutch, and the two lesser principalities were :i
rewarded for their aid against the rebels. One of the reasons for |
the reduction in the territory of the more important States was | |
the discovery during the war that the directly ruled areas of Javs |
were less susceptible to the appeals of the rebels than those under |
indirect rule, and that uprisings in the former were more easily |
suppressed.'* The general settlement was such as to re-establist |
confidence and to do away with many of the grievances which had i
made the principalities the center of anti-European agitation.

** See van Duvnnl.cr op. cit., 1, 10ff.

** Kielstra, o] Pp. 98-99. The fears of the rulers were heightened by
the remark of lbt Gevcmoﬁﬂemnl in 1822 that he expected the same fat
to befall Soerskarta lnd Jogjakarta as had befallen Bantam and Cheribon:
Colenhn\ndrr g

Net, De wrlwdm der vorsten op Jave tot de Ned-
Induch Rmnmw (The Hague, lsﬁ) p. 110,

dis-

f
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In the outer islands the activity of the Dutch in the first three
quarters of the century was far more restrained than in Java. The
resumption of their possessions at the close of the Napoleonie
Wars found them effectively in possession of only a few points
outside Java: the Mol M and Minsh in Celebes,
Padang and Palembang in Sumatra, and a few stations in
Borneo. It would be tedious and profitless to attempt any résumé
of the many expeditions sent out by the Dutch to the various
islands, of the negotiations with the native rulers, and of the
gradual but slight increase of the territories in which Dutch con-
trol was a reality; but it is desirable to examine the general char-
acter and development of Dutch policy in the Indies outside Java,

During the decade and a half between the return of the Dutch
and the introduction of the Culture System the authorities at
Batavia were able to accomplish little because of the serious
shortage of both men and money. Such resources as they had
were necessarily devoted to the suppression of native uprisings
at various points in the islands and, in the later stages, to the
prosecution of the Java War. After 1830 for a period of some
twenty vears their entire policy was dominated by the applica-
tion of the Culture System in Java and its fruits. Java furnished
a profit and ion was y col i there; the
outer islands cost money and were therefore regarded as a lia-
 bility rather than an asset.**

In 1833 all higher officials were instructed, under penalty of
losing their jobs, to avoid any interference by force with native
rulers and peoples unless actual Dutch territory were attacked.
In the following year van den Bosch, the creator of the Culture

tem and then Minister of the Colonies, drew up a memoran-
dum in which he stated that since Java, Sumatra, and Banka

** “One sometimes
hers’ had done

one asserts that, outside Java and
was built up entirely in’ the last century.”
. “Uitbreiding van onz gezag sinds 1816” in
929), edited by H. Colin and D. J. Stibbe,
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were the only paying parts of the Indies, it was desirable to con-
centrate on them to the exclusion of the rest: “It is therefore
also thought preferable not to persist in uscless efforts, but rather
to give up what one cannot keep.” To Baud, his successor as
Governor-General and later as Minister, even the inclusion of
Sumatra scemed excessive, with the result that all of the outer
islands fell within the policy of abstention.

Something of a change took place in this policy in 1843, pre-
sumably as a result of the attention newly attracted to Eastern
affairs by the Opium War and, more directly, by James Brooke's
appearance in Sarawak which roused fears for the security of
other areas nominally within the Dutch sphere.** At this time
the home authorities requested the Governor-General to send 4
list of all the places which might be considered to be under Dutch
rule or influence, and to enter into treaties, or otherwise assert |
Dutch supremacy, with native rulers not included in the list. It |
seems clear that the purpose of this request was rather to safe- =
guard the Dutch sphere against foreign encroachment than to |
extend the area effectively under control. All such actions were (44
to be taken in the name of the Governor-General, apparently to |
afford the home government a chance to disavow any step from |
which trouble developed. With the coming to power of Governor- |
General Rochussen in 1845 the reins _were unll further relaxed |~
although the sub ial results were insi, T ily |
even Minister Baud swung away from his strict non- -intervention- |
istn toward a more expansive policy, especially in relation to |
Borneo. The official policy was now amended to read that there
should be no armed intervention in the affairs of the native rulers |
unless the supremacy of the Dutch government or the balance of
power between the rulers themselves should be seriously threat- |
ened, and it was added that, although the government sought no
territorial increase, useful territories contiguous to those already |
possessed might be taken as reparation where war was forced on
the Dutch. As van den Bosch had looked to Sumatra as the
island to be developed as a supplement to Java, so Rochussen, a
man of vigorous and advanced views, looked to Celebes, notably

i

*¢ See H. Colijn and C.F. Suummd “Onze staatkunde ten nanzien van
de Buitengewesten,” ibid., 11, 6.
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the region about Macassar. But Baud had shifted back to non-
intervention, and every plea for funds to be used in the outer
islands was met with a demand for more money for Holland.
Parallel to the famous British comment of the same period that
“the colonies are mill-stones around our necks” was the despatch
of the Minister of the Colonies in 1861 in which he affirmed: “I
regard every extension of our rule in the Indian Archipelago as
4 step nearer to our ruin, and that the more since we have already,
in this respect, grown far beyond our strength.” As a corollary
to this view he ordered that all higher officials be given definite
instructions “to avoid everything whereby they might give ocea-
sion to extend our dircet authority or make annexation
unavoidable.”

In the face of such explicit instructions no policy of advance
was possible. Of the whole period it may be said that Dutch
activity in the outer islands took only the form of brief punitive
expeditions which searcely made the pretense of establishing effec-
tive rule. In Sumatra alone was there any approach to compre-
Lensive extension of Dutch control, and there the rounding out
of the process was held in check until the treaty of 1871 lifted
the restrictions which preserved the independence of Achin,
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Tue British forward movement in the Malay Peninsula |
coincided very closely in time with that of the Dutch across the
Straits of Malacca after the treaty of 1871 had removed the car-
lier treaty restrictions on Dutch action in Achin,' but there seems
no reason to suspect that the slightly later date of the British
advance can be attributed to any fear of an expansion of Dutch
ambitions to include the Peninsula as well as Sumatra. Both were
sy ic of the new i ialist spirit which was beginning to
be felt at the time, as was the continued French advance in Indo-
China. There can be no doubt that imitation is a real factor in
the stimulation of the imperialist sentiment, and it may well be |
that the Dutch declaration of war on the Achinese strengthened
the determination of the merchants and officials to put an end to
the continual disturbances in the Malay States, but this deter-
mination was of far earlier birth. The British action was clearly
determined by local considerations rather than by any foreign
pressures, although it might have been delayed even longer if
neighboring regions had continued their half-century of calm.

In Singapore there was a widespread feeling that the home
government had been unwise in surrendering all its claims to
Sumatra, particularly as it appeared that the Achinese would have
been prepared to place themselves under British sovereignty
Sir Orfeur Cavenagh, Governor of the Straits from 1859 to 1867
—the period of negotiation for transier to the Colonial Office—
protested against the encroachment of the Dutch on the native

* See infra, Ch. VIII,

* Major-General Sir Archibald E. H. Anson, then Lieutenant-Governor of
Penang. reports, ns one of various witnesses to the Achinese readiness to
deal with lgr British, that after the outbreak of the war he was repeatedly
told by the leading Achinese in Penang: “If you will take over our country

we will give it to you; but we will never give in to the ‘Orang Wolands'
(Dutch) people.” About Others and Myzelf (London, 1920), p. 284.
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States of the east coast of Sumatra with which the British had
treaties, and after the treaty of 1871 complained that the Foreign
Office had ignored the justified claims of the native rulers for pro-
tection and had sacrificed a large trade. “It is much to be
regretted,” he wrote, “that Holland is ever seeking to extend her
territory. Although she honestly strives to improve the material
conditions of the native races under her rule, her yoke is heavy,
and they are denied the blessings of real freedom. Some day they
may discover her weakness and their own strength.”* Early in
. 1874 the Governor of the Straits, acting at the request of both
Achinese and Dutch representatives, attempted to secure the per-
nussion of the Secretary of State for the Colonies to use his
{riendly offices to bring the war to an end, but this request was
refused on the ground that the Foreign Office wanted to avoid any
risk of complications.*

Beyond these minor entanglements with the Achinese war and
the fire that was lent to the imperial imagination, the Straits seem
to have been little influenced by the colonial advances of their
neighbors. A certain degree of economic pressure was also being
brought to bear on the Straits by a liberalization of Dutch com-
mercial policy in the Indies which threatened to attract trade
away from established British centers, and at the same time the
French, following their usual exclusive policy, were shutting out
trade in their region. The days were past when it was possible
to meet such menaces by war in the East while the governments
-« home remained at peace, and the only recourse of the British
was to push the bounds of their own empire out into the hinter-
land to make up the losses suffered elsewhere.

It has been seen above that it was the policy of both the British
and the Indian administrations to refrain from any expansion of

|
i
i
r

1
!
i
:

i ! Cavenagh, Reminiscences of an Indian Official, p. 340. Sir Frank Swet-
tenham (British Malaya, pp. 1084.) also contends that Britain a poor
- bargam i wbandoning “one of the richest territories in the East” to the
rspacity of the Dutch.
‘R H. Vetch, Life of Lieutenant-General the Hom. Sir Andrew Clarke
New York, 1905), pp. 1288, “Sir Andrew told the Secretary of State for the
Colonies that his own impression was that the Achinese chiefs would readily
- ccept and abide by any award of Great Britain, even if it involved a sur-
- mader of their country to the Dutch, but a very large and influential section
was 20 much opposed to treating directly with the Dutch, that they would
prefer death or exile.” Ibid,, p. 130,
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territory: even Singapore and Penang had been founded only
because of the personal initiative and perseverance of Light and
Raffles. The newly erected colonial government followed the same
policy of i even more rig ly from 1867 to 1873
during the term of the first Colonial Office Governor, Sir Harry
Ord, but it was obvious, at least to those on the spot, that it way
already beginning to crack.

The condition of the native States of the Peninsula at this time
was far from happy and was growing increasingly worse. It was
evident that a disintegration was taking place which would
shortly bring a state of anarchy and a war of all against all
Although details concerning the interior of the Peninsula were
very little known at that time, the merchants of the Straits were
convinced that it contained great natural wealth and could sus-
tain a far larger trade than then existed. This situation was well
known to Ord but he was bound by instructions which held him
back from anything more substantial than futile punitive expedi-
tions. Indeed, he complained later that he had been hampered in
his dealings with the States to a far greater extent than had been
the case under the Indian administration because of the home
government's fear of complications. Despite his efforts to keep s
close watch on the rulers and bring them as much as possible
under his influence he suspected that they were aware that the
government had ceased to take the same interest as formerly in
their affairs. The consequence, he believed, could be seen in the
disturbed condition of Perak, Selangor, and the neighborhood of
Malacea. Following a series of earlier reports along these lines,
in July, 1873, he again called the attention of Lord Kimberley,
Secretary of State for the Colonies in the Gladstone Ministry, to
the seriousness of the situation: “In fact the present state of
affairs in the Malay Peninsula is . . . that the richest part of it
is in the hands of the lawless and turbulent and, with the excep-
tion of Johore, it is only in those States dependent in a certain
degree on Siam that order is preserved.” *

* See Parliamentary Papers, C. 1111 (1874), p. 30. The Command Pll!fﬂ &

for 1871 and succeeding years give a very rich documentation to thl

ul Ilr|114| expansion in Malsya. In addition to the above, see C. 1 S'5l
C. 1510, and C. 1512 (1876), C 1709 (1877), and C. 2“0 (1879);

\\ msu‘dl History of Malaya, Ch.

ki
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These words were substantially taken over from a petition sub-
mitted to the Governor by 248 Chinese, who, according to him,
included every leading Chinese merchant and trader in the Straits.
This petition, illustrating both the desire of the Chinese for action
and their scorn of the Malays, contrasts the -peacefulness of
Johore under de facto supervision by the British with the chaos
i the unsuperintended remainder of the Peninsula. A policy of
non-intervention, it suggests, may be in accordance with the view
which European governments take of their responsibility toward
ench other, but it has no proper place in Malaya: “Its application
to the half-civilized States of the Malay Peninsula (whose inhabit-
ants are as ignorant as children) is to assume an amount of
knowledge of the world, and an appreciation of the clements of law
and justice, which will not exist among those Governments until
vour petitioners and their d d of several ions have
- passed away.” The petitioners claim no special privileges or
- monopolies but merely pray the Queen to protect them when
- engaged in honest occupations, to continue to make the privilege
i of being one of her subjects the greatest that can be enjoyed, and
~ to restore peace and order in the gravely disturbed States of the
- mainland, which, “in consequence of the policy now pursued
e

o

Tl ons

ATl

towards them are returning to their original state of lawlessness
and barbarism.”

Despite Ord’s k ledge of the exi of these diti
which hampered trade and increased the difficulty of maintaining
-ﬂ order in the Settlements, he was unable to take any affirmative
action.* In 1872 in answer to it by the Si
Chamber of C about the hopel of doing business
~ in the Peninsula he was instructed by the Secretary of State to
- point out that it was the policy of Her Majesty’s Government
- 1ot to interfere in the States except to suppress piracy or to pun-
1sh aggression on British persons or territory. To clinch the mat-

ter it was added that “if traders, prompted by the prospect of
~ large gains choose to run the risk of placing their persons and
property in the jeopardy which they are aware attends them in
these ies under present ci , it is i ible for

* For Ord f his 3 3
(ms)?;p‘;\i‘- defense of his own policy sgainst later attacks, see C. 1320
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G to be for their p ion or that of their |
property.” * i

This firm but hat utopian mid-century p ition that F
the prospect of large gains should be weighed against the risk of
trouble in backward countries was not, however, to survive very
long. A double process was at work which made its continuance
impossible: to the internal disintegration there was added the
influx of large numbers of unruly Chinese, primarily. in search of
tin. Historical “if’s” are not susceptible of proof but there is no |
reason to suppose that a similar disintegration of the native States
would have taken place in the nineteenth century if there had |
been no European settlements in the neighborhood. From the
time of the conquest of Malacca by the Portuguese the natural
evolution of the Malayan polity was checked and perverted. The
hegemony of Malacca was broken and the Malays drifted of |
into weak and somewhat artificial political entities maintained
and utilized by the Europeans for their own purposes. The power
and prestige of the native governments tended to be destroyed
and, although the boundaries of the Stalca were generally held
stable, the Europ d no y for the building
up of strong or even dccently reﬂpeclsble guvermncnls within
them. There is abundant evidence that even during the period of
non-intervention the British had a decisive influence in the more |
important of the States but Britain's general poliey forced this
influence into channels which were harmful rather than
constructive.

At the door of the British must also be laid a major share in
the responsibility for the mass invasion of Chinese in the tn
areas after the middle of the nineteenth century. From the begin-
ning the British settl d large bers of Chines
to themselves and it was inevitable that they should seek ther
fortunes in the rich hinterland whose tin and trade had long been
known to them. Far from setting up any stable governments of |
their own they were speedily broken up into warring clans, fac-
tions, and secret societies, often with headquarters in British ter- |
ritory. For their local feuds they were largely dependent on arms |
and supplies imported from the Colony, and to aid in the fighting |

S e T
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TC. L (18T, p. 6. I
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they even imported gangsters direct from China through Straits
ports. From the middle of the century Singapore and Penang
were full of the stories of the barbarous stri’c which raged
between the Chinese and the Malays and within these racial
groups.* Nor were the Scttlements themselves free from the reper-
cussions of these struggles.

When the dangers and difficultics inherent in this situation
were at last brought home to Lord Kimberley by the Governor's
reports and the petitions from the Straits unofficials, he moved
gradually away from the stern policy of non-intervention which
he had so recently restated. With the appearance of Ord's ener-
getie successor, General Sir Andrew Clarke, late in 1873, there
was & drastic reversal of all that had gone before. In the instrue-
tions given to Clarke,” Lord Kimberley ventured surprisingly far
beyond the cautious Little Englandism of the period, although it
later appeared that he gave his words no such radical interpre-
tation as Clarke put upon them. These instructions called the new
Governor's attention particularly to his predecessor's reports on
the growing disorder in the Peninsula and specified that it was an
important part of the Governor's duties to conduct the relations
with the Malay States which were not tributary to Siam. Point-
inz to the increasing anarchy in certain parts of the Peninsula
and the consequent injury to trade and British interests generally,
the Secretary of State asserted that the time had come to consider
seriously whether any steps could be taken to improve these con-
ditions. Enclosed with the instructions was a memorandum drawn
up by the Colonial Office which demonstrated that every State
except Pahang had treaty engagements with the British. Further-
more, Lord Kimberley pointed out that the Sultan of Selangor
had grown weary of turbulence and wanted British assistance or
that of some other European Power to improve the conditions of
his State.

The British government, the instructions continued, had no
desire to interfere in the internal affairs of the States, but it was
now incumbent upon it to use such influence as it possessed with
them to rescue these fertile and productive countries from ruin.

* As late a5 1880 the Governor could write: “The fact is, Malays think no
more of killing a Chinese than a tiger does.”
* C. 1111 (1874), pp. 38-39, September 20, 1873,
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The Governor was therefore requested to investigate and report
as to the state of affairs and remedies for it. Most important of
all, from the dpoint of later devel was the closing |
injunction: “I should wish you especially to consider whether it Iq
would be advisable to appoint a British officer to reside in any =
of the States. Such an appointment could, of course, only bs | 3
made with the full consent of the Native Government, and the j
expense connected with it would have to be defrayed by the Gov- ‘1
ernment of the Straits Settlements.” In the Straits this notion of 1
*

v

a direct and i control over the States of
the Peninsula had been advocated in high quarters and low for |
some years, but it had never before reccived any shadow of |
endorsement from the home government.'*

With the door thus opened to him, Clarke was not slow in mak- =
ing the entry into the Peninsula which had been denied his pred- =
ecessor. The first point of attack was the State of Perak, oa|
the west coast to the south of Penang, where the influx of Chinese |
miners had brought ! di ization i d by the |
customary disputed succession to the throne. The principal center |
of disturbance was the inland district of Larut, a desolate swamp
country to which a minor Perak chief had secured title lrom llz[ ﬂ
Sultan in the middle of the century after the British acquisitios |
of Province Wellesley had called attention to the possibilities of |
the hinterland. Tt is related that when this chief arrived in Larut |
he found that there were only three Chinese in the place to be|
exploited, but the rich deposits of tin which soon came to light |
brought more.'* In 1862 a number of Chinese British subjects
were expelled from their mines by a rival Chinese society sup-
ported by the chief in charge of the district. The British took v

** The Lieutenant-Governor of Penang in his report for 1872 points os
that the commerce of Penang depends heavily on the neighboring States ao!
that Perak had been in a state of anarchy for more than a year. “It is po-
sible that friendly intervention on our part would end the condition of thins |
described, and it is more than probable that a resident political officer—
carcfully-chosen discreet man, with a good Imaw edge of the_feoplu and ther |

d prevent its States in a5t |
nﬁuml India hn\Rn?m)xrh D:EQT“ and the vllue ul their influence is unquestio>
* See t and R. J. Wilkinson, A History of Perak (M5.

RAS, kll [lﬂ;ul pl l) Ch. VII. The discovery of one of the minsd I
regions came through the recapture of an cscaped clephant who was (0:2
to be covered with mud rich in tin. Ibid, p. 78
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the case of the expelled group and demanded that they be paid
reparation by the Sultan for their losses. When no satisfaction
~ was forth ing, Governor C: gh, adopting the same tactics
* as those which he used in Trengganu, blockaded the coast. Under
 this pressure the Larut chief before long agreed to pay the
damsges, securing from the Sultan in return a concession of
sl A

q in the g d plundering—of the
§dmrict.

In the twelve years that elapsed before the decisive British
intervention the Larut feuds grew in size and vehemence, despite
the temporary check imposed by Cavenagh. As more Chinese

~ came into the country open warfare broke out between the two
mfntliuns of miners who drew in, and were drawn in by, the war-
~ ring factions among the Malays. By 1873 the situation had
~ become intolerable and there was serious danger that the civil
~ war of the mainland would spread to Penang where the head-
* quarters of the Chinese societics were located. The British au-
~ thorities were necessarily drawn in further and further, Ord going

50 {ar as to recognize the Larut chief as an independent ruler and

lending him and the Chinese faction which he supported the back-
14] ing of the government. “As for Sultans,” comments Swettenham,
“there were three, and that was the root of the whole matter.
Not even an independent Malay State can put up with three
masters without a good many tears.”

The situation was hat simplified for Clarke by the fact
that one of the would-be Sultans had, in order to secure British
recognition of his claims, requested the Governor’s aid in putting
his State in order. Having no other prospect of rising to the
throne, this claimant, Raja Muda Abdullah, wrote to Singapore at
 the end of 1873 that he would like to have someone sent to show
him & good system of government, and added that “if all these
di ions are brought to an end, and the country is restored to
Peace, we and our great men desire to settle under the sheltering
~ Protection of the British flag.” The Governor, convinced that the
Malay rulers were quite unable to deal with the Chinese immi-
- grants by themselves, sent the very able official Chinese inter-

preter, W. A. Pickering, to attempt to persuade the leaders to
5 scttle their differences. When the Chinese agreed to submit their

|
|




120 MALAYSIA

claim to the arbitration of the Governor, Clarke decided to have
8 joint meeting with such of the Perak chiefs as could be brought
together. This meeting took place on the island of Pangkor of
the mouth of the Perak River in January, 1874. Here Abdullah
was recognized as Sultan although his personal failings and the
Iack of support which he could muster in the country secmed
clearly to indicate that he was little fitted for the position. Fur.
thermore, a settlement was arrived at with the Chinese under
which they agreed to restore the peace and dismantle their forti-
fications, while the ruler of Larut, so recently recognized by Ord,
was forced into subordination to the Sultan.

The more lasting and important result of this meeting, how- |

ever, was the iation of the lled Pangkor E:

signed by the principal chiefs of Perak, which served as an open-

lng wedge and as a model for the further expansion of British
fl in the Peninsula.'* In the p ble of this

British intervention was justified on the ground of treaty obligs-

tions to protect Perak and to assist its rulers. It was claimed thst |

piracy, murder, and arson were rife in the country, menacing
British trade and the peace and good order of the neighboring
British Settlements. Since certain chiefs had acknowledged ther
inability to cope with the existing state of anarchy and to protect
British interests, the Governor had proposed an arrangement to

assist the rulers and to effect a permanent settlement of affairs |

in Perak.

(2 Text in Muxwell and Gibson, op it pp. 288, The teritoral pros
sions of the agreement we readiust those of Low's Treaty o
50 e whh it the. Perm. ulnnd.n Including, Pulo Dinding and Polo
Pangkor, were ceded to the British. From the available evidence it appean

that the carlier treaty was never ratified although the British on occasios |

regurded the ixlands as belonging to them, Governor Ord in his campaiz
ngainst piracy on the coast tried to assert Britain's “undoubted rights” over
& strip of the mainland as well as the islands, but gave up when faced witk
Lord Stanley's accusation that be “was endeavouning to deprive the Sultaz
of some of his terntory to please a wealthy planter,” and when he realized
that the Secretary of State for the Colonies would not support him in the
annexation (C. 1320 [1875]. No. 1). In 1874 this strip of territory. the main-
land Dindings. was ceded by the Sultan in addition to the islands, despite
the displeasure of the Perak chiefs who feared that this foreshadowed the
sbsorption of the entire State. This cession was apparently foreed from the
newly recognized Sultan Abdullah he pressure of the Chinese Consul for
sx.m at whose expense he had been living in the hape that the Consul might
secu! recognition of his slight rlnm to the Sultanate. Sce Winstedt

nd W ilkinson, History of Perak, pp. 88-99, 108, 110,

el




THE BRITISH FORWARD MOVEMENT 121

The main articles of this arrangement, apart from the recogni-
tion of the new Sultan, were those providing for continued super-
vision of the State's affairs: it was agreed that “the Sultan receive
and provide a suitable residence for a British Officer, to be called
Resident, who shall be accredited to his Court, and whose advice
must be asked and acted upon on all questions other than those
touching Malay Religion and Custom.” At Larut an Assistant
Resident was to be installed with similar powers and subordinate
only to the Resident. Lest it be thought that the already almost
complete power of the Resident to run the country was too
restricted, it was added that “the collection and control of all
Revenues and the general administration of the country be regu-
lated under the advice of these Residents.” Contrary to the
instructions of the Secretary of State, the cost of these officers
was to be determined by the Governor of the Straits and made a
first charge upon the revenue of Perak, despite the sums necessary
for the reconstruction of the country.

Now that the affairs of Perak were properly settled—on paper
—Clarke turned to the other States. To the south of Perak lay
Selangor, a State as rich in tin and in murderous disturbances as
1ts neighbor to the north. This state of affairs had forced frequent
interventions by the Straits authorities, the most recent of which
hiad been undertaken by Governor Ord in 1871 and 1872. In the
B 5 ding year an ity was d to Britain to
become further involved in Selangor when J. G. Davidson of Sin-
rapore received a large tin concession from one of the leading
chiefs. At first the home government turned down all proposals
that it take the concession under its wing, but it is perhaps signifi-
cant that in the key d h of S ber, 1873, Lord Kimberl
enclosed correspondence showing that this chief had requested aid
from Great Britain or, if that should be denied, from some other
European Power."* “There had been intervals of comparative
fuiet, but the normal state of Selangor was robbery, battle, and
murder,” writes Swettenham. “The people of the place rather
prided th lves on their ion, and the ditions of life

had made all men fighters, while even the women would some-

"R O. Winstedt, 4 History of Selangor (M B, RAS, XII [1934],
pII0), p. 31,
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times use deadly weapons under the spur of jealousy.” ** Here
as in Perak the inner feuds of the royal family were complicated
and intensified by the ruthlessness of the Chinese bands.

As the pretext for intervention in Selangor, Clarke selected 1
recently committed and peculiarly atrocious piracy and an attack
upon a lighthouse. Backed up by British warships he demanded
that the Sultan undertake the punishment of the guilty. This the
Sultan cheerfully consented to, executing a number of men who
had been identified and condemned to death. Of this incident it
was later reported that “the men who had been executed were
not responsible for this particular crime, although the punishment
must have been deserved on general principles.” It had, at al
events, the happy result of bringing piracy completely to an end
in these parts.

In the case of Selangor there appears to have been no formil
agreement, like the Pangkor E t, for the i duction of
o British Resident. In explaining his policy to the Straits Legis-
lative Council, Clarke stated that he had brought no pressure to
bear on the Sultan but had visited him two or three times and
had left a British officer, Frank Swettenham, behind to advis
him on an informal basis. This officer was readily accepted by
the Sultan who offered to pay his salary and wrote to the Gov-
ernor that “all men rejoice in him as in the perfume of an opened
flower.” This elaborate acceptance of British advice found more
formal expression in a letter of October 1, 1874, from the Sulta
in which he proclaimed that “I should be very glad if my friend
would set my country to right and collect all its taxes. . ..!
hand over to my friend all arrangements for opening my country
and collecting its revenue, for I am on the most friendly terms
with my friend and I trust that my friend will assist me in the
matter.” In order to restore confidence and attract capital, Clarkt
found it desirable to appoint an official Resident. For this offict
he sclected Davidson, who in addition to his concession, had bees
a close friend of some of the leading Malays, while Swettenhan

*4 British Malaya, p. 126. Elsewhere Swettenham says: “In Selangor it #
hardly an exaggeration to say that every man over ll‘enly ears of age, whoz
you met on the road, had killed at least one man. mfu. was considered
Tather & reproach on anyone who had not doae so, And even now (1875) thos

Rajahs are looked on with the greatest respect who can boast the longest L
of victims." Journal, Straits Branch, R AS., VI (1880), 179.
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- received official sppointment as Assistant Resident. This was
followed in January, 1875, by a proclamation by the Governor
to the effect that British officers were assisting the Sultan in open-
ing up and governing his country.**

The last of Clarke's converts to the idea of British protection
- was the little State of Sungei Ujong, one of the nine States (Negri
1 Sembilan) lying behind Malacea and between Selangor and

Johore. The Negri Sembilan had formerly been under the rule of
~ Johore but had drifted away to an independent status under the

general control of a Raja from Minangkabau in Sumatra, the
- Yang di Pertuan, and the nine States were in a condition of war-
 ring independence. In April, 1874, Clarke succeeded in separating
 Sungei Ujong from the others and bringing it under British pro-
 tection.'*
It is tempting to examine in detail the successes and failures
«i of the residential system in British Malaya in its early years, but
“that is a story which has been told in many other places and
- which would in itself require a separate book. A brief survey of
it is given here, however, since it seems essential for an under-
' standing of the later developments.
~ One point of the highest significance is that from its very
 beginnings the residential system was not limited to the giving of
 advice but involved in practice the actual taking over of the gov-

ernment by the British officers on the spot. The evidence in this
Iyreipect scems overwhelming. In March, 1874, on the receipt of
Clarke's first despatches about his progress in Perak, the Earl of
“ Camarvon, who had succeeded Lord Kimberley in the Colonial
~Uffice when the Disraeli ministry came in, expressed his tentative
‘4pproval of what had been done, on the assumption that it did
not unduly compromise Her Majesty’s Government in the inter-
-~ nal affairs of the native States. Clarke was well aware that he
had overstepped his authority, but, since he felt that “the Malays
Lke every other rude Eastern nation, require to be treated much
muore like children, and to be taught,” he had no regrets for his
 #trong policy. Later in the year the Earl of Carnarvon gave his

pl | and authorized the issuance of n Pproclamation

** Texts i i
Lt SR e O Treatiss ond Eno eon Semibon (M1 3,
KA, XIET1934), pt. TI1), pp. 64-74,
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to the effect that certain of the rulers had combined under Britisy |

advice to put an end to the reign of anarchy and piracy and that |

they must strictly observe their pledges.

Early in 1875 Clarke was appointed a member of the Council
of the Viceroy of India and shortly left to take up his duties
there. The burden of nursing the residential system through ity
troubled infancy fell upon his successor, Sir William Jervois. To
him the Secretary of State wrote in July that great care must be
taken in the character of the advice tendered by the Residents
to the rulers. I desire clearly to impress upon you,” the Earl of
Carnarvon insisted, “that in my opinion, the British Residents
should, in all ordinary cases, confine their action to advice ten-
dered by them to the native Rulers, under whose direction the
government of the country should be carried on.”” ** To this Jer-
vois replied that if in fact the governments were to be carried o
by the rulers the result would be the countenancing by the British
Government of oppression by the chiefs, whom he saw &
the main obstacle to the improvement of the conditions of the
people.

Here the issue was clearly defined. For London the residentis!
system meant advice offered to rulers, to Singapore it meant the
practical supplanting of the rulers by British officers whose
udvice, under the agreements, could not be refused. The furthe
development of the system saw the gradual, if tacit, acquiescence
of the Colonial Office in the views and practices of the men whe
had the task of translating indirect rule into reality. This is not
to say that at all times and in all places the rulers were pushel
aside by the Residents, since the actual power relationships neces
sarily depended in good part on the personalities on both sides
It does, however, say that from the outset the supremacy of th
Resident was unquestioned and that for all normal purposes i
was the Resident who ruled and not the Sultan,

A tragic circumstance now intervened to push this problem intw |

! Carmarvon to Jervois, July 2, 1895, C. 1320, p. 117; Jervois to Cos
narvon, October 16, 1875, 25" On May 10, 157

unjustified fear that Perak would be turned into a Chinese colony. In bo
m'}lnmﬂ the Secretary of State for the Colonies came to the Governort
defense
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the center of the stage. Affairs in Selangor and Sungei Ujong
moved with iderable ease and h but in Perak diffi-
culties soon developed, culminating in the murder of the Acting
Resident, J. W. W. Birch. The causes of this murder were mani-
fold and complex but they may be briefly summarized by stating
that the Sultan whom Clarke had recognized proved to be thor-
oughly incompetent, that Birch was temperamentally not well
suited to intervene in a very tangled situation, and that Jervois
wanted to push forward with reforms more rapidly than the
Malay chicfs could stomach. Furthermore, the Lieutenant-
Governor of Penang, who was intimately involved in the negotia-
tions, was convinced, probably correctly, that the chiefs who
entered the Pangkor Engagement “did not fully realize what they
were asked to agree to; or if they did, had no intention of acting
up to it **

The extent to which the government of the States concerned
had in fact been taken over by the Residents may be glimpsed
in the tonc and content of a letter from Clarke to Birch in
November, 1874, only a few months after the system had been
inaugurated. In this letter the Governor comments that in Selan-
gor, Swettenham had “managed his old Sultan very well,” and
continues that Birch may tell the Sultan of Perak that “if he
accepts in its entirety our advice, and by it rules his country
justly, and keeps the peace to all and with all,” what he loses
will be more than made up to him. “I should make him, I mean
induce him, to go with you everywhere. Tell him the Sultan of
Selangor is doing it with Swettenham; that his doing so will make
him stronger in his country, ete. In short, organise a regular
‘progress' with him, you, of course, taking care to be Al and the
prominent figure.” ** It is, perhaps, superfluous to remark that

:* Anson, op. cit,, p. 322. See also Swettenham, Mala; Sketches (London,
1595). No. XTX. “Jhines Whecler Woodtam Tinses? Sketches (Landon,
{iaintaine that “of all the States in the Peninsuls Perak was probably the
least well suited for the schooling of & Resident and the initiation of the
interesting but dangerous experiment of government by the sdvice of a
Brtish officer.” Winstedt writes that “Mr. Birch dashed into Perak’s Augean
stable, like an Victorian schoolmaster, confident that decision and firm-
ness would soan cinn it up,” and cites Birch's report to Singapore that “it
{pacerns us little what were the old customs of the country, nor do I think
they are worthy of any consideration.” History of Malaya, p. 237. See also
Winstedt and ilkinson, His of Perak, pp. 1021

** Vetch, op. cit., pp. 176-177.
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this is scarcely the language one uses about an independent ruler |

to whom mere advice is being tendered. |

It is possible, but doubtful, that this assumption of authority |

by the British might have been worked out peacefully if Clarke |

had remained to direct it since he was prepared to move grad- =
ually while Jervois was impatient of delays. At all events shortly I

after the appearance of Jervois the trouble broke loose. The new
Governor went so far at times as to advocate outright annexa.
tion, but as a practical policy he proposed the abandonment of
mere advice and the substitution for it of a system under which
the States would be governed in the name of the Sultans by
British officers to be styled Queen's Commissioners. Without
consultation with the Colonial Office this change was put
into effect in Perak. It was while distributing a proclamation
to this effect in the interior of Perak that Birch was assas.
sinated.

Now there ensued two wars, one on a considerable scale
between the rebellious Malay chiefs in Perak and the British |
forces, and the other on paper between the Governor and the
Colonial Office. In the former war the victory lay with the strong |
British expedition which was assembled from Hong Kong and |
India, and before long all the leaders of the uprising were brought
in. Three of the chiefs who were held responsible for Birch’s death
were hanged and the Sultan and others who were less directly
involved in the affair were exiled to the Seychelles. For a time
there scemed some danger of a general Malay rising throughout the
Peninsula but the only other point at which actual trouble broke
out was in Negri Sembilan.

In the other war the victory was less clear cut. Lord Carnar-
von was on firm ground in censuring Jervois for proceeding to 3
change in policy without consulting the Colonial Office, but there
seems little doubt that his theory of limiting the Residents to
advice was not practicable. If Jervois went too far in recommend-
ing annexation,®* the Secretary of State certainly erred on the

** Clarke's defense of the residential system as against Jervois' plea for
annexation is significant: “I hear the new policy is to annex. This is foolish
The Resident system is far bclltr till elch State pays we must be patient
and not hasten too much the ld!ll of how things should be done. Let
know the country well, and having established our police posts, our advance,
when we make it, will be b-dyw annex you mm be prepared to spend
money and lose many lives. , indirect mlc s
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other side in proposing a scheme of things which seemed naively
utopian to the men on the spot. The debate, often distinctly acri-
monious in tone, was an interesting examination of the funda-
mental principles of indirect rule, but the inevitable formal vie-
tory of the Secretary of State was not sufficient to reverse the
actual practice of control by the Residents. The final shot in the
battle was the Earl of Carnarvon's dictum to the Governor that
“It is, in my opinion, undesirable that the British officers should
interfere more frequently or to a greater extent than is necessary
in the minor details of government. Their special objects should
be the maintenance of peace and law, the initiation of a sound
system of taxation, with the consequent development of the gen-
eral resources of the country, and the supervision of the collection
of the revenue.” ** Two years later, as the result of an incident
in which a Resident was held to have exceeded his powers, the
Governor sent letters to the three Residents in which it was stated
that they were to act as advisers and not as rulers, and that if
they chose to disregard this principle they would be held respon-

cheap means of transition to annexation. The Earl of Camarvon also felt
that annexation might later be desirable and beneficial for the Malays, but
be thought that because of the situation in Burma and China and the hew-
ness of the residential system, the time had not come for that final step. Sec
Sir Arthur Hardinge, The Lafe of Henry Howard Molyneuz Herbert, Fourth
Earl of Carnarvon (Oxford University ress, 1925), 11, 137-138.

** C. 1512, despatch of June 1, 1876, p. 99. In London a clear understand-
ing of the problems involved was thown in the Economiat. On the Caraarsoa
Jervois correspondence it commented as follows: “Lord Carnarvon has, in
the most recent of his despatches, taken up s determined attitude, and
though opinions may difer us to the wisdom of his policy, it is at any rate
stisfactory that there will be no further ambiguities in the counsels of the
Colonial Office on which too zealous loeal officials may found daring and
cmbarmassing enterprises. Yet this is now an advantage confined within the
narrowest limits. i ibi

vut many a parallel, it is to be feared —against the negligent vagueness of the

¥ dictated from the mother country, quite as much as sgainst the peril-
audacity of colonial governors and their local advisers. . . . We con! fens
e see little reason to expect an improvement in the political state of the
Malayan peninsula from the advice of Residents, unless the Residents have
Power to support their counsels by bringing up regiments and men-of-war
uhen they please. Tt may be mid that in India the Residents have dane
good service, but in India, it must be remembered, they are sustained not only
by the immediate force at their command, but by the reserved military power
of the whole Empire. This is thoroughly understood by the native princes
o Tndia: but it would not be understood. for it would not represent the fact,
among the Malay chiefs.” June 24, 1876, XXXIV, 736-737.
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sible for any trouble springing from their neglect of it. This vies |

was approved by the Sccretary of State. ** |
“It scems to have been supposed by the highest authorities in |
Downing Street and Singapore,” comments Sir Frank Swetten- |
ham from the wealth of his experience, “that the ‘passive resist-
ance’ of tens of thousands of Malays could be successfully met by = =
the ‘peaceful persuasion’ of two or three Residents, but thirty =
years later it is recognized that, even in England, ‘peaceful per-
suasion’ is only effective when the persuaders largely outnumber g
the passive resisters. . . . It will be understood that even from |
the first the Residents had exercised, or tried to exercise, an influ- |
ence which could not be truthfully defined as the simple offer of =
advice, and when, in 1878, they were warned that if they departed | ;
from the role of advisers they would be held answerable for any |
trouble which might occur, they accepted the responsibility as a‘
preferable to a position of impotence and an attitude which no |
native in the country could have either understood o @
appreciated.” ** |
The two conflicting opinions as to the interpretation of the =
functions of a Resident in Malaya did not, however, cause any | 33‘
1

further serious difficulties. The Perak War had cleared the air -
and the Malays thenceforward gave in with a good grace. Undis-
turbed by London’s version of the system the Residents proceeded
rapidly with the work of pacifying, reconstructing, and then
developing their countries. In Perak in particular, the wise and
tactful management of Sir Hugh Low, who was Resident in the
formative years from 1877 to 1889, transformed this former storm
center into a peaceful and flourishing State. ** In Selangor and
Sungei Ujong there was also great development, but in neither of
them was the situation so dangerous and complex as in Perak at
the time when Low took control of it.

*£C 2410 (1879), despatches of May 17 and August 31, 1878,

*3 Brtuh Malaya, pp. 218, 221. An impartial observer of Malay affain
at this period says of the Residents: “These officers are, in fact, far more the
agents of the Governor of the Straits Settlements than the advisers of the
native princes, and though paid out of native revenues are the virtual rulen
of the country in all matters. except thase which relate to Malay religion -nd
custom.” lsabells L. Bird, The Golden Chersonese (London, 1883), p. 389
See also Brau de Saint-Pol Liss, Pérak et les orang-sakéys (Paris, 185
p. 66 and pt. I, Ch 1X; Sir Henry Norman, The Peoples and Politics of the

Fur Anxl (New York, 1895), p. 54.
“Winstedt and Wilkinson, History of Perak, pp. 117-115.
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Politically, almost all power was vested in practice in the
_ hands of the Residents, both as against the Sultans and other
chiefs and as against the Governor and the Colonial Office. Means
of ication for a iderable time ined very sketchy,
the problems were different in the three areas, and the constitu-
tional and administrative structures were just in process of for-
mation. Singapore was the remote center of a different world and
the Residents were inevitably left to work out their own prob-
- lems in their own way, keeping a daily journal for the informa-
- uon of the Governor and submitting to him annually a general
- report and a proposed budget. The task of the Residents in deal-
ing with local opinion was eased by the creation of State Councils
for legislative and other purposes in which sat the Resident, the
ruler and other Malay chiefs, and leading Chinese. For the most
part these Councils appear to have been clearly dominated by
- the Residents but, as the business was conducted in Malay, they
furnished a useful center for the discussion of policies and prob-
~ lems. By gradual stages each of the States developed its own
civil service with Englishmen in the key posts wherever possible
- and a motley array of Eurasians, Chinese, Indians, Sinhalese,
snd Malays in the lower offices.
~ The finances and trade of the States increased at an almost
- phenomenal rate as they underwent political reconstruction at the
hands of the capable British administrators and as the Pax
Britannica replaced the continual internal strife. No figures on
which any reliance can be placed are available for the years prior
to the cx(cnsmn of British protecuon but those for the succeed-

the three States show the following growth: **

Revenue Expenditure Imports Ex|
$ 560997 $ 585,189 Not available
881910 'NW $2231.048 $1,906952
! . 2,208,700 2,261,954 8,667,425 9,691,786

All the States were burdened in varying degree with the debt
which had been incurred by the Colony in their pacification and
hence started their new carcers under a considerable financial

* From tables in the demted Malay States: Manual of Statistics, 1920
th.ln Lumpur, 1929), pp. 223-224, 255-256.
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handicap. In Perak this debt amounted to $800,000 but Low suc-
ceeded in paying it off in six years, thus leaving the State free
of debt. On the score of population increase the figures are less

reliable but the official estimate for Perak, which experienced a |

more rapid development than the other two protected States, gave
a population of about 81,000 in 1879 and 195,000 a decade later.
The census of 1891 showed a population of 214,254 in Perak.

In the light of the later expansion of Western enterprise in the
protected areas, it is interesting to note that up to the time of
federation in 1895 the economic development of the Peninsuls
was almost exclusively in Chinese hands. Despite various efforts

on the part of the authorities to induce European planters and |

miners to open up the country the response was disappointingly
small. One of the principal stumbling blocks seems to have been
the lack of an adequate labor force. After considerable negotis-
tions the Government of India in 1884 agreed to allow the recruit-
ment of Indian coolies for the protected States. In the following
year the Acting Governor wrote to the Secretary of State that
“the labor supply is probably the most difficult of all subjects in

connection with the opening up of any portion of the Peninsuls, |

and yet it is upon this difficulty being surmounted that the pros-
perity of each State must depend.” **

For the ordinary Malay and Chinese in the States there can
be no doubt that this was a period of great advancement. If the
chiefs had much to grumble about in the loss of their privilege:
and revenues, the ordinary man was for the first time freed from
much of the old oppression and from slavery or the fear of it. A
small beginning was made with education, rudiments of modern
sanitation were introduced, and there was peace in the land which
made it possible for the Malay to till his fields and for the Chinese
to seek his fortune without risking his life. Furthermore, ther
had not yet come that vast expansion of the Western economic

system which was to rear over the head of the Malay, at least, |

**C. 4958 (1887), p. 6. The extent of British control in the protected
Gmos may be seen in lhv.- comment of the Governor to the Secretary of Stat

1881 in relation to Indian immigration. “I can assure your Lordshi
wmu- “that with the large powers the Executive has in the native gutzs
it will be more e,i‘ for me to genunu\' that the coolies from India will be
well treated there than it could ven in our own settlements.” Alice,
Lovat, Life of Sir Frederick Weld (London, 1914), p. 330,
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if not of the Chinese, a great and incomprehensible super-
structure of trade and government.*"

In questions of high policy toward the States there was little
change from the time of Jervois to the building of the Federa-
tion. There was, however, one examination of the problem which
seems to me i ignifi to warrant its ion at
some length. This was the general survey of the situation under-
taken by Governor Sir Frederick Weld in an attempt to wring
from the Secretary of State some guiding principles as to the
policy to be followed in Malaya.” Much of what was said then
could with equal justice be repeated now despite the apparently
overwhelming difference in circumstances.

Weld conceded that everything was going well in the States
and that it was unlikely that the mass of the people would be
interested in overthrowing British rule, but he felt less sure of the
native aristocracy. “It must be borne in mind that advantageous
2s the present régime is for the people who are rescued from
oppression, good government, though it means security for the
oppressed, is a restriction, not a relief to the oppressor.” At all
events he was convinced that the policy affecting the welfare and
position of large populations in a country which is the key to the
Far East should not be left to chance dealing.

“The present theory of the native States government is that we
advise, and do not assume the possibility of our advice not being
taken; but no hard and fast rule can be given for such advice.”
At some points, he says, the British intervene, at others they do
not, and the only ground for the distinction is what is thought
advisable at headquarters. Often the advice is accepted merely

~ because the Malays know that the British are strong enough to
~ enforce their decisions. There is also a large and increasing

Chinese population, which, being made up largely of the lowest
classes, he sees as an element of danger requiring firm and tactful
handling. “It is impossible to ignore the fact that we are, and
have been, relying on something more than mere advice, and

" The developments of this period may be followed in detail in the
annual series of d’)mm-nd Papers which reproduced the reports of the Resi-
deata and the correspondence of the Governor and the Secretary of State,

** The following summary and citations are taken from Weld's despatch
of October 21, 1880, reprinted in Lovat, op. cit., pp. 312-318.
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unless we are prepared to evacuate, the country must continue
working on the same lines in the future.”

In this situation Weld pointed out that there were three pos.
sible courses to pursue: to prepare gradually to retire from the
native States, to annex them, or to extend British influence over
the Malay States south of Siam and to hold firmly to the present
system in the already protected States.

Retirement from the States he regarded as virtually impossible
since this would mean abandoning them to a worse anarchy than
that in which the British found them. Then follows this signifi-
cant passage: “Nothing that we have done so far has taught them
to govern themselves, we are merely teaching them to co-operate
with us and to govern under our guidance. To teach men to gov-
ern themselves you must throw them on their own resources. We
are necessarily doing the very reverse.” The present validity o
this inescapable judgment is not impaired by Weld's further
doubt—equally valid for most Englishmen at the present day—
as to the capacity of Asiatics to govern themselves. Good native
government, he wrote, is not “a plant congenial to the soil, and
every year native rulers are confronted with greater difficulties
owing to the growth of a foreign, and especially a huge Chinese
population.” This immigration and the investment of foreim
capital took place in the confidence that the British would not
retire.

If retirement was out of the question, there remained the
possibility of the other extreme: annexation. This, it appears, was
generally regarded as the ultimately inescapable fate of the native
States, but Weld was not prepared to go so far in this direction
cither. “Countries in the position of the Malay States requirc s
somewhat elastic form of government; justice and firmness should
be tempered by tact and discretion, and great care be given to
the selection of Residents and even of subordinate agents. The
native States are not, in my opinion, ready for a system which
approaches more nearly the British one which prevails in our
Colonies.”” ** He was convinced that even without annexation the

** Sir Hugh Clifford, a later Governor of the Straits, who as a young mi
had been influential in bringing Pahang under British protection, says i hs
}m‘ln«- to Lady Lovat's Weld (p. xiv) that annexation would have  trao

ormed the Malsy rajas and chiefs “into our unforgiving enemics.” The |
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inflow of capital would not be halted so long as it was known that
the British did not intend to withdraw their control. In conse-
quence Weld ad d that the residential system be inued
with an overt recognition that the advice given by the Resident
meant more than advice and that the system be extended to the
- other Malay States as opportunity offered.

The first points at which extension became possible were the
- Negri Sembilan and the large and sparsely populated State of
Pshang on the east coast of the Peninsula. The former had been
coming closer and closer to British rule for some time back."* At
the time of the Perak War Jervois had succeeded in arranging for
an extension of British control in these States, but the Secretary
~ of State had refused to sanction the advance. The Governor did,
liowever, manage to secure a federation of six of the nine States.
By gradual stages this federation grew to absorb the remaining
States and British control became increasingly effective. The last
. stage in the proceedings was the treaty of August 8, 1895, by
- which the nine States agreed to constitute their countries into a

SO TRASY TR

{ ion under the ion of the British Government and

- 1o accept the assistance of a British Resident whose advice they

- would follow “in all matters of administration other than those
touching the Mohammedan religion.” **

In the case of Pahang the first step taken was the negotiation

of a treaty in 1887, after Weld had made strong representations

- cature of indirect rule in the Federated Malay States is illuminated by his
further comment that Weld was right in thinking that “for a prolonged
period the administration of these new, raw lands would call for a greater
measure of elasticity can, be under the more rigid and
~ precise Crown Colony system. quite clearly that, at the
long last, the intcmf’uf;iniun io! ative States would have to be
- szumilated very closely to that of the Colony; and in our own time that
~ frocess of mssimilation has been made practically complete.” Swettenham
~ (The Real Malay [London, 19001, p. 23) #ays that the Residents, by force
of , carried on the inis “on much the same [ines as
. though the States had formed an integral portion of a British colony.”
. ""Imbella L. Bird (op. cit., pp. 154-161) has an interesting chapter on the
condition of the Negri Sembilan at this time. She remarks mncidentally, but
| [\Vcalingly, that “their relative positions and internal management, as well

_

pasm !

*' See Maxwell and Gibson, op. cit., pp. 6485, This treaty was preceded

by s number of other sgreements, the texts of which are given in the same
compilation, pp, 374
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to the Sultan ing the i of the
country, under which the Sultan agreed to lhe appointment of 1
British officer having the functions of a consular agent, and placed
his foreign affairs under the control of the British. Shortly there.
after, however, the murder of a Chinese British subject in Pahang |
gave rise to stronger measures. In the succeeding year the Sulta:
—very much against his will, according to Sir Hugh Clifford, who
carried on the negotiations **—was persuaded to write the Gov.
ernor a letter in which he, like his royal colleagues, asked for ¢
British officer “in order that he may assist us in matters relating
to the Government of our country, on & similar system to that
existing in the Malay States under English protection.” ** Tius
offer the Governor readily accepted, thus consolidating the tern-
tories joined together in 1895 into the Federated Malay States.

** The FurlherSndt of Snknce (Garden Cll 1920), p. 283. In the prefsc |

Clifford remarks that nhm;. \thr.n 1 entered 1t =
ISST. present ‘an_almost exact counterpart to the feudal governments ¢
medieval Europe. w it pn-und.uﬂu muchon'ol Great Britain, -bd ~
i this case was barely d from i =
this virtual annexation as against lel lor cantinued hhl.ny nl.lio\'em-
ment, Clifford insists that the Mu.y- “The
rule of their rdjas and chiefs was one o! e most Ah-oluvg md cymu.l autoe
racies that the mind of man has conceived . words or sentiments, &
matter how generous or beautiful, wou|d avail to n-unrl\ the blood which |
saw flow, or to dry the tears which I saw shed in Pahang when I lived in th
native State under its own administration.” Far the earlier conditions =
. see also Swettenham's Jnuml l\eﬁ -{, a Journey Across tis
Mshy Peninsula,” Journal, AS, XV (1885), 1-37.
Pahang Treaties, Maxwell -nd Gibson, op. it pp. 66-70.

to this work (




Cuarrez IV
THE FEDERATED MALAY STATES

FEDERATION

Wira the federation of the four Malay States under British
 protection, Malaya began to take on something of its present
aspect and to swing rapidly into the world economic stream.
With the partial exception of Kedah, which has seen a consider-
- sble expansion of modern enterprise, all the areas which have
taken part in the ph 1 ieth century develop of
Mslaya were already caught in the net of British control. The
~ four northern States, indeed, remained in the hands of Siam
until 1909, but, in the south, Johore, despite the lack of formal
treaty engagements, had for long been as closely linked to Britain
a3 the States which had accepted British Residents. In the
former Siamese States the process of Westernization has moved
ahesd at & much slower pace than in their southern neighbors,
presumably because of their later entry into the system. Kelan-
 tan and Trengganu may still be spoken of with some substantial
 ustification as Malay States under British protection, but the
} tame is true in only a formal sense of the States of the Federa-
tion.
j The reasons for the creation of the Federation are not diffi-
.

i cult to discover—in fact, perhaps the most surprising thing about
Malaya is the amount of autonomy which has remained through-
out the years in the dmini: ion of a relatively small,

compact, and homogeneous area. Although the Federation

proved speedily to be moving toward centralization, there still
remained the Colony and the five unfederated States which con-
unued to go their separate ways despite the obvious tendency to
iomn them together in some sort of common union. This curious
- Stuation survives to the present day, and, if truth be told, more
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than one Governor has found his political life made miscrable |
when he attempted a rationalization which would break down
the over-centralization of the Federated Malay States, draw the
five remaining States into a Malayan union, and link the whole
to the Colony. )
The first effective consideration of the ides of federation
appears to have been undertaken in 1893 when the Secretary of |
State and the Governor agreed in principle on its desirability
While the Sceretary of State looked only to a limited federation |
embracing Selangor and Negri Sembilan, the Governor was con- |-
vinced that the time had come for a more complete union. The
two principal arguments in favor of the proposal were that it
was increasingly necessary to secure some degree of administra-
tive uniformity in the States, and that the Governor, dealing
with four separate Residents, cither left them to their own
devices or was himself overwhelmed with work. The heart of the
Governor’s plan was that there should be established, under by
jurisdiction, a Resident-General who would be the chief exccu-
tive officer with the function of supervising and controlling the

administration of each of the States. He felt that it was essen- |

tial to the success of the scheme that the native rulers—"some
of whom take a keen and intelligent interest in the governm
of their States"—should be gradually persuaded of the ad
tages it offered them. The Chinese, he felt confident, needed m

special consideration since they would readily fall in with any |

system of government that was not oppressive and gave reason-
able scope to their habits of life.

No action was taken on this proposal, however, until 18%
when a new Governor, Sir Charles Mitchell, again brought the |-
matter to the attention of the Secretary of State. Like his prede
cessor, Mitchell argued that the four States were drifting ser-
ously apart in such fundamental matters as the administratior |-
of justice, taxation, and land settlement, and that it was impos |-
sible for the Governor to bring about uniformity unless there |-

! Sce Correspordence Respecting the Federgtion of the Protected | umé. .

States, May, 1893-December, 1895 (T.’wg tak, 1896) o

ane of the hmm lenders in Larut ‘When the British fag is

over Perak, e will go down an his knees and bless God.”” Vo |
o e oo, sy of Perck b8
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was some centralizing power on the spot. He proposed that the
Resident-General, under the G as High C issi
should have wide powers of discretion, but should act only
through the Residents in the several States. All legislation was
to be left in the hands of the State Councils, although he sug-
gested that it would be well to have occasional meetings of an
advisory assembly of chiefs and Residents, Instead of continu-
ing with the system of appointing officers to the separate States,
he wanted a common civil service for the whole of the federation,
scting under the general direction of various federal department
~ heads. These department heads would be under the instructions
of the Resident-General, but would not be empowered to issue
to their departments in any State orders opposed to the ruling of
the Resident. The creation of & common purse he regarded as
inadvisable since it would form an obstacle to the desired union.
When this general program was approved by the Secretary of
State, Sir Frank Swettenham, then Resident of Perak, was com-
missioned to get the consent of the rulers to it. One basic point
was contained in his instructions which has continued to plague
the Federation ever since: “It will of course be most important
to point out that in binding themselves and their States by this
agreement the rulers will not in the slightest degree be diminish-
ing the powers and privileges which they now possess nor be
curtailing the rights of self-government which they at present
enjoy.” It has been pointed out above that the right of self-
government which the rulers enjoyed at that time was in fact
exercised by the Residents, and it is difficult to envisage any
 lederal scheme in which the powers and privileges of the com-
ponent units would be in no way diminished.
On this fictitious basis, however, Swettenham, during July,
1895, succeeded in winning the approval of all the rulers with
latively little difficulty. The Iting treaty of Federation, like
that which supplemented or replaced it in 1909 on the creation
- of the Federal Council, is something of a masterpiece of loose
and casual drafting." “The Treaty of Federation,” states a high
legal authority, “is a shining example of theory and practice. It
states that the Sultans ‘agree to constitute their countries a
* Text, Maxwell and Gibson, Treatics and Engagements, pp. T0-71.
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Federation, to be known as the Protected Malay States.” It was
not a federation and has never been known as the Protected
Malay States.” The treaty at no point even suggests what shall | |
be the respective powers and functions of the States and of the |
Federation, beyond stating on one hand that the rulers agree to |
accept a Resident-General whose advice they will follow “in all
matters of administration other than those touching the Muham.
madan religion” and on the other hand that “nothing in this
Agreement is intended to curtail any of the powers or authority
now held by any of the above-named Rulers in their respective | -
States, nor does it alter the relations now existing between any
of the States named and the British Empire.”

Swettenham himself comments that this treaty made the
States one for all general purposes of administration, and con-
tinues that “in agreeing to the appointment of a Resident-Gen-
eral, it was for the first time plainly stated that he should have
executive control.” * As a maner of fact this is nowhere plainly |
stated in the treaty although it ad the subse- |
quent development of the Federation, and if |t is to be taken as |
representing the intention of the British authorities, that intention |
seems flatly at variance with the explicit guarantee of the powers |
and authority of the rulers. Instead of clearly defining the
nature of the relationship between the rulers and the seversl
British officers, the treaty merely left the door wide open for s
repetition of the controversy which had been carried on between
Sir William Jervois and Lord Carnarvon. Control by the Resi-
dents and, later, by the Residents-General was an indisputable
reality but there hu always continued to bob up the lega] fiction |5
that the rulers are inds ! (or fed: d) gns ruling |
their States with the aid of the advice of British officers. Con-
sideration of the problems of the Federated Malay States on s
realistic basis has from the beginning been hampered by the
argument that it was necessary or desirable to “restore” the
Sultans to a position which they had never occupied since British |
protection was thrust upon them.

In support of this proposition it might be useful to cite at
some length the opinion as to the position of the rulers given by

* British Malaya, p. 273.
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Resident-General Sir W. H. Treacher in 1903: “I point out that
long before the date of federalization,” he wrote, “the Sukan had
ceased to ask and take the advice of the Resident on all ques-
tions other than those touching Mahomedan religion and Malay
custom, but that on the contrary it had become the practice for
~the Resident with the sanction of the Governor of the Straits
Settlements (now the High Commissioner of the Federated
Malay States) to frame annual estimates of revenue and expendi-
ture, to make official appointments and to do a hundred and
~one other things, not touching Mahomedan religion or Malay
tcustom, without reference to the Sultan; and this is a correct
'L statement. The position has in fact been reversed: instead of the
~ Sultan carrying on the Government with the advice of the Resi-
~dent (Mahomedan religion and custom excepted) the Resident
jcnmes on the admini ion with the ref when he con-
siders it necessary for the advice of the Sultan. Whether that
1is right or wrong I need not now inquire, but it is an incontestable

fact.”

Just as the Pangkor Engagement and other similar agree-
- ments with the rulers had been interpreted to mean control by
the Resident, so now the treaty of Federation was promptly

 utilized as the basis for a federal centralization which has in-
- creasingly tended to obliterate the States.* Under the direction
of the Resident-General a large and efficient central administra-
tion has been built up in which the Sultans have had either no
~share or a share so small as not to be worth speaking of. Nor
have they appeared to be dissatisfied on the whole with this
- amangement of affairs, despite certain statements to the contrary

" “Previous to the Treaty the de fcto exe
5 Mohammedan religion and Malay custom excepted) had been el by

z

e State Governments, even if they had wished, were powerless to
<k centralization in the Federal G and to escape from the ever
lv-nd%_ activities of the federal dEpcn.mcnu," Brigadier-General Sir

uel Wilson, Visit to Malaya, 1832 (Cmd. 4276 (1933)), pp. 6-7.
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from high quarters. If their actual powers are almost nil, they | J
not only retain their high offices but are substantially guaranteed = q
their possession of them. Their large incomes come to them wity |
a most desirable certainty and promptness, and their display of |
pomp and ceremony is even enhanced by their position as figure-
heads in the British imperial scheme of things. The most impor-
tant factor in their original acceptance of the federal idea, ac-
cording to Swettenham, was that they believed that in the
Resident-General they would have a powerful friend and advo-
cate whose voice would be heard further and carry more weight
than that of any Resident. At all events it is as certain a
any such judgments can be that both their dignity and ther
wealth are greater as Sultans in a British federation than
they could have been as independent rulers of separate Malay
States.

It is, perhaps, desirable to insist again as a matter of pre-
caution that in discussing indirect rule it is rarely if ever possible
to arrive at precise statements of fact as to the relation between
the European and the native authorities. For the Federated
Malay States the evidence is overwhelming that from the fint

of the British Resid the Sultans and other chieis
faded into the background, and it is equally certain that the |
Federation was built up apart from and over the heads of the
rulers. In many instances even the formality of securing the
consent of the ruler or rulers was dispensed with. But it i
equally true that in many instances the rulers proved admirabie |
advisers of the British authorities. At the best they were met |
who knew their countries and peoples intimately and at the worst
they had open to them many underground channels of informa- | =
tion which normally could not be tapped by any Europesn
Where they happened to be men of moment it was obviouslt
desirable to secure their advice and support in carrying through
any important project; where they were not it was still usefu!
to have them appear before the populace as the nominal centert
of power. This aspect of the matter has become increasi
important as the Chinese population has grown and has push
its own claims. It is a comforting and useful fraud to proclaiz |
that since these are Malay States under Malay rulers the coo-

4
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cessions which the aliens ask are beyond British granting. There
the matter does become & fraud, but it would be definitely mis-
A leading to regard it as fraudulent throughout: the rulers have
lost their power but they have by no means equally lost their

.~ influence.
’ On the basis of his long experience and his success in winning
~ the rulers to the Federation, Sir Frank Swettenham was made
first Resident-General and the new departure was formally in-
augurated on July 1, 1896, with the capital at Kuala Lumpur.
Immediate progress was made with the building up of the new
 federal administration. A Legal Adviser, a Secretary for Chinese
~ Affairs, & Judicial Commissioner, 8 Commissioner of Police, and
* a Director of Public Works were all shortly appointed and their
~ subordinate staffs began to grow.* As the Federation grew and
] flourished, other departments were added to meet new needs, until

 finally a ! was blished at Kuala Lumpur
* which wholly hadowed its mini rivals or subordi

~ in the several States. At the head of the local structure stood
1 the Resident-General who th h at least until very recent

| times, has maintained a somewhat surprising freedom of action,
ﬁdl‘spile his formal subordination to both the Governor of the
~ Straits as High Commissioner and to the Secretary of State for
 the Colonies.
~ One innovation of significance was the introduction of a Con-
 ference of Malay Rulers, members of State Councils, and chiefs,
fumlrr the presidency of the High Commissioner. While this
~ body had no formal legislative powers it served both to empha-
size the reality of federation for the Malays and to furnish a
~ center where common problems could be freely discussed. The
 first of these Conferences was held at Kuala Kangsar, the seat of
the Sultan of Perak, a year after the formal inauguration of the
 Federation. In his official report of this meeting, Sir Frank
Swettenham wrote that “from every point of view the meeting
liss been an unqualified success, and it is difficult to estimate
- *In his first report as Resident-General (C. 8661 (18971, p. 6), Swetten-
m attacked the idea that central control would destroy individual initi-
- tive. “I do not think it will do so here, if the Federal officers use their
- suthority as it is intended it should be used, that is, rather as inspectors and
sdvisers'to the local officers than as the hesds of departments.”
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now the present and prospective value of this unprecedented
gathering of Malay Sultans, Rajas, and chiefs. Never in the
history of Malaya has any such assemblage been even imagined
I doubt whether anybody has ever heard of one Ruler of a State
making a ceremonial visit to another; but to have been able 1o
collect together, in one place, the Sultans of Perak, Selangor,
Pahang, and the Negri Sambilan is a feat that might well have
been regarded as impossible.”” * All the | dings of the Con-
ference were in Malay and it appears that the Malay membens
participated in its deliberations with some freedom. Unanimity
was attained on several important subjects, which were then
turned over to the State Councils for the enactment of identical
legislation.

At the second Conference, held in Kuala Lumpur in 1903, two
matters were b hed which have inued to be of absorbi
interest in the Federated Malay States. The first was the ques-
tion of Malay participation in the government and, more gen-
erally, in the development of the Federation. On this score the
High Commissioner remarked that the British had not forgotten
that they had come into the Malay States at the invitation of
the rulers in order to teach them a better form of administration,
but he pointed out his regret that the national chamc!enstm of
the Malays “make it difficult—though not i for them
to take full advantage of the npportumuea which now come
begging to their doors. If this Conference can devise any means
of awakening the dormant energies of the Malays, and can per-
suade them to devote themselves to any sustained effort in the
way of work, it will render a signal service to the Malay people
and these States.” The Sultan of Perak agreed that the Malays
had not yet fully availed themselves of their opportunities in
the government service, but no scheme was devised, nor hat
any yet been found, by which any considerable portion of the
administration in these Malay States could be turned over to
Malays.

The other topic raised was the perennial one of over-central-
ization and here again the Sultan of Perak took the floor in one
of the very few recorded utterances of the rulers in favor of

* British Malaya, p. 289.
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loosening the Federation. In general his speech at the close of
the session was a paean of praise for the wisdom and justice of
British protection, but he confessed that he was not quite able
to understand the nature of the new union of the protected
States. While he had no quarrel with the idea that the States
should assist each other in a friendly way, he protested against
amalgamating them into one since then there would be no State
left to assist another: “A Malay proverb says that there can-
not be two masters in one vessel; neither can there be four
Rulers over one country.” The treaty of Pangkor, he reminded
the British, provided that the Residents, and not the Resident-
General, should be the advisers of the Sultans, and he expressed
the hope “that the affairs of each State may be managed by its
own officers, so that the governments may be separate entities.” *
This was a protest worth making and it was no doubt influential
in securing the 1909 reforms in the federal structure, but neither
the protest nor the later reforms had any substantial effect in
procuring the desired results,

These occasional conferences or durbars were unquestionably
4 guccess, but they could have little effect upon the real work of
the Federation beyond increasing the general stock of good will

- and affording a ceremonial setting for a formal discussion of the
- problems of the States. Under indirect rule even more than in
- colonial and home governments it is necessary to concentrate on

pageantry and splendor in the setting of the stage, but the real

. work there as elsewhere must be done largely behind the scenes,
- The administrative center had already shifted away from the
| Sultans and their Residents to the Resident-General and his

secretariat in Kuala Lumpur, and legislation was not slow in
following it to the same efficient destination.
Both before and after the erection of the Federation the legis-

- lative power appears formally to have remained within the

absolute grasp of the rulers, despite the creation of the State
Councils. These latter bodies were advisory only and there is no
evidence that the exercise of the executive and legislative powers
in each State by the Ruler in Council rested on any constitu-

+ee T. Lister, Report on the Administration of the ederated Mala
Sites (Government FPrinting Ofice, Rangoon. Burces. s} v
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tional change in the position of the ruler as absolute monarch'
Between legal theory and actual practice there was, however, a
wide divergence. While opinions may differ to some extent as to
the usefulness of the work performed by the Councils, there can
be no question that on the whole they were little more than
bodies advising the Resident on certain points and registering
his decision with or without real discussion. Sir George Maxwell,
a later executive head of the F.M.8,, came to the conclusion after
an examination of the records of the Councils prior to Federation
that their role was of small significance. For the year 1895, in
particular—the last year of the separate existence of the States—
he found that some of the Councils met only once and others
only a few times in the year, that the annual estimates were not
brought before the Councils, that the entire proceedings were
dominated by the Resident, and that all legislation was passed in
English although none of the Malay or Chinese members could
speak that language.” It is important to remember these findings
in connection with the later efforts to restore the Councils to an
earlier glory which they had never possessed. That the Councils
should be endowed with real powers after their long life of im-
potence is at least a debatable proposition, but it is not one
which can find its justification in history.

After federation the position of the Councils changed only
for the worse. The essential purpose of bringing the States to-
gether was to secure uniformity of action and, since the treaty
placed no limits on the competence of the Resident-General ex-

* See The Pahang Consolidated Co., Ltd. v. The State of Pahang, Privy
Council Appeal No. 27 of 1832; the constitutional position in Pahang is that
in 1889 the Sultan “appointed nnd there has since existed a State Council
but this is only an .A’ visory body, and_though since 1889 the laws for the
State have been amud by the Sultan in Council, the legislative powl'r hs¢
n.-mllntd in the Sultan acting with the advice of the British den

lso Roland Bnddzﬂ The chul Status of the Malay Slulu (‘mp
pore, mn, p. 13 "’I'he only legal force possessed by ay executive act

¥, O an; State Council
e e e Teto ot e ot Tt shetld slso be noted, hos-
ever, that the rulers apparently sat as ordinary members in their Councils
and were luble to be oulvol.n{y by the majority.

* See Sii Maxwell's article in the Stroits Times of September 2.
1932. In an ;mc e of October 5, 1932, Maxwell adds: “If anyone belicset
that the State Councils of that time pl.-ycd any part in the administration
of the States, let him note that not one of the Eulzrl consulted his State
Council before consenting to Federation”




*.\ As the High Commissioner put it, the Malays had entered into
| "Federal Council Proceedings, December 11, 1909,

&l
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cept in matters of administration touching the Mohammedan
religion, virtually the entire substance of the legislative power
came to rest in his hands. In form it continued to rest with the
Sultan, or the State Council, in each State, since the treaty
expressly provided that no Sultan should exercise power or au-
therity in any State other than his own, but form and substance
were soon speedily divorced.

In his opening speech at the first session of the Federal
Council, created in 1909 to remedy the abuses that had devel-
oped, the High C issi Sir John And. authoritatively
outlined the actual practice. When federation took place, he
stated, the Councils were retained as advisory bodies to the
Sultans in legislation and other matters, but the uniting of the
States made it desirable that all legislation not of a purely local
character should be uniform. Hence the enactments were drafted
by the Legal Adviser, normally after consideration by the Resi-
dent-General and the Resident in conference, and were then sent
to the High Commissioner for his approval. Occasionally drafts
were also sent to Associations of Planters or Chambers of Com-
merce to obtain their opinions on the matter in hand. Then the
bills went to the Residents who presented them to the State
Councils for identical enactment. “It was,” the High Commis-
sioner p d, “not an altogether dignified or satisf. 'y pro-
cedure to send Enactments to the Councils, which were nomi-
nally, at all events, deliberative and legislative bodies, in a cut-
and-dried form with practically a mandate that they should be
passed into law without amendment.” **

THE REFORMS OF 1909

This problem of over-centralization—the pushing aside of both
Sultans and State Councils—combined with various others to
make a reform of the federal structure appear imperative. On
this score it was felt that the British pledges to the Sultans had
been largely ignored and that the latter had in fact lost con-
siderably more of their individuality than they bargained for.
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the federal agreement in full confidence that “the faith and obli-
gations of the treaties under which they agreed to accept British
Advisers will always be scrupulously observed. They are con-
fident that we will never forget that our powers are derived
wholly from their gift, and that we are here in a Malay country
as the advisers and counsellors of its Malay sovereigns.”

Two other points which were of moment in bringing about the
reforms were the relation of the Resident-General to the High
Commissioner and the desire of certain sections of the com-
munity to secure representation in the government. Although the
Resident-General was formally subordinate to the Governor as
High Commissioner there had in fact been a strong tendency for
him to become in practice the head of a separate administration
which ran on its own lines with only meager consultation with
Singapore. This state of affairs, which has continued on through
the history of the F.M.S., has frequently led to friction between
the two authorities, particularly, of course, where the personali-
ties of the two men make it difficult to work out a suitable
compromise. Although such matters naturally make an ap-
pearance in the formal records only very rarely it is a matter
of common local knowledge that these frictions have regu-
larly played a role in proposals for a reconstruction of the Fed-
eration.'*

Furthermore, the Resident-General was not only to a large
extent free from the effective control of the High Commissioner
but he was also singularly unchecked from below since he had
associated with him no council such as the executive or legisla-
tive councils which regularly exist in the Crown Colony system.

* ! Sir George Maxwell in the Sln-ull Times, October 5, 1932, of the
“brillisnt and ruthless campaign” which Sir John Anderson fought to secure
control of the federal finances. “When he was Governor of the Colony, lhe
Federal Treasury had handsome mrplu.'l Sir John had ambitious schemes;
but the Resident-General of that time kept a tight hand on the federal purse.
Sir John was autocratic, and could not tolerate that the Resident-General,
a8 the of a fe “of ind; Rulers, should be able
to say him ‘nay. when the Colonial Secretary in the Crown Colony had no
such powers. The political reasons for the difference in the power of the two
officers carried no weight with Sir John. He decided that the Rmdz-nl-
General must be deprived of his power.” It should, perhaps, ed
that Maxwell himself, as executive head of the I".MB was lllvr embm\led
in & similar dispute.

A
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For advice he could, of course, fall back upon the informal con-
ference of Residents, upon the Federal Secretariat, or upon
unofficial bodies, but none of these had any definite constitutional
place in the scheme. The position, particularly as it affected the
unofficial community, may again be well stated in the words of
the High Commissioner in opening the Federal Council: “The
development of the last few years has shown that both in regard
to legislation and finance some change was desirable. The rapid
merease of the commercial, mining and planting communities in
these States, the large amount of capital which is at stake, and
the growth of a public opinion, which desires some mode of
bringing its views directly to bear on the legislative proposals of
Government as well as on its administrative measures, have
made it imperative to constitute a central body to control the
finances and to direct the course of legislation.”

As a result of these various considerations an Agreement, for
the Constitution of a Federal Council was drawn up in 1909 and
signed by the rulers. This agreement, like the previous treaty of
Federation, is, juristically speaking, an almost hopeless docu-
ment. Beyond a statement in the preamble concerning the proper
enactment of all laws intended to have force throughout the
Federation, or in more than one State, and a side reference in o
lster article, no mention is made of the presumable fact that
legislative power is bestowed on the Federal Council. The one
txpress grant of power states that “the Draft Estimates of
Revenue and Expenditure of each State shall be considered by
the Federal Council, but shall immediately on publication be
communicated to the State Councils.”” The side reference pro-
vides that laws passed by the State Councils shall continue to
have full force and effect save where repugnant to laws passed
by the Federal Council. The same article also provides for the
exclusive jurisdiction of the State Councils over questions con-
ceming the Mohammedan religion and certain Malay matters,
aad “any other questions which in the opinion of the High Com-
missioner affect the rights and prerogatives of any of the above-
named Rulers or which for other reasons he considers should
Properly be dealt with only by the State Councils.”” Again, as in
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the former treaty, this agreement swings the full circle by the
clause that nothing in it is intended to curtail any of the powers
or authority now held by any of the rulers in their respective
States. A high legal authority has remarked, off the record, tha:
this clause “is of course ridiculous and either means nothing,
which has been the accepted interpretation, or negatives all that
has gone before.” In brief, & Federal Council was established
which, by an invisible grant, received almost unlimited legislu
tive po\\crs, mhnle the four rulers were Ie!t. undisturbed in the

which they ised on the advice of their

Residents.

The membership of the Council was as mixed as the reason:
for its creation. The Presidency of the Council was taken by the
High Commissioner himself, s matter which at the time appears
to have roused no special comment although, “since then, serious
doubts have been entertained whether it is consistent with Hi
Excellency's appointment as the representative of His Majesty
the King that he should preside over the Council of independent
Malay States. It is felt that, in his high capacity, he should
guide and advise from outside rather than take an active part ix
its duties." **

The second in the list of Council members is the Resident-
General, and only after him appear the four rulers, who, in tur.
are lolluwed by the four Residents. The rear is brought up by
“four fficial | to be i d by the High Commis
sioner with the approval of His Majesty.” The succeeding
article provides that if the High Commissioner regards it s
desirable to add to the Council one or more of the heads of the
various public departments, he may do so subject to the approvs!
of His Majesty—not, be it noted, subject to the approval of Thex
Majesties the Rulers, whose advisory (or legislative?) Councl
this presumably was. If an official addition of this character

** Sir George Maxwell, “The Constitutional Problems of Malaya," Crows
Colonist, August, 1932, p. 74. In In.l lmcle of Ocmbcr 5, 1832 in the Straw
Times, Maxwell ‘contends that this was “an of usurpation, which wi
obviously inconsistent with uu u-mu 2 Sreumhun (British Maloy:

F 338-359) remarks: “It is not :Lmu» easy to understand how the Govers¢

a Crown Colony can also be President of a Council for making L

and otherwise controlling lhe affairs of a Federation of protected States esck
of which has a Malay Ruler.
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were made, it was to be balanced by the addition of another
unofficial member.**

Since the practical results of this establishment of the Federal
Council were clear and unmistakable, it is scarcely worth while
ta undertake any further juristic examination of the provisions of
the Agreement, but there is one fundamental problem which
<hould at least be stated. What was the effect of the Agreement
~ on the legislative powers of the rulers? It has been argued above
~ that the correct view of their position prior to the Federal Coun-

cil treaty is that they were absolute monarchs, accepting British

advice, and further that while the treaty implied the contrary it
expressly reaffirmed their previous position. One is, therefore,
forced to accept the conclusion of Roland Braddell that the
sgreement. “purported to cut down the powers of the State
- Councils so that they should pass no laws repugnant to the pro-
_ visions of any law passed by the Federal Council; but it gave no
definite power to the latter to pass any laws at all. The fact is
thut no enactment passed by the Federal Council under the

Acreement of 1909 possessed any legal force in any State save

from the fact that the Ruler of that State had assented to it.” **

This situation is further complicated by the clause which states

that the absence of any member shall not invalidate any pro-

reedings of the Council at which he has not been present, al-
though each ruler was empowered to nominate one of the mem-
- bers of his State Council to represent him if he could not attend.

Whatever the legal niceties of the matter, the practical result
of the Agreement was to reduce the rulers one step lower. In the
Council the Sultans were on the same level as any ordinary
member, including their own subjects. None of them could ever
preside under the Standing Orders and they had no veto and no
rights not possessed by other members except that of representa-
tion in absence. The Council legislated whether they were there

i : % .
i of ‘ShaTaal o e e P rovided for e provisonal i
became incapacitated. See Maxwell and Gibson, op. cit., pp. 74-75,

"*Op. cit, p. 16. An alternative version was suggested by the High
Commissioner's statement in opening the Council that “we now meet for
the first time today as a Federal Council to advise the Rulers of the States

| :5: ;’:‘E."imt as the Councils have been advisory bodies to the Rulers of
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or not " (on several uceasions all were absent and sent no repre-
sentatives), they voted like other members, and bills after being
passed were signed by the High Commissioner und not by the
rulers. The legislative power had, in fact, passed out of the hands
of the Sultans and State Councils except for matters of trivial
importance, and the exccutive power remained where it had
always been under the Federation—in the hands of the Resident-
General.

At the same time as the creation of the Federal Council one
further step was impending, the purpose of which was to realiz
the High Commissioner's intention of reducing the Resident-
General in status, or, rather, of placing him under more effective
control. The Sultans had, in principle, been brought into the
inner machinery of the Federation, the unofficials had been
placated by the award of four appointive seats—three of which
went to Britons and one to a Chinese '*—and the High Commis-
sioner had established himself as president of the Council, but
the Resident-General still stood too high. Despite the attacks of
the unofficial members of the Council and of unofficial opinion
generally—attacks which have been renewed whenever the exec-
utive officer of the Federation has been under fire from Singapore
—the Governor proceeded to put his plan into execution.

In brief, his argument was that the intention of the founders
of the Federation was to establish an officer whose position was

% The most striking example of legislation in which the rulers had 0o
share is the Public Emergency Enactment, No. 1 of 1914. This enactment
was introduced into the Federal Council in typescript without previow
publication as a bill, was passed in the absence of the rulers on August il
1014, and was gazetted without their knowledge, The High Commissiazer
was empowered by the enactment to bring it into force by notification
the Gazette and this was done on the following day. The importance of
this enactment, which sanctioned many of the war activities in the F.MS.
may be scen in s brief statement of its provisions: the High Commissioner
was empowerrd to make any rules or orders respecting any port or harb
of the F.MS. and the movement of ships, even though inconsistent with
written law; to require any person to do any work or render any persoml
service for the defense of the F.MS.; to take and retain any goods, animalt
or movable property, and any land or buildings; to take possession of grain.
food, coal, fuels, and mineral oils; to set a maximum price for food; t0
pastpane the time of s ment of rent or other moneys and to extend th
period of maturity of il{u of exchange or other negotiable instruments.

- o opening session the Chinese member, Eu Tong Sen, said: "02
behalf of the Chinese community T beg ta thank the Government for estal-
lishing the Federal Council, which will help on the development of the
F.MS. and will be a boon to the Chinese community.”
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to be essentially similar to' that of the Colonial Secretary, al-
though he would relieve the High Commissioner of more matters
of routine than did his counterpart in Singapore and would also
serve as the channel of communication between the High Com-
missioner and the Residents. But the position rapidly changed.
“The Resident-General, instead of being what 1 may call the
mouthpiece of the High Ci issioner, and the hpiece of
the Resid; to the High C issi » more or less combined
the duties of both, subject of course to the control of the High
Commissioner, and, at the same time, he had to such a very
large extent power to overrule the Residents that he became
practically the final authority to all intents and purposes, except
when an appeal was made to the High Commissioner, on all
matters affecting the Federated Malay States.” To correct this
sbuse of power the High Commissioner proposed that the title
of the office be altered to that of Chief Secretary to Government,
indicating the changed position but not diminishing the formal
powers of the office.’”

The protest of the unofficials, then as now, was based on the
assumption that any such reform would mean the subordination
of the interests of the Federation to the interests of the Colony,
particularly in finance, althougt they exg d their !
readiness to waive their objections if the rulers desired it. On
the financial score their fears were not without justification, since
the surplus funds of the wealthy Federation had already been
drawn on for loans to the northern Malay States recently taken
over from Siam. Furthermore the Colony was poor: “It seems
oaly common sense,” remarked one of the unofficials, “to suppose
that this apparently harmless Bill has been framed in reality
with the aim of getting control over the revenues of these
States."

To meet these objections in part, if not to satisfy the broader
plea for an executive officer who had no interests to serve outside
the Federation, the High C issi agreed to a proposal
brought forward by the unofficials to the effect that the Council

*' Federal Council Proceedi , November 2, 1010. Sir John Anderson
trited; as the occasion for this reform, the time of the retirement of the then
zcumbent of the offce of Resident.General. Tater lorir e oy part of
e unofficinls to secure & return to the title of Resident-General met with
fia encouragement from the Colonial Office,
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should be given entire control over the finances of the Federated
Malay States. Since the Council contained an official majority
equivalent to that customarily found in the Crown Colonies this
agreement imposed no effective limitations on the government,
but it did at least bring the whole subject of federal finance
before the Council.** On this basis the Council then proceeded
to pass the ensctment which incorporated the Chief Secretary
and repealed the State enactments which had earlier incorporated
the Resident-General. But in the preamble of the new enactment
it was stated that the Chief Secretary “shall nevertheless possess
and enjoy all and every one of the rights, privileges and power
conferred, and exercise all and every one of the duties imposed.
upon the Resident-General.” ** Although Sir Frank Swettenham
maintains that the new departure “placed the High Commis-
sioner in the position of Chief Executive Authority for the
Federated Malay States,” in fact the results were more sc-
curately summarized by the words of the preamble cited
above.

After these constitutional upheavals the political situation in
the Federated Malay States remained calm for another decads
or so when much the same controversies were renewed. From
1910 to the outbreak of the World War was a period of colosssl
development in Malaya. As the rubber plantation industry came
into its own the land and energy of the more advanced por-
tions of the Peninsula turned speedily in a one-crop direction
and were largely absorbed in attempting to supply the demant
of the motors of the world. At the same time the price of tif
was high with a lation of the Malayan minf"
industry. The total value of the exports of the Federation '
from $76,273,438 in 1909 to $154,974,195 in 1913 while ™
same period the government revenues of the four States incrosst!
from $25,246,864 to 844,332 711 “In the general nxnh of de¥t.
ment, bringing with it i , any d W

** Federal Counail Proceedings, Janvary 19, 1011. See also a letter fm
one of the leading unofficials of the time, J. M. Robeon, in the Malay Mel,
October 8. 1632.

*FMS. Enactment No. 1, 1911. Sir Samuel Wilson (op. eit,'p. 7
points out that "the first Chief Secretary in his Annual Report for lGIO
recorded title, but at the-nuumcub-:ned that the duties
and responsibilities of the post would remain the same.
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the highly centralized bureaucracy at Kuala Lumpur seems to
have been forgotten.” **
The first year or two of the war caused & decline in economic

~ well-being, but by 1916 the upward swing was under way again
. and the first two post-war years saw the beginning of a short-

lived boom. The war period in Malaya, as in most other colonial

~ areas throughout the world, was marked by no serious disturb-
- ances of any sort although Kelantan in the north and Singapore
. in the south both saw minor outbreaks. The loyalty of the

Sultans to the Empire, no doubt with the Colonial Office in the

- prompter’s box, had been attested earlier by the gift from federal

finances of H.M.8S. Malaya on the initiative of the Sultan of

- Perak in 1912, and was reaffirmed in 1926 by the acceptance of

the motion of the Sultan of Selangor, supported by the other

rulers, that the Federation offer the Imperial Government £2,-

000,000 for the Singapore Naval Base."" Among the upper classes

“ in the F.M.S. the war was greeted with a reasonable degree of

enthusiasm, while for the mass of the people it meant not much
more than higher prices and taxes. By the official hierarchy the
war period was naturally regarded as a time in which no more
political issues should be brought forward than seemed wholly
inescapable.

THE REFORMS OF THE POST-WAR DECADE

After 1920, however, when Sir Laurence Guillemard became
lovernor and High C issi , the old ial issues
‘ppeared to dominate the scene. From this time forward the
%ground of the discussion was the growing realization of the
1 ility of some form of Malayan union which should, on the
* nand, preserve the individuality of the different units and,
e other, reduce the friction and expense inevitably asso-

«d with so large a number of separate administrations in so
<mall & territory. But the number of important toes which had
ta be trampled on in the creation of such a union, in addition to
the difficulty of finding a common scheme which would reconcile

++ 8ir Samuel Wilson, op. cit,, p. 7.
* See Pederal Councit Brocecdings, November 12,1912, and June 23, 1926
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the interests of the diverse communities involved, made its pres-
ent realization i ible. All overt in this direction
were brought to an end in 1921 when the Governor, with the
authorization of the Colonial Office, made a statement in the
Federal Council which scotched the rumor that the Federation
was secking to sweep the unfederated States into its fold and
luid down the future policy in that regard. Despite the effect of
road and rail in bringing the former Siamese States and Johore
closer to the F.M.S,, he insisted that it was not the policy of the
government “to exert, in any manner whatsoever, any pressure
upon any other State to enter the Federation.” If other States
chose to apply for membership their applications would be care-
fully considered. The general policy he laid down as being
friendly co-operation between the several Malayan units in all
matters of common interest, on the understanding that each
party was free to act as it thought best in local matters.** The
eagerness of the other States to merge themselves into the
Federation may be scen from the fact tha'. to date applications
for federal bership have been ly lacking,* thus
restricting the constitutional advance to the various types of
uniform but separate action which have been evolved.

The purpose of Guillemard's activities during his long term of
office from 1920 to 1927 was to secure a decentralization in the
F.M.S. which should at the same time give the several States s
greater freedom of action and extend the control of the High
Commissioner over them. In the long controversy over the
problem of decentralization, which in turn came to center about
the abolition of the Chief Secretaryship, almost every conceivable

*? Federal Councid Proceedings, December 13, 1921,

** The customary reason advanced for the failure of any of the unfeder-
ated States to seek to join the Federation is their strong aversion to 1
almost complete loss of independence which entry into it implics, bnl S
Frank Swettenham has put forwnn! the following alternative and ent
suggestion: “Is it because these States have already got all the help ]
money and trained men that they want? Or that they feel sure they wil
get any further assistance without obligation on their part? Or is it that
their Rulers have been treated with the same cﬂnsxdenlmn and the same
favors as their nrighbors in the Federation, without being called upos %0
make any of their generous gifts and sacrifices

“I seem to have heard of railways in l\ehnt:n Kedah, and Johore, with
& magnificent causeway to Singapore ; of the settlement of money difficulties
in Kelantan and perhaps elsewhere. But who was the fairy godmother? Was
it the Colony or the Imperial Government which found the money for thes:
great worka?" British Malaya, January, 1

.G
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Malayan question was brought into the discussion. It is impos-
sible to examine in detail here all the aspects of the controversy
—which was repeated in surprisingly similar form over the pro-
posals of Sir Cecil Clementi a decade later—but it is essential to
cxamine the major issues involved.

Three main considerations entered into the matter, in addi-
ton to the ever-vexing question of the personal-political relation-
shup between the High Commissioner and the Chief Secretary.
These were: (1) the finances of the F.MS,, which had taken a
decided turn for the worse in the post-war slump; (2) the
growing sense in the Federation that the Malays, both rulers and
suled, had been unwisely and unjustly pushed too far into the
background by the ponderous machine of European finance, in-
dustry, and administration; and (3) the complexities and absurd-
ities of the general constitutional structure of Malaya. It de-
serves, perhaps, to be added that the second question would in
sll probability never have been raised—at least by those who
did raise it—if the financial situation had been different.**

To see the effects of the post-war slump in Malaya it is not

** Oue of the most unexpected and vehement champions of the Malays
w3 the Association of Bri Malaya, an unofficial body located in London.
The Association held that the financial decline was due to 100 much Euro-
pean b lization. Gui in his first reply, an-
nounced his adherence to the Asociation's view that the proper financial
policy was “to teach the Malay Rulers and their people to develop their
rich lands on safe principles of finance for the adyantage of the people of
| tbe country.” See FMS. Gazetle, supplement of August 26, 1922. In June,

1923, the ‘attack was renewed on interesting ground that “Western
methods of progress have been nnd are being pressed upon the F.MS. too
fapudly either for the needs of the country, of its Chiefs, or of its people.

fom other sources the Committee are informed that the Malays realize
the facts and are dissati open that dissatisfacti
would be very unlikely and would only be heard when the position had
tecome dangerous.” Guillemard in his answer to the Secretary of State,
which will be cited in other connections, expressed his rise at finding
the Association coming forward as the champion of the Malays against the
G«vemmu_:z, when one remembers that it represents primarily British capi-
tal snd British interests. In any Protectorate it must always be a difficult
task for the dmini; ion to give full i ion to those interests and
# the same time to serve adequately the interests of the people of the
foustry. The difficulty of the problem in Malaya has been aceentuated by
the magnitude of the British and foreign interests concerned and the apathy
whil M i ings. . . . Had

theays subordinating British intereats to Malay intes ly
{7 that such a policy would have met with a chorus of approbation from
ke gentiomen who form the Asoci ish Malaya." See Pederal
Council Proceedings, 1924, Appendix 4.
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necessary to use any magnifying glasses: the statement of a few
obvious figures is sufficient. In 1919 the Federated Malay States
had a surplus of over $100,000,000; in a brief time this had en-
tirely disappeared and the government was in the market for
money. The general situation is clearly indicated in the follow-
ing table:

Revenue Expenditure Tmports Exports
. $72,135075 $70,676,961 $110,495,607 $270,65243
72277,146 100471 115,91 712 289.11218
51,440,568 14,386 546 2,606 135,4853%
1022, 52404,110 mm.otn Jw 140429775
1923 63952131 Bn.w 197,100,9%

It wull be noticed that in each instance an improvement is re-
corded in 1923, and this upward tendency continued strongly for
the next few years. The effects of this briel depression were
intensified by the rice shortage of 1919-21, due in part at least to
the concentration on export crops and more directly to famine
in India with a consequent restriction on the export of rice from
Burma. In meeting this shortage the Malayan governments sul-
fered a loss of $42,000,000, nearly half of which was borne by
the F.M.S.

Aside from this particular misfortune in rice, the fundamental
situation was that the post-war slump caught the Federation off
its guard. The uﬂicmls in Kuala Lumpur had become accustomed

to evenues, it may be added
which far uu(.mn what could reasonably be expected in a country
of its size, p lation, and stage of i they had

spent them with a care-free lavishness. During the war very
large contributions were made to the mother country with the
apparent approval of all sections of the community. The Civil
Service had enlarged beyond recognition, splendid public build-
ings and other public works had been built at many points, a1
elaborate railway system stretched from Singapore to Bangkok.
and a network of first-class roads was spreading throughout the
Peninsula. In brief, a structure comparable in scale and eff-
ciency with that existing in the advanced countries of the West
had been built up out of the returns from rubber and tin. When
those returns began to sink the structure was found to be grossly
top-heavy since it was in no way justified by an equivalent ris

i
s
i
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in the standards of life of the mass of the people, and particu-
larly of the Malays in whose behalf it was supposed to have been
erected.

This situation naturally brought up for discussion again all
the central problems of Malaya. One of the first steps to be
taken was the i of a Retrench C ission to
advise as to the immediate problem of bringing expenditure into
line with revenue again. The nature of the recommendations of
this Commission may be scen in its concluding summary: “The
general impressions left on us are briefly that owing to a mis-
spprehension regarding the financial state of the country and the
future revenues a policy of rapid expansion was adopted, the
principal increases taking place in the newer technical depart-
ments; that both the Government and heads of departments are
now aware of the position; and that the whole administrative
snd executive system of the Government of the Federation has
tended too much towards bi and liza-
tion." ** The Commission was not inclined to doubt the general
value of the Federation, but it suggested that its principal objects
had been attained and that it was now time to institute a more

- flexible system. As a means of achieving this greater flexibility

it proposed that a greater degree of control over State matters be

' left in the hands of the Residents and State Councils. Closer co-

operation with the Colony and the other States was recommended
only for certain scientific and research departments.
Two more of the Commission's specific criticisms and recom-

** Re) of January 10, 1923, section 52. One of the most interesting
{evidense before the Commimon, was & loter b e Aerening
rost, who had been a member of the Civil Service since 1808 and was at

eficiency. “From an economic point of view we ought not to have attempted
0 much, Had we been content with a lower standard, kept legislation down
103 minimum, employed {ar fewer Europeans and moro Asiatics in the public
service, the savings from the very much cheaper cost of administration would
have far oul ced uny extra revenue which we may have realizad by our
m. . .. The present system is agreeable t0 the lawyers

in commerce, mining and planting and probably

—
the Malays for whose benefit we prof
;}';‘fﬁlleﬂgnuc unm:eilhzr read lga laws nor understand them.”
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mendations deserve mention. It pointed out that at the top of
the structure the powers of the High Commissioner and Chief
Secretary over expenditure were exceptional since they escaped
the advisory and restraining influence of an Executive Council
of the type to be found in the Crown Colonies. There were, in-
deed, two bodies with some control over finance but neither held
the constitutional position of an Executive Council. One of
these was the informal conference of Residents with the Chief
Secretury and, less frequently, with the High Commissioner.
This conference served a number of useful purposes but it had
no distinet official status. The other was the Finance Committee,
created early in the history of the Federal Council and consisting
of the Chief Seeretary and the unofficial members of the Council,
which served as an advisory body on finance. It, like the Resi-
dents' conference, had no final powers, but was consulted on il
expenditures above a certain sum not provided for in the Supply
Enwctment. The Retrenchment Commission pointed out that the
funetions of this Committee were largely confined to sanctioning
expenditure which had already been incurred, and suggested that
where the unofficials formally objected or where the official
majority was called in to override them, the matter should be
reported to the Sccretary of State.

That reforms of this order would constitute a salutary check
on the exceutive power in the Federation could not be doubted
but they had only a very remote interest for the ordinary in-
habitant. Another point raised by the Commission struck mor
nearly home. This was the proposal that in addition to a de-
centralization in terms of the States there should also be s
revision of the general system in such a fashion as to restore
the District Officer to his rightful place, a problem which has
troubled almost all colonial governments in recent times. In the
beginning the District Officer had been the key man in the
structure. He was in intimate contact with the people of hit
area and represented the government to them in almost every
one of its manifestations.'* Two factors worked to change thst

** Swettenham (British Mahva, p. m) says of the District Officers
then known as District Magistrates: " lone, were, in theit
districts, the Magistrate, lhe Clnel of Pohu ge Public Works and Surves
and Land Officer, the Surgeon, the Treasurer, the Coroner, the Superiz-
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position: the growing ramifications of government and the im-
provement of transportation. The former meant that many of
the tasks formerly performed by the District Officer were taken
over by specialized services while he himself was forced back
into & mass of paper work in his office. The latter tended to
remove him from the intimate contact with the people which had
in carlier days come from his slow progress through the country-
side. As a result the main link between the people and the dis-
tant European government in Kuala Lumpur was weakened to a
somewhat dangerous degree. In this situation the Commission
recommended that the District be re-established as the basic
unit, that the almost absurd differences in importance between
the Districts be reduced by re-drawing them, and that the pres-
tige and significance of the District Officer be restored by insist-
ing that the local technical officers consult him in the first
instance about departmental proposals concerning his District.
For the purposes of the Retrenchment Commission decentral-
ization was obviously something of a side issue unless it could be
shown, as it could not, that over-centralization was & main cause
- of rash expenditure and high governmental living. There was,
however, at the same time another committee at work which had
the problems of decentralization as its central point of reference.
This body was appointed by the Chief Secretary, Sir George
Maxwell, who laid claim to a desire to remedy the abuses which
had developed in the Federation. It was headed by one of the
- Residents and drew its membership from the Federal Secretariat
- snd the heads of the departments. Considering the source of its
authority and the nature of its composition it is evident that
little could be expected from it which would satisfy the High
Commissioner as against the Chief Secretary or which would
- *ork to “restore” to rulers and State Councils their assumed
| Pre-federation powers. The committee's general purpose was to
work toward d lization by giving the Resid t, be it
. noted, the Sultan—the fullest control in State matters com-

—
tndent of the Prison, if there was one, the Inspector of Mines in & mining
district, or the Harbor Master in a coast district. The magistrate had to
\vel all over his district, to learn its capabilities, encourage. people to take
up land and build houses, know everyane and be pleasant to good citizens,
with at one eye on the naughtily inclined.”
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patible with proper supervision and co-ordination of the federsl
departments by their heads.’” Although the committee contended
that as far as efficiency and economy were concerned strong

tralization was desirable, it ded that the in
this direction had involved a loss of State individuality which
was contrary to the whole spirit of the federal agreement entered
into by the rulers.

Since the balance of power clearly lay with the central au-
thorities in Kuala Lumpur under the existing system, it was
proposed that there should be a devolution which would place
certain departments more directly under the control of the Resi.
dents. The extra cost and loss of efficiency which was feared iz
these departments would be more than balanced, it was hoped,
by the renewed confidence of the rulers and their people. For
certamn departments, such as Railways, Posts and Telegraphs,
and Customs, the i held that devolution could not
be applied without grave loss, but in others it was thought that
the pesition of the department hesd could safely be made merely
that of an adviser and not of an executive. In these departments
the executive instructions would emanate, for each State, from
the Resident and not from the federal head in Kuala Lumpur

This report was submitted to the i of Resid
toward the end of 1923 and was approved by it with minor
modmuuons to be adopted immediately as a first step toward

A second i Was now inted by the
Chief Secretary to work out the financial lmphcnunns of the
scheme.” The D 1i C had licitly recog-

nized that for devolution to achieve its desired results it wa
essential that the States should be in control of the finances of
the departments which were transferred to the jurisdiction of the
Residents. But since these transfers still implied a very con-
siderable degree of jurisdiction by lhe depmmem. heads over
the higher bers of their staffs—p. the Europ

no clear-cut solution was possible. The depsrlments which 1t
was intended to transfer in the immediate future were Agricu

*" See Decentruiuzation Committee Report, submitted August 11, 193

** The report of this Luc:mnee was puhlshzd as Appeadix 1S to Fed-
eral Counal Proces The C also d the slmy
complicated questicn of Lhe divisioa of Fuhn.l revenues among the States
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ture, Medicine, Forests, Survey, and Police. Even for these the
plan involved no dyarchy on the Indian model, but an extension,
to some degree purely formal, of the control of the Residents
over the substance of the work of the departments in their States.
That some advance was made is indicated, however, by the fact
that in December, 1925, both the High Commissioner and the
Chief Secretary announced that that year the State budgets had
been laid before the State Councils.

It will be seen that the wheels were already turning with some
speed in the direction of decentralization, primarily, it appears,
under the impulsion of Chief Secretary Maxwell. In 1925, how-
ever, an abrupt shift took place when the High Commissioner
formally announced a new policy the key point of which was the
abolition of the Chief Secretaryship."* This further step appears
to have been taken, apart from personal difficulties between
Maxwell and Guillemard, to some extent on the basis of repre-

tations made by the Sultan of Perak to the Secretary of State
for the Colonies in the course of a visit to England in 1924, In
« memorandum submitted to the Colonial Office the Sultan
asked that “the original treaty be followed in its exact terms”
and he added that the proper policy was one under which “the
Ruler should be treated as a Ruler and the Resident carry out,
on his behalf and with his co-operation, the policy arrived at by
them in consultation with a more powerful State Council.” **

Guillemard's far-reaching program was elaborated in & memo-
randum laid before the Federal Council on December 14, 1925,*
and in a Council speech on the same day, after consultation
with the Secretary of State while on home leave in London. The
essence of it was that since the Federation, contrary to intenti
and expectations, had overwhelmed its member units, it was now

** Maxwell has insisted on several oceasions that decentralization would
£ow be an accomplished fuct if it had not been for Guillemard's new policy.
Iz a letter to the Malay Mai, published October 11, 1032, he wrote: “As
1o0n a3 it ws known that decentralization was to be coupled with the aboli
ton of the Chief Secretaryship, the resultant confusion rendered further
frogress impossible.” Another factor which added to the confusion was the
fact that the High Commissioner bad secretly rxplined his program, before
\;vmh; for England, to the British but not to the Chinese unofficial Council

embers,

3 See Si Cecil Clementi's memorandum on decentraliz
152, Published in the Malaya Tribune, October 6,1032.
' The memorandum is printed as Appendix 30, Proceedings, 1025,

on of July,
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essential to reform it by strengthening the powers of the States
This, it was claimed, could be accomplished only by the gradual
disappearance of the Chief Secretary. The reforms of Sir John
Anderson, in Guillemard's view, had failed of their purpose: they
had succeeded in bringing the Sultans into closer touch with the
High Commissioner, but “the powern md mﬂumce of the Suu
Councils and the Residi inished, and i

efficiency and uniformity under the Central Government hu'e
been purchased at the price of the individuality and legitimate
independence of the States.” In retaining the office, if not the
title, of the Resident-General without any change in its powers,
Anderson had blocked the way toward any effective decentralizs-
tion: “The result is that the Federated States of today are not s
Federation but an amalgamation.”

The situation for the rulers had, in fact, become somewhat
worse, according to the High Commissioner, because the develop-
ment of the Federal Council had robbed them of even the
semblance of independent rule and because the different type of
policy followed in the northern States had exposed their own
helplessness more clearly to them. In the unfederated States, as
will be seen below, the rulers had only the Secretary to the High
Commissioner—a junior officer without executive power—between
them and the High Commissioner whereas in the Federation the
Chief Secretary tended to eclipse the sun that shone at Sings-
pore. “The Rulers, the Councils, and the Residents of the
Federated Malay States naturally desire the same measure of
power and dignity as are enjoyed by their counterparts in the
unfederated States.”

The heart of the argument lay in the following passage of the
High C i 's am inced that the
only effective decentralization in '.he Fedented States and the
only cure for the dissatisfaction of their Rulers lie in such grad-
ual devolution of the Chief Secretary's powers to State Councils,
Residents, and, if necessary, to Federal Heads of Departments,
as will in effect amount to abolition of the office of Chief Secre-
tary as at present constituted.” Guillemard conceded that some
sort of Federal Secretary might be desirable as a unifying agent
and as a channel of communication with the High Commissioner,
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but he suggested that a more frequent conference of Residents
might solve the main problem. The administrative center would
for most subjects shift away from Kuala Lumpur to the State
capitals, but certain matters, such as Railways, Customs and
Excise, and Posts and Telegraphs, would have to remain on
a federal basis. A large measure of original legislative power
and of financial authority was to be restored to the Rulers in
Couneil.

In order to allay the fears aroused by the proposed abolition
of the Chief Secretaryship, the High Commissioner insisted that
there would be no new over-centralization in his own office by
pointing to the independence enjoyed by the unfederated States
and, further, that the F.M.S. need fear no loss of separate con-
sideration because the High Commissioner would bear their spe-
rial problems in mind and have them brought to his attention by
the four Residents even more forcibly than by the Chief Secre-
tary. In lusion he d that his posals made it
“sbundantly clear that there are no dark schemes of annexation
or fusion with the Colony behind them. Annexation of States so
loyal would be not only a blunder but g crime, an offence
sgainst justice and against honor.”

Three days later this program came up for discussion in the
adjournment speeches of the Federal Council.”® The hostility of
the unofficial members was made as plain as was the enthusiasm
of the rulers, all four of whom bestowed florid praise upon it.
Among the unofficials only the one Malay member spoke in its

vor, the others joining in a united protest despite previous

approval of decentralization.”” The burden of their argument

! Proceedings, December 17, 1025.

! See, for example, an important speech by J. H. M. Rabson, who led
the unofficial protest against Guillemard's proposals in 1025, in the Council
o2 June 20, 1622: “I would make the Residents again responsible for many
things in their own States for which in the later stages of the Federation they
fave been no longer responsible. I would make cach State Council take 4

| @reter share in the actual executive work of the country. 1 should like to

¢ Their Highneases—if I ma: say 50 with all due deference to them—takin,
& weater share in the actual executive work of their individual States,
pould slso suggest that the State budgets must be maintained as State
ets,” Du.%nhon. however, continued to plead for a return to the
fent-General as “the local man on the spot” running the administrative
machine, Such decentralization, particularly in the financial ugheu, might
*7ve to persusde the unfederated States to join the Federation, he suggested.
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was that while they favored an increase in the dignity and infly.
ence of the rulers and s g measure of self.

they feared that the stnblhty of the Federation would be men
aced by the loss of its chief executive officer. One of the Chiness
members feared for the position of the civil service in the new
order, and a8 European colleague pleaded for the interests of the
labor and capital which had been attracted to the country be.
cause there was “unity of government, unity of legislation, and
unity of principle.”

It was not until the next session of the Council, however, tht
the battle was really joined, and by that time the animosities oo
both sides had been somewhat cooled by back-stage efforts to
arrive at a compromise. These efforts, as the debate showed, had
not been entirely successful. Guillemard had apparently with.
drawn from the extreme position of abolishing the Chief Secre-
taryship, and the unofficial members, allhough backed in their
protest by the entire ial and Malay ity, were
prepared to soften their denunciations of the plan. But ther
remained a margin of disagreement which compelled the High
Commissioner to bring his official majority into action against
the dissenters.

The opening gun was fired by one of the unofficials who pro-
posed the modification of a resolution which he had laid before
the Council."* This resolution, in its unamended form, had beez
adopted st a meeting of the representatives of various puble
bodies in Kuala Lumpur held under the auspices of the Planters
Association of Malaya. It proposed that the Council, being of
the opinion that the recent great agricultural, mining, and com-
mercial development of Malaya came largely from the confidenct
inspired by the Federation, should declare (1) that, while each ol
the States should have full control of its internal affairs, that
policy should not affect the maintenance of a strong Federsd
Government, (2) that a full and efficient maintenance of Feder:!
Services was essential to the country, and (3) that it was essen
tial to the efficient working of the federal system that ther
should be a resident executive head of the Federal administrs-
tion, under the High Commissioner, having a status equal st

** Proceedings, March §, 1925,
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least to that of the officer serving as Colonial Secretary, Straits
Settlements.

It was on this third clause of the resolution that the issue was
joined. The main argument for the unofficials was briefly stated
by ooe of the Chinese members: “We all agree that certain
powers of the Chief Secretary to Government of a local character
should be delegated to the State Councils as far as possible, but
we are not in favor of transferring the powers of the Chief Secre-
tary to the High C issi which means lization in
Singapore instead of devolution to the Rulers.” One member
went so far as to suggest that, from a purely business standpoint,
“the most efficient way of controlling this country would be to
have one Government and abolish everybody else and everything
to do with the States,” but he agreed that as a matter of prac-
tical politics it was necessary to maintain the existence of the
States. The two obvious fears of the unofficials were that the
interests of the Federation would be subordinated to those of the
Colony by a new ization in the High Ci issi or,
alternatively, that a real devolution to the States would mean
the loss of the strength and stability upon which the economic
growth of the Federation had been based.

The High Commissioner, in answering the speeches of the
unofficials, stated his readiness to accept the preamble and the
first two clauses of the resolution, but balked at the third.
Declining to tie the hands of the government as to what the pre-
cise position of the chief officer of the Federation would turn out
to be, he announced that if the third clause were included and &
division taken the government vote must be cast against it. As

- Sir George Maxwell, then Chief Secretary, later bluntly put it:
B “The High Commissioner realized that if he used the ‘official
- vote’ to oppose the first two clauses of the resolution, he risked
. the loss of the support of the Colonial Office. He accepted them,
. therefore, and contented himself with using the official vote
~ sgainst the third clause, which was taken to a division, and lost

by one vote. From that day, the policy faded away.”**
The fading away of the policy was, however, a more gradual

. Process than Maxwell suggests and did not mean its complete

** Straits Times, October 5, 1032,
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disappearance, although he is probably justified in his claig
that decentralization had already been started and that the con.
troversy which Guillemard aroused over the Chief Secretaryship
was more of & handicap than a help to it. That part of Guille
mard's proposals, at all events, did substantially disappear unti|
it was revived by Sir Cecil Clementi, but other parts received
immediate attention. The two points of greatest consequence
which were acted upon were the reform of the Federal Council
and of the financial relationships within the Federation.

On the finance issue the High Commissioner appointed a com-
mittee, containing two unofficials in addition to the official mem.
bers, which was instructed to report as to means of financis
devolution. This i pted the principle of granting s
measure of financial autonomy to the States and proposed
solve the problem by rearranging the various heads of expendi-
ture in the annual estimates into three categories: federal serv-
ices to be provided for in the federal estimates, Reserved (State)
services to appear in the State estimates, and Unreserved serv-
ices, not yet ible of final classi ion in either of the
other two ies, and 1 ly. Since the legis
lative authority for all federal and State expenditures was the
Federal Council, it was proposed that the Council should appre-
priate a lump sum for the reserved services of each State on the
basis of a preliminary and i budget prepared by tbe
Resident, and that the State Council could then allocate thes:
sums 88 it saw fit to the services reserved to the State. This pre-
liminary budget would be sanctioned by the High Commissioner
after consultation with the Chief Seccrctary, and the formers
sanction would also be necessary before the final appropriation
bill was introduced into the State Council. After being debated
in the Federal Council the report of this committee was approved
in principle as the basis for future action.”*

The reform of the Federal Council consisted primarily i

** The Report forms Appendix 28 of Proccedings, 1926. See also the
debates on September 27 December 13, 1026. In introducing the report
for the roval of the Council the Chief Secretary characterized it &

follows: “The recommendations of the committee aim at giving the Statet
control of what may be called 'g\-mly domestic expenditure wh?ﬁt reserving
to this Council full control of the financial reserves of the Federation.”
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removing the Sultans from it in order to enhance their prestige
and dignity—in other words, for much the same reasons as had
put them there—but before examining this reform it would per-
haps be well to glance over the changes which had taken place
in the constitution of the Council since its creation. Despite a
certain limited amount of pressure for a more representative
Council these changes had not been of any great significance.
In 1913 the Legal Adviser had been added to the Council and
that appointment had been balanced by the addition of another
European unofficial. In 1920 the same procedure was followed
- in connection with the addition of the Treasurer.

This latter appointment had only a brief life, as in the next
vear the Chief Secretary announced that he would be replaced in
the Council by & newly created officer, the Financial Adviser,
Federated Malay States and Straits Settlements. The oceasion
of this i was the fi ial stri 'y of the Federa-
tion, which was raising a large loan through the Colony. As the
Chief Secretary pointed out, a loan raised by the Colony would
be trustee security throughout the Empire whereas an F.M.S,
~ loan would not be. Despite the efforts of the Chief Secretary

- and the High Commissioner to convince the Council that no
sinister schemes were afoot and that the new officer would be a
- purely federal officer in Kuala Lumpur and a purely Colonial
officer in Singap the fficials joined in ing the new
effort at domination by the Colony and the inability of the
Federation to raise a loan direct without losing financial inde-
* pendence.”

a The one direct move for a large-scale reform of the Council
. came in 1920 when an unofficial member asked for an increase in
the number of his colleagues on the Council, pointing out that
the official majority of ten to five stamped every unofficial pro-
lect as @ lost cause from the outset. On the strength of this plea
the Chief Secretary appointed & Select Committee made up of
#ll the unofficials and the Legal Adviser to consider the matter.
~ Although the report of this committee was never either published
 or acted upon, at least as far as its main recommendations went,

"' Sec Proceedings, November 3 and December 15, 1021.

Skl
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it recommended an enlargement of the Council on the unofficial
side and election of some of the unofficial members by the various
planting, mining, and commercial associations. It also discussed
favorably the removal of the rulers into an upper chamber, pre.
sided over by the High Commissioner, which should have a final
veto power, but because of pressure brought by the government
this proposal was not included in the report.** In 1923, however,
the High Commissioner announced the addition of 8 Malay and
another Chinese member. The Council at the time of the Guille-
mard reforms was, then, composed of twelve official members: the
High Commissioner, the Chief Secretary, the four rulers, the
four Residents, the Legal Adviser, and the Financial Adviser;
and eight ficial b five Europi , two Chinese, and
one Malay."*

The radical 1927 reform of the Council was foreshadowed bv
the High C i in his on decentrali
which had roused such strong dissension. There he stated thst
it was possible that “as the policy of increasing the powers of the
State Councils develops, the Rulers may elect to withdraw from
the contentious arena of the Federal Council into the serene
atmosphere of an Upper House or periodical Durbar " To imple
ment this pmpos&l n i on the ion of the
Council was with fficial but an
official majority, and its report served as the basis for a new

"Seeﬁocuml April 13 and November 30, 1920; January ﬁnd

July 12, 1923. An mlhe”ulﬂvllmlolAum%lm

substance of the report and presents the lmmtnu in its favor. e m

lonb:hl mnced& t the rulers must hve first u:l‘n ot luid'oldd oot

n.- seeing kgnhuu power pass to with an elected majonty
Eu:‘ornm. Chinese, and Indians, but it halds that not “even the

polm pmunnul‘lhe?ﬁﬁ‘mﬂﬂuh,l"mnl bolting the door against

Mnhylnnumumudu-ennllm are sufficiently organized 1

ible.
A further agreement suppl: hl(olheFdenlC«mulAp«mm
i 1534, providing that the High Commisioner was it
ized to add other dep‘.mnml members to the Cousel
at his discretion, dtbatlhelmlAdrw-ndod\erd:paﬂ.mcmM

matters affecting their departments were under discussion. See Maxwel
ibson, op. ait,, pp. 75-76.
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agreement with the rulers and the revised constitution of the
Council.**

The two points of departure of the committee were the in-
crease of public interest in the Council as its business increased
and the anomalous position of the rulers. The report pointed out
that a time of great agricultural and commercial progress in
Malaya had coincided with a time of world-wide political ac-
tivity, and that the growing wealth and political consciousness
of the inhabitants of the States focussed attention on the Council.
The public looked to the Council for information on various
important subjects, but since the heads of departments were not
present there was an air of unreality about statements made in
their behalf by the Residents or the Chief Secretary. This, it
was added, “deepens the impression that such problems are being
worked out in bureaucratic seclusion instead of in close col-
laboration with the leaders of a coherent public opinion.” The
committee did not, however, remark on the extreme difficulty
of finding any coherent public opinion or its leaders in a com-
munity so diverse and heterogeneous as the Federated Malay
States.

In speaking of the rulers the report merely gave official recog-
nition to what was common knowledge: their position in the
Council was highly unsatisfactory and they were themselves well
sware of it. “They have to sit through long debates,” affirmed
the report, “carried on in & language with which they are not all
familiar and although the di are iodically sum-
marized in & translation the result must at best be extremely
tedious to Their Highnesses. They regard it however as their
duty to sit through the meeting, notwithstanding the custom
which has grown up for them not to take part in debate. Only
on rare occasions of peculiar importance is this custom varied.
But it is impossible not to feel that just as the dignity of the
Rulers necessitates their abstention from debate it should also
lead to their withdrawal from the Council. It would not be
seemly for Their Highnesses to engage in controversy with, say,
oue of the unofficial members and it appears to us equally un-
seemly for them to be placed in the dormant position of silent

** Appendix 38 to Proceedings, 1926,
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members of the Council.” ** With this view the rulers them.
selves were in full agreement.

It was proposed, therefore, that the rulers should withdraw
from the Council, be given a previous opportunity to discus
the agenda of coming meetings with their Residents, and appes
in the Council only once a year in state and for a brief time,
sitting not at thc Ccuncxl lnblc but on a raised dais behind the
High ( i 1 the ive notion of m
Upper Chamber of Rulers, the Committee suggested that there
should be instituted a Durbar held at least annually, at which
the rulers, the Residents, the Chief Secretary, and the High
Commissioner could discuss the affairs of the country in
Malay.

The places of the rulers in the Council, the report held, should
be taken by the Principal Medical Officer, the Controller of
Labor, the Director of Public Works, and the Director of Edu-
cation with one more official member to be appointed by name
In addition it recommended the appointment of three mare
unofficial Malays, preferably on the basis of one from each State,
Perak already being represented. This would then give the
Council & membership of thirteen officials and eleven unofficisle
No mention was made of the possibility of the election of any o
the unofficial members.

In addition to these matters of substance there remained th
problem of the formal assent of the rulers to legislation. Sinet
the rulers sat in the Council as then constituted, it had not beer
felt necessary to secure their signature to bills—the bills wert
signed by the President of the Council alone—and the enacting
clause ran, “It is hereby enacted by the Rulers of the Federatel
Malay States in Council.” The committee recommended thst
since the legislative power was vested in the ruler rather than
his Council the model of the Imperial Parliament should be fo-
lowed and the enacting clause changed to read: “It is herely
enacted by the Rulers of the Federated Malay States by and

**Sir Hugh Clifford, Guillemard's remarked pertinently #
the reformed Federal Council on Nmember XO 1027, that “it is c
anomalous that the Rulers of these States should occupy seats upon s Cou
cil armed with such po-cn—uut l.bey, in fact, should be I.le:d the
tion of sdvising themselves, and man mrhvldunl members
majority or of & minority, as the case may

E
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with the advice and consent of the Federal Council.” It was
regarded as essential also that every bill should be signed by
cach of the four rulers before coming into force. This signature
by the rulers was held to constitute “an outward and visible
<ign that the Rulers have, each for his own State, considered and
approved the bills recommended to them. While this was not
~ needed so long as they were themselves members of the Legisla-
~ ture it becomes essential as soon as they withdraw from and
~ stand outside that body.”

These dations of the i were ptly ac-
cepted and acted upon. The first stage in the proceedings was
the introduction of the report in the Council where it met with

i ** In introducing the report the Chief
Secretary stressed the view that the position of the rulers would
- be improved in the new order and that they would be brought
o closer touch with their Residents, who would definitely rep-
resent the rulers in the Council. This view was accepted by the
Sultan of Perak in a speech which was decidedly frank in con-
trast to the usual silence and rarc formal utterances of the rulers
w the Council. “I myself have sat in this Council for long and
weary hours, as far as I can sce without profit,” said the Sultan.
“I am glad to think that task will now devolve solely upon the
Resident.” The only remaining step was the drawing up of a
new agreement with the rulers which should sanction the reforms,
This was done in the A for the R itution of the
- Federal Council of April 24, 1927,** which incorporated the
committee’s report almost without change. This agreement
closed with the customary meaningless article as to the non-
curtuilment of any of the powers or authority now held by the
lers in their respective States, but it did explicitly state that
bie Council shall pass all laws intended to have force throughout
the Federation.” For the rest it utilized the form and phrase-
vlogy of the older agreements in so far as they were compatible
~ with the sweeping changes introduced by the report.**

11 Proceedings, February 28, 1027. . X
1" See Sir Samuel Wilson, Visit to Malaya, Appendix 1V, ii.

**“The jurist can only state that the Agreement of 1027 fails even more
{meatably ‘than that of 1909 to provided juristically the remedy for the
Malsy Rulers which it was intended to give.

“Reading the Agreement of 1927 md’ not knowing ita history a lawyer
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Decentralization occupied a very small space in it since it
went no further than to say—in accordance with the recommen-
dations of the committee on finance as given above—that while
all di should be ioned by the Council, the latter
might “by resolution allocate to each State every year a lump
sum to be expended without further reference to the Council on
such services as the Council may from time to time determine."
Nnr hnd the posmon of the State Councils been very much

A inted to consider this subject had
comc to the conclusion that for the present no effective extension
of the legislative powers of State Councils could be made. This
conclusion was based on the statement in the preamble of the
1909 Agreement that the Federal Council was established for
the enactment of laws intended to have force throughout the
Federation, and the committee felt that in the future ss
in the past practically all legislation would consist of such
laws.**

Thus ended the experiment which Sir John Anderson had s
hopefully introduced in 1909 as a means of making indirect rule
a reality. Since the Resident-General had letely over-
shadowed the rightful rulers of the country, he had been re

would say that it was a document designed to give the British full power
ovi n the !our States; yet we know that the opposite was intended.” Braddell,

op.
& A "Proceedings, 1926, Appendix 37. The actual position of uu suu
Councils was echown 10 the s as
number of enactments passed by them, prior to and after the m.ung up :l
the Federal Council.

1900-1909 1910-1925
Penk . 181 17
langor . 188 13
hml Scmhlhn 189 13
Paban; 175 20

The committee suggested that there were only two alternatives to the
present eystem, euhu a return to the pn.-Counu] system of aepum bt
identical legisl r the of n arked by s
nmd division of po-ren It was the eommlue. opnuun that "lhe country

lA»sml beyond the first alternative and is not ready for the second. Th

ruplicate -y-um of legislation was el and unreal, and n return ¥

would be a retrograde step, neither pncua le nor desirable. The seecod

llmmln'u np Ia a stage which may be reached some day, but for which
public opinion is not yet ripe.”
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placed by s Chief Secretary and the rulers had been elevated to
places of prominence in the central legislative body. But the
tides of Western ideas and techniques and of Eastern peoples
were flowing in too swiftly to be checked by such formal strue-
tural changes. The Chief Secretary, like his predecessor, con-
tinued to be the head of an ever more claborate Western admin-
istration, and the rulers found themselves hopelessly lost in a
Couricil the foreign language of which was only a symbol of the
transformation that was taking place in their States, In that
transformation they played no more substantial role than that
of dignified bystanders. Their prestige was guarded for them as a
sacred trust, but the countries which they might have ruled had
grown far beyond their grasp. Now, to enhance their prestige,
they were removed from the Council and transported to the
formally more correct status of constitutional monarchs. In
form the Council was an advisory body to the four sovereigns;
in undisguisable fact it was the public center of the new world
which had risen to push the sovereigns aside. In essence the
problem was not structural: it was merely that Malaya had out-
grown the Malays.

Although Guillemard expressed himself shortly before his re-
trement from office as being satisfied with the progress made
toward decentralization, actually very little had been accom-
plished in that direction. The reform of the Federal Council
was desirable from several dpoints but it could in no serious
way be regarded as a move toward decentralization. The finan-
cial reforms had given the States a certain limited autonomy in
regard to expenditure but there was no effective tendency to
enlarge the unimpressive list of subjects reserved to them.
Furthermore, it was the Residents who had profited most from the

;.I uew financial powers of the States, rather than the State Coun-

cils, the membership of which had not been strengthened, and
the Chief Secretary had been shorn of only a minimal fraction of
bis powers.

With Guillemard's departure his decentralization policy was,
for all practical purposes, tucked away in a cubbyhole. His suc-
vessor was the Malayan pioneer, Sir Hugh Clifford, who, it will
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be remembered, was responsible for bringing Pahang under
British protection. It is a matter which has often been com.
mented upon by the enemies of any policy which would mate-
rially lessen the powers of the Chief Secretary that Clifford, with
his intimate knowledge of the Malays and the earlier Malays,
found no occasion to raise the thorny problem of decentralization
again. Sir Cecil Clementi, who followed him, revived the entire
controversy on an even broader basis, but Clifford was content
to let things rest as they were.

In 1927 a deeply significant speech was made by Clifford
before the Federal Council. Its importance lies in the fact that,
despite its lack of mention of decentralization, it constitutes
perhaps the clearest and most elaborate statement of British
policy toward the Malay States which has ever been made. The
keynote of this palicy is that the position of the rulers is regarded
as sacrosanct by the British and that there can be no yielding to
the d ds of aliens for d even though they hold s
majority. Behind the dramatic pledge of British good faith,
there lingers, unspoken, the further premise that the preservation
of the Malay rulers furnishes the very best of arguments for the
undisturbed maintenance of British control.

“These States were, when the British Government was invited
by thelr Ru.lem and Chiefs to set their troubled houses in order,

hies,” Clifford proclaimed. “Such they s
today, and such they must continue w be. No mandate has ever
been extended to us by Rajas, Chiefs, or people to vary the sys-
tem of government which has existed in these territories from
time immemorial; and in these days, when democratic and
socialist theories and doctrines are spreading like an infection.
bnngmg with them, too often, not peace but a sword, I feel it

upon me to h thus early in my allotted term
of office, the utter inapplicability of any form of democratic or
popular g to the cir of these States. The
adoption of any kind of gmemment by ma)onty would forth-
with entail the 1 of the i populs-
tion, who would find th lves hopelessl bered by the

folk of other races; and this would produce a situation which
would amount to a betra}al of trust which the Malays of thes
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States, from the highest to the lowest, have been taught to repose
mn his Majesty’s Government.” **

Though the other races might very usefully participate in the
overnment in an advisory capacity, as in the Federal Council,
Clifford was insistent that they could in no way scek to take over

1 ibility of the govern-

the g th . The
ment was not to them but to the indigenous Malays, the continu-
ous amelioration of whose conditions must be the primary object
of the British administration. Although Clifford expressed his
smazement at the development both of Malaya and of the
Malays, and congratulated the latter on their demonstrated
ability to resist the evil influences that had been thrust upon
them and to absorb the good, he concluded by warning both the
Malays and the aliens that, “owing to the peculiar circumstances
of the Federated Malay States, the system of administration
must, in its essence, be autocratical” One is left to wonder
whether this autoeracy i, in its essence, primarily Mohammedan,

. or British.

POLITICAL AND ECONOMIC STRUCTURE OF THE P.M.S,

The story of the development of the F.M.S. is obviously not
complete without a discussion of the turbulent era of reform
under Sir Cecil Clementi and of the peaceful reconstruction and
stock-taking under Sir Shenton Thomas, but since these can best
be treated in relation to the problems of Malaya as a whole they
have been allotted a separate chapter of their own. To conclude

 the present chapter I have thought it advisable, despite the

chronological hiatus, to append a brief survey of the present

~ structure, both economic and political, of the Federation.

At the risk of repetition, I must again insist on the basic fact
that the Federation is in almost every aspect the creation not of

1] roceedings, November 16, 1927. Sec Report by W. G. A. Ormsby Gore,
s Visit to Malayo, Ceylon, and Java, 1928 (Cmd. 3235) : “They wore.
they are, and they must remain, ‘Malay’ States. . . . The States were, when
9Ur eo-operation in was invited, Mok d: and
such they are today. We have neither the right nor the desire to vary this
wstem of government. . . .” P, 17. Sir Samuel Wilson comments (op. cit.,
1)) that %, . it scems clear that the maintenance of the position, authority,
:wgma of the Malay Rulers must always be s cardinal point in British
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the Malays, but of the other peoples who have come into Malays
It is the latter—the British in the political sphere and the
Chinese, British, and Indians in the economic sphere—who fourd
the bounds of the States too small to encompass their activitis
and reared above them the larger federal structure.” If the
rulers consented to the setting up of the Federation and the de-
velopment of its machinery, they did so not of their own motics
but because the control of their States had already substantially
passed from their hands, and they were prepared to accept any
further transformations which did not too seriously and tw
obviously impinge upon the sphere of traditional pomp and diz-
nity which had been left to them. As for the ordinary Malay
villager, it is to be doubted if he knew anything about what wae
Boing on in the higher quarters or would have cared if he did
From this standpoint it may be said that the Federation was iz
reality only inally federal in ch basically it was s
new State constructed over the heads of lhe four existing States
to protect and advance the interests of the new alien populs-
tion. Increasingly it drew to itself all the modern functions and
powers of government, leaving to the States themselves only the
control of local Malay and Mohammedan matters. In these cir-
it is not to be dered at that it shortly developed

as two High Commissioners pointed out, into an amalgamatio
rather than a true federation. pavqamer
Nor is it to be wondered at, either, lhut in the process of its
devel d duced many strange anoms-

the F ion has
lies. As has been seen above, there has never, at least until the
recent reforms, been any clear-cut separation between State asd
federal spheres and the fact of federal amalgamation has neces
sarily stood out in glaring contrast to the treaty declaration thst

" “The introducti great itating the
expenditure of wmcthm; ) ?muhuu one hundmd mnllmna sterling, changed
the face of the coumry an omd e (;ovmmenl into the rapid extenson
of all public roads, posts, telephones, tee
graphs, water supplies, lﬂpn.h and mmv other ‘conveniences—and thes
responsible for d.mnn; rv—lov the idea of advising native mltn ha
long been abandone: ics)—decided upon a general
appesta to have b«:n dlﬂn(cd ot h the ambitions of the M-ﬁ’y- or ot

sterns peaples, but by the wish of Europeans to introduce into the Msls
States the same sort of civilization as they had been accust nmed in th
countries of their origin." Swettenham, BnAuA Malaya, p.
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the creation of the Federation in no way curtailed the power and
authority of the rulers in their States. As a striking example of
the absurdities which have been allowed to grow up there may
be mentioned the curiously complex system of federal finance.
Instead of a straightforward division of the finances of the center
and the member units there has been the fiction that there was
no federal purse and that the resources of the Federation be-
longed individually to the four States, whereas the plain fact of
the matter was that the States had no share whatsoever in these
resources until the decentralization policy returned to them &
limited budgetary control in certain spheres. This contradiction
has itated d and b system of book-
keeping according to which a considerable paper balance is
uttributed to the three more highly developed west coast States
while backward Pahang shows a heavy deficit.** There is, how-
. ever, nothing to indicate that these paper balances will ever
come into the possession of the three creditor States or that
Pahang will ever be called upon to make good the sums spent on
her development. Federal finance has as a practical matter been
handled in a unitary fashion for the general purposes of the
whole area, and the bookkeeping reference back to the States is
. indicative of nothing more than that in the formative years no
one had bothered to work out the logical implications of what was
going on. The di lizati has i i the
situation in some respects, but it has not, I believe, brought any
. alteration in the traditional system of bookkeeping at Kuala
Lumpur. As in so many other instances the fiction is that the
States are the principal entities, the reality that the Federation
hes almost entirely replaced them.

was ) and the assets
10 8557966, thua leaving a net deficit of $23,256,138.” On this basis the Fed-
eition bas no general surplus since it is divided up proportionately among
the States, slthough in the F.M S. Reports the balance of the State surpluses
4ad deficits is listed as & federal surplus. The Federation does, however,
1PPear to possess in its own right such special funds as the Opium Revenue
Replscement Fund.

W TR AN
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An equally ion appears in ion with
the share of the rulers in the legislative power. Although Sir
Hugh Clifford proclaimed the States to be Mohammedan mon.
archies it is one of the most striking facts about them that the
monarchs themselves have had little to say about their genersl
management. Even within the States it has been the State
Councils rather than the rulers which have been the substantial
centers of reference in so far as the Residents and their stafis
huve not concentrated the business in their own hands. Formally
speaking, and leaving federal questions aside for the moment,
m\'ermgmy in each State appears still to be vested completely
in the rulers, but in the exercise of that sovereignty the rulers
are bound by their agreement to accept the advice of the Resi
dents and by usage to legislate only through the State Councils
Lacking any affirmative evidence to the contrary one must as-
sume that the ruler is still the sole source of law for his State
and that a decree issued by a ruler without the concurrence of
his Council would have full legal validity. In the past this situ.
ation has not occasioned any practical difficulties since virtually
all legislative activity had been taken over by the Federal Coun-
cil, leaving both rulers and State as remnants of an outmoded
past. With the decentralization of certain services, however, the
States have again been restored to legislative significance and it
requires no great flight of the imagination to picture a conflict
between the ruler and the reconstituted State Councils with their
newly added non-Malay members. So long as the Councils were
confined to spheres which did not seriously impinge on the new
world that was growing up in Malaya no one was concemned
about the relations of ruler and Council, but the continued exist-
ence of an absolute ruler, empowered to legislate freely of hi
own motion, may prove incompatible with the new order. The
transformation of the rulers into constitutional monarchs has
been substantially achieved in practice but it has not yet found
legal formulation.

The problems posed by the existence of the Federation and of
the Federal Council are more serious. Here again the clear and
undisputed fact of the matter is that the Federal Council, essen-
tially as the representative of the new forces in Malaya, bss
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acted as the sovereign legislature of a unitary State, but to state
its juristic position clearly and unequivocally is exceedingly
difficult. At the first session of the Council in 1909 the High
Commissioner proclaimed it to be no more than an advisory body
to the rulers of the States as a whole, as the State Councils are
advisory to the rulers in each State, but under the then existing
treaty it is at least arguable that the rulers were merely indi-
vidusl members of the Council and could be overridden by a ma-
Jority vote. As has been suggested above, the whole problem
of the situation under the 1909 treaty was complicated by the
fact that, except for a reference in the preamble, there is nothing
i the treaty giving the Council any legislative power whatso-
ever,

By the Supplemental Agreement of 1927 the rulers were re-
moved, apparently to their pleasure, from the Council, but it is
to be d that their legislati ignty was restored to
them, at least in the sense that it is their signature which trans-
forms a bill into an enactment. The enacting clause—"It is
hereby enacted by the Rulers of the Federated Malay States by
and with the advice and consent of the Federal Council”—and
the requirement of signature by each of the rulers puts the mat-
ter beyond doubt, although it is equally clear that in the federal
sphere the rulers are acting as constitutional monarchs. The
content of all laws intended to have force throughout the Fed-
cration must be determined by the Council but it is the rulers
who give them legal force.'* From a formal standpoint it is of
| course true that any one of the rulers might block legislation by
b Deda TSy L0 oY LI ol snd widhou prcial et
iiate is derived from the signature of the ruler of that State or whether the
Federation is 10 bo regarded as & uait for which (he sl Jorntie Toern
Itis my opinion that the latter is the correct view, but the former was argued
by Burton, J., in Pahang Consalidated Com| y v. the State of Pahang,
FMS. Law Reports, 1931-1982, Civil Appeal No.l of 1632: “The lmﬁvp
ludwr‘l‘?: issues from the Rulers. Moreover th

i

cwential; and although the failure of
. the Enactment from coming into Io;w
o

ve its force
prerogative of the Ruler of that State.” Mudli. J., appears to be on more
wlid m in contending that in federal matters lhu:eimllcn' have limited
r legislati

| their abaolute s ing » part of wet
atbe Federal Council, which now forias, “a constituent part of the beciabemmer
o the Federation s
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refusing to sign a particular bill passed by the Federal Council,
but in actual operation of the system this is virtually an impossi.
bility. The Federal Council is, ultimately, dominated by the
official majority composed exclusively of British officers, and the
four Residents are at once members of that official majority and

ives of their respective rulers. But since the rulers
have agreed to accept the advice of their Residents they cannot,
in fact, turn about and veto legislation which the Residents have
passed as Council members; although they may, of course, sus-
cessfully interpose their objections in private conference with
their Residents prior to the introduction of the bill into the
Council.

However ingeniously the jurist may twist the situation to the
advantage of the sovereignty of the rulers it is impossible to
evade the fact that in substance the Council is not the legislative
body of the rulers or even of the Malays but very definitely of
the British officials and the other alien communities. It is, surely,
not without significance that the Council sits under the presi-
dency of the High C issi and that its fficial members
are appointed by the High Commissioner with the approval of
the King, as d with the i of State Counal
members by the ruler. In most respects the chnrul Council is
more closely assimi i to the lative Council of
the British Crown Colonies than it is to the indigenous councils
of protected States.

In its actual operation the Malays have had only a smal
share. It has been noted above that during the years while the
rulers sat on the Council they rarely contributed publicly to it
proceedings and there is no evidence that they played a more
vital rdle behind the scenes. At present their connection with the
Council, aside from the formal signature of enactments, is purely
ceremonial: on certain state occasions the Council is opened with
military pomp and sultanic splendor, and the rulers file in t0
aw. in dignified silence on a raised dais behind the High Com-

during the beginning of the di When they
withdraw the Council gets down to business.

To estimate the contribution of the four unofficial Malay mem-
bers who replaced the rulers under the 1927 Agreement would b
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more difficult. While it is clear that they have not occupied a
dominating position they have none the less entered actively into
the Council's deliberations and have on a number of occasions
stepped forward as vigorous and intelligent champions of the
Malay cause. The principal criticiem that could be made of
them is that they have limited themselves too strictly to this
cause and have not demonstrated a broad enough interest in the
affairs of the Federation as a whole. Furthermare it has proved
by no means an easy task to find Malays not already occupying
official positions who d up to the dard set by Council
members of other races, the stumbling block of all pro-Malay
eothusiasts. Although this is a question which is normally veiled
in & discreet (and somewhat embarrassed) official silence, Sir
Cecil Clementi brought it into the open in 1933 by commenting
in the Federal Council on the fact that the Malay appointees
had had to be drawn from the ranks of those “who occupy posi-
tions under the constitutions of their respective States which are
the reverse of ‘unofficial,’ so that the term has in this connection
been interpreted as a xynonym for not exr oﬂino '” As nn ing
table result these are
free to criticize the government only within limits and, as the
High Commissioner pointed out, are not free to vote against a
government motion in a Council division because of their per-
sonal status under the constitutions of their States.* As more
Malays progress in modern education and political experience it
may be possible to remedy this situation, but to date the Malay
record in the Council has not been very impressive. Nor should
one have expected it to be since the Council, though i in (arm an
sdvisory body to Their Majesties, is in sub
organ of the alien communities for whom the Federation was
constructed.

It is, of course, not only in the Federal Council that this situ-
stion is found: despite the eﬂom of the uﬂiciul pmponcnu of a

** Proceed Jant 23, 19833, ed by the
Trment rm:"zhg Couneil of Ihn Blr Chuhn n.,. i Thilir of Perak, of

High Commissioner amerted o Malsy of modern times had
done more for his eoumtey saud hi sountepiien. A son ol oo Bulpme Raja
Sir Chulan carved out a brilliant earcer for himself both as a civil servant

M 2a the first Malay member of Lhe Federal Council. He was succeeded on
the Council by the Raja Muda of Perak, the heir to the throne.
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pro-Malay policy it remains the fact that mlluvely few Malay
are to be found throughout the whole admi ive structure.
All the high administrative posts have remained in the hands of
the British officials and in large part the lower technical or cleri.
cal posts have been filled by Indians, Chinese, or Eurasians. The
same may be said in general and even more strongly of the
staffs of private business enterprises where questions of high
policy and ethics do not intervene to check the employment of
the most efficient and most lughly trained. As far as the govern-
ment service is d the ion and the d
have both ted to the ad ge of the Malays,
or have becn dullberntaly turned to thnt purpose. The depm-
sion in g
sonnel and the occasion was avowedly seized to increase the
pmpomonal stungt.h of the Mnlny element by retaining Malsy
ly possible. Furth in Ms-
lu}u as elsewhere, the need for official economy speeded the
process of substituting local officers for the more highly paid
imported Europeans, but in contrast to the Indonesians the
Malays were not in a position to profit peculiarly from this tum
of affairs since Chinese and Indian talents were available at
substantially the same rate of pay. The decentralization policy,
itself in part a product of the pro-Malay movement, has very
definitely served the Malay cause by restoring the State capi-
tals and services to significance and by reducing the scale of
State enterprises.

The p d of the alien i in ic life
is vmdly illustrated by the fact that, according to the officisl
estimate of 1935, the Malays numbered only 643,003 out of 5
total population of 1,777,421, while the Chinese came to 717,614
and the Indians to 387,917. Of the four States the Malays pre-

d only in under-developed Pahang where the total popu-
lation of 186,465 contains ll1.265 Malays. Both rubber and um
the two great mai of the ic life of the Fed

are essentially controlled by non-Malay interests, the latter ex-
clusively by the Europeans and Chinese, the former in so far
the larger estates are concerned. A more detailed picture of this
situation may be derived from the following table, compiled
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from the 1931 census, which gives the number of the principal
races engaged in the principal occupations:**

Tramigrant
Furopeans Malays Malaysians Chiness Indians

3715 207 1391 )
LT R T ) 1035 1
810 i 314 )
WA 08 0T 1M
i o 2
22 ssm 1258 8010
wis 1 i =
sa w5 T G
g ST aem s
i s 1687 am

These figures obviously cannot be taken over-seriously at
their face value and would require much manipulation and
weighting before detailed results could be drawn from them. In
rubber cultivation, for example, the relatively large number of
Malays listed as estate owners, ete., dwindles into insignificance
when the relatively tiny size of the usual Malay estate is com-
pared with the vastness of the European and at least certain of the
Chinese and Indian estates. Much the same is true of the figures for
tin mining where in general the Chinese are owners or managers of
small mining properties while the European mines have tended
to be 1 d under the hip or control of great
linited companies. With a few such obvious reservations, how-
ever, the general picture which the figures present may be ac-
- cepted as portraying the basic structure of the Federation's eco-
somic life. The production of rice, virtually exclusively on small

- individual holdings, is the predominant Malay occupation and
| the other races have so far made little or no effort to encroach on
~ that traditional and not highly profitable native activity., There
has, however, been a strong tendency for the Malays to diversify
their agriculture, as the large group of Malays entered under

e classifieation of Unclassified and Multifari Awricul
.~ indicates, and in rarer instances to go over more or less com-
pletely to coconuts or rubber.

A further insight into the cconomic life of the F.M.S. can be
easily gained by a hat more elab ination of the
"' From Tables 130, 132-135. The significance of these classifications and

e difficultiea involved in any strict application of them are diseussed ia
Ch XL of the Ceneus Report.” ¥

o

10 0 e Wi )
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rubber industry. The importance of this industry is evident fron
the fact that at the end of 1933 it was estimated that the total
area under rubber was 1,517,740 acres, as compared with 21416
acres under rice and 240,408 acres under coconuts, its two neares

i Broadly king, it may be said thy
there are two great groups of producers, Malay small-holden
and European estates, although other races also have rubbe
holdings ranging in size from small to large. Under the cus
tomary method of tabulation the holdings of under 100 acres
predominantly in Malay hands, total some 566,000 acres, for the
most part very small plots on which the Malay has planted a fex
rubber trees for the extra cash income he can derive from them
Here the agricultural methods applied are on the whole casusl

Ithough they are improving with and expert official
msu-ucuun, and there is virtually none of the regimented and
duction which is ch istic of the larger estates

On this scur! rubber is a product peculiarly adapted to rathe
primitive methods of cultivation since it grows and flourishe
with relatively little attention, and neither the tapping nor th
first treatment of the latex requires much skill or training. Thes
small holdings comprise, however, not much over a third of th
area under rubber, the remainder—some 952,000 acres—beiny
concentrated in estates of 100 acres or over, of which 655000
acres have been absorbed in large estates of 1,000 acres or over
The insignificance of the Maslay share in these estates and th
relative importance of the holdings of other races is shown in tit
following table giving the number of estates held by the pns-
cipal races:**

Europeans  Malays  Chinese Induss

357 <] 7 u
296 - 12 -

The share of the Malays in the estate production of rubber ¥

** From Tables 3, 6, 8, 10, 14, 15 in D. H. Gnist, Nationality of Oz
ship and Nature of Camststution of Rubber Batates in Malaya (Kuals L=
Q"" 1933, Department of ture, S5, S., nomic Serrt
Na.2). The dnnual Report for 1935 indicates that of late the larger et
have been guning, while the small-holdings have lost ground: of a totsl 4
1,579,760 acres under rubber, 1,040,000 were in estates of 100 acres or o7
and 539,760 in holdings of less than 100 acres. The rice acreage in 1635 id
to about 195,000
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further limited by their extreme unwillingness to enter the labor
~ market: the 1931 Census found only 7,373 Malays on estates as
' compared with 37,863 Chinese and 203,036 Indians. Even these
 figures give something of a false impression since many of the
. Malays listed in the estate population are permitted to live on
the estates but are not employed there, whereas the reverse is
} frequently true for the Chinese.
- In tin mining, where there is not the possibility that rubber
~ cultivation offers of small private holdings run by a single indi-
~ vidual or a single family, the Malays have for all practical pur-
. poses no share whatsoever. The ownership of the mines is almost
 exclusively European or Chinese, and the latter race supplies the
~ ereat bulk of the labor forces. The same holds true as far as
. business ises of any iderable extent are d
 the larger concerns are g lly in Euroy hands although
. the Chinese, and to a smaller extent the Indians, offer vigorous
. s2d adroit competition, and the Chinese and Indians dominate
. the smaller enterprises. The two latter races contribute the bulk

of the empl of ial ises as well as most of
) the petty traders and craftsmen, although in both categories
 there are occasional Malays.
~ In the political sphere it has been felt necessary to maintain
a fsgade of Malay rule, or, at least, of Malay participation in
- 2overnment, but there was no such necessity in the economic
- tphere. The result has been, as the above summary indicates,
- that the Malay has been economically dispossessed in his own
country. He is allowed to carry on his life in his accustomed
- ¥ay3, but to date he plays neither a creative nor a servile rle
in the new economy which has supplanted his own as the domi-
~ nant and the dynamic force in the country. It may be that the
-~ future will see the Malay entering into effective competition with
the aliens, but he will have no easy task in forcing his way into
 their economic stronghold.
Without ing the case too seriously it may be said
that neither the political nor the economic life of the F.M.S.
bears any real relation to the life of the Malays, and the same is
- “ually true of federal finance. A country the native inhabitants
o which continue to live at none too great a distance from the

o

i
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limits of subsi has become to a wholly faby.
lous income, and even though that income suffered severely i
the depression it still remained vastly out of proportion to the
private income of its native sons. To set dmm the figures it
bald iti the Federation's from
mmmmmsam.pukuluosmusmun and iy
exports increased from $28,395855 in 1896 to a peak of $445.
600203 in 1926. In a period during which the population ir
creased, roughly, threefold, largely due to alien immigratic,
federal revenues and export trade were muitiplied by twelve o
thirteen.

Second in interest only to the extraordinary prosperity whic
has been attained by the F.M.S. in the past is the amazingly hig
degree to which its economic eggs have been concentrated in the
two baskets of rubber and tin. In calculating the “national” it
come for 1931 the Federal Retrenchment Commission estimatel
that out of a total income from production of §154,019,000 rubbe
contributed $54221,000 and tin $51,259,000, the next item
line being coconuts and copra at an estimated value of $8,773:
000. The growing of rice, the basic foodstuff of the country, s+
counted for only $2,791,000, and manufactures for $5,830,000"
The obvicus result of this situation is a very precarious depend-
ence on the world markets for rubber and tin, a dependence al
the more precarious because of the Federation's necessity to in-
port. the bulk of the goods which it consumes. It has been sui
that in the United States foreign trade furnishes just the margn
between prosperity and depression, and it can with equal trutt
be said of the Federation that foreign trade in rubber and ti
furnishes the margin between life and death. When world trad
and particularly the American motor vehicle trade, flourishes
the F.M.S. flourishes with it, but when the world is poor th
F.M S, has nothing to fall back on but xu accumulated surpluses

This chronic i bility of the Fi ‘s ic stru
ture, and the intimate relationship of government finance to for-
eign trade, are evident in the following table (in thousands &
dollars) :

** Report of the Federated Malay Stales Retrenchment Comsmissst
(1932), p- 3.
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Despite its lavish administrative life in the boom years the
Federation managed to salt away a very considerable surplus
and this proved invaluable after the appearance of the depres-
© sion. In 1927 this surplus reached the sum of $06,228 644 al-
though in the previous year a gift of £2,000,000 was made toward
the cost of the Singapore Naval Base. The following year, how-
ever, with the beginning of the collapse in rubber prices, the
decline began to set in, and a budgetary deficit of $13,348,680
brought the surplus down to $82,879,964. From then on the
surplus has been in a constant state of disintegration as each
year's budget showed a new deficit. By 1934 the once splendid
balance was reduced to $49,526,824, and even this figure shrinks
smaller under closer scrutiny. The readily realizable assets at
the close of 1933, excluding those earmarked for certain specific
~ funds, amounted to only $11,090,187, and a considerable pro-
~ portion of this balance was made up of surplus loan funds which
~ could be applied only to the specific purposes laid down in the
loan enactment. By the following year, however, the tide had be-
£un to turn in the other direction and the surplus rose to $49,526,-
- 524-$24.252,665 in liquid t [ dif
- were cut and revenue increased. At the end of 1935 the surplus

© had shown a further increase to $60,771,145.

- One disturbing feature in this situation is that during the
 depression huge financial burdens have been allowed to accumu-
lste in connection with the railways. The F.M.S. Government
- o%1s the cntire railway system of the Peninsula, with the excep-
tion of the Johore State Railway which is leased from Johore,
and had expended on capital account in this connection no less
than $235,288,207 up to the end of 1934, the bulk of which had
- “ome from revenue. Up to 1931 the railway was paying hand-
. *ome dividends, but with the coming of the depression net

deficits became temporarily the rule, although in 1934 the antici-

il
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pated deficit was turned into a surplus of $1,574,757. In the
interval, however, no adequate provision was made for depre.
ciation. In 1927 a Railway Renewals Reserve Fund was set up
from the railway surplus of that year and the profits of suc.
ceeding years were added to it until by the end of 1934 the total
contributions to it amounted to $20,156,122, but in the lean year
no contributions had been made and the fund had been draw
on until the actual balance amounted to only $7,478,164. In the
interval the arrears in contributions to the fund have mounted
high, and the Chief Secretary announced in 1934 that an annusl
contribution of about $3,000,000 is needed to maintain the fund
on the proper actuarial basis.

The Federation's external debt burden is not, however, very
large. In 1921-1922 two sterling loans totalling $80,185714
(£19,355,000) were raised through the Straits Settlements, against
which a sinking fund has been established which by the end of
1935 amounted to $27,526,902. In 1934 loans raised by the
F.MS. in London were recognized as trustee securities in the
United Kingdom, and the government proceeded promptly w0
float a three per cent loan for the purpose of refunding part o
the Straits Settlements loan at a lower rate of interest. In 193!
& further sum of $16,000,000 was raised through a local loan for
the purpose of carrying through public works of a remunerative
character which would otherwise have had to be abandoned s
revenues declined at the beginning of the depression. On th
other side of the balance sheet appear the loans due the Fed-
eration which at the end of 1935 totalled $30,423,664 of whict
the principal item is the sum of $26,228,564 still owed by Siax
from her original loan of $39,685,714.

A further major credit item in the Federation's capital ac
count is the Opium Revenue Replacement Reserve Fund, which st
the end of 1935 was valued at $27,795,584. This fund was started
in 1925 with a contribution of $10,000,000 from revenue and hst
grown annually up to 1931 by the addition of 15% of the revenut
from opium sales plus the accumulated interest on the fund. Iz
1931 the Secretary of State authorized the cessation of further
contributions to the fund from the opium revenue and th
crediting of the interest on the fund to the general revenue

In recent years the Federation's revenue base has been cos
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tinually widening and there is not at present any extreme de-
pendence on any one particular source, although because of the
economic structure of the country it is obvious that any consid-
ersble fluctuations in the price of rubber or tin must have im-
mediate repercussions on government finance. Formerly the ex-
port duty on tin and the returns from the sale of opium formed
the backbone of the budget, but their relative importance has
been steadily on the decline. In 1900 the tin duty brought in
neerly 46% of the total revenue, but by 1920 this had shrunk
to less than 17% and by 1930 to less than 14%. In the same
fashion the opium revenue has shown a constant tendency to
decline, falling from 15% of the total revenue in 1924 to less
than 10% in 1932. In the latter year the High Commissioner
pointed out that from 1921 to 1930 opium had yielded an annual
average income of close on $12,000,000 whereas in 1931 it fell to

~ only $5,500,000 (1932—$4,400,000), and furthermore that this

was & source of revenue which must be eventually extinguished
under the international commitments of the F.M.S. The export
duty on rubber is likewise shrinking, having dropped from a phe-
nomenal peak of over $11,000,000 in 1926 to an average of less
than $500,000 from 1931 to 1933, rising to $2,160,490 in 1934.
With the lifting of the depression and the removal or lightening
of the international controls it is to be assumed that the direct
revenue from rubber and tin will tend to rise sharply as indi-
cated by the 1934 figures, but there is every reason to believe
that their relative contributions to the budget will remain more
or less within the present limits.

For the rest federal finance is drawn from a number of dif-
ferent. sources,’* although there is still no income tax or any

** The total revenue of $43817,150 for 1832, for example, camo from the
following principal sources:
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form of direct taxation. Increasing attention has been paid of
late to import duties and their relative contribution to federal
finance has been continually on the increase, in part as a straight
revenue proposition and in part for purposes of imperial prefer.
ence. At present the customs tariff covers a wide range of
products on almost all of which a preferential duty has been
placed on behalf of Empire goods. The most profitable of thes
duties are those on tobacco, petroleum, and sugar. It was the
opinion of the High Commissioner in 1932 that the F.M.S. “wil,
like the rest of the British Empire, become increasingly depend.
ent on Customs import duties as their main source of revenue,”
and it was on this score that he strongly recommended the
creation of a customs union embracing the whole of the Malsy
Peninsula “if trade is not to be intolerably cramped and ham-
pered, in view of the number of fronticrs concerned, and the
interdependence of one territory upon another in matters of
commerce.” **

It is impossible to enter here into any detailed analysis either
of the expenditure side of the F.M.S. budget in general or of the
heroic measures which have been necessary to bring those ex-
penditures down from the high figure of over $109,000,000 i
1928 to just over $47,000,000 in 1934.** In brief the position may
be summarized by stating that the administration allowed itsell
to be carried away by the flood of wealth which poured into the
country in the boom years and built up an administrative struc-
ture grossly out of proportion to the basic economic position of
the country.*” The Retrenchment Commission pointed out thst
expenditure rose with the rise in revenue and that recurrent
charges were allowed to rise too rapidly:

“Personal emoluments which stood at $8 millions in 1916 and
$14 millions in 1922 now stand at $22 millions. In 1921 a loao

** Sce Federal Council Proceedings, October 31, 1932.

** The Report of the Federated Malay States Retrenchment Commissn
(1932) undertakes aa extended examination of federal unenduun: and i
recent growth, and makes detailed recommendations necesary
measures of reirenchment, a pumber of I'hu:h were _{nvmpﬂy mpud br m

. See also the C

Repa

2 The Chiet Secretary said in the Federal Council on November I8
1831: “Our administrative structure has been built up on trade prices whid
are unlikely ever again to represent normality.
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of £10,000,000 was contracted for railway and other long-range
development schemes, interest thereon and sinking fund becom-
ing & charge on the annual revenues. It appears however to have
been overlooked that revenues based on prices of rubber far
above an economic price were necessarily and inherently un-
stable, and in 1926 with returning prosperity an era of further
expansion, largely departmental, set in. As a result the finances
are now burdened with a public debt, increasing pensions, and
- the cost of swollen departments, at a time of revenue ebb. In
* the face of a crisis the establishments stand out as costly en-
- cumbrances which for want of means can no longer be maintained

- i their existing form. The administration in the past has relied

too much on the mere momentum of prosperity to carry it

- through times of dq ion and the ity for r per-
manent blish to a scale with more nor-
mul revenue was fe in the perity of
1926-1929."

1i the budgets for 1929 and 1932 are compared, it will be
- found that the total expenditure was reduced from $84,660,975
- i the carlier year to $53,740,139 in the latter, and by far the
largest saving was effected in the sphere of public works, the
total expenditure being cut from $23,391,751 to $5,575,980. In
~ the two great social service di P , education and medici
the former advanced slightly from $3,005,238 to $3,232,627
shile the latter dropped from $5458,019 to $4,410,958. The
debt charges at $6,904,842 in 1932 were somewhat in advance of
- those in 1929, constituting nearly 13% of the budget as against
hing over 7% in the earlier year. The expenditures listed
s Pensions, Retired Allowances, Gratuities, etc., showed a very
vnsiderable advance, however, rising from $3,955,573 (4.7%)
- 1929 to $6,114,368 (11.3%) in 1932, in large part because of
the extra burdens incurred in this connection through the retire-
weat of officers on the pensionsble establishment.**

" The extent of the reduction in personnel is indicated by the following
vatement of the Chief Secretary on October 30, 1933: “For 1931 wo pro-
. [ided for an establishment of 21,082, exclusive of the y, at &0 esti-

Siind cost of slightly over $25 millions; for 1934 we are budgetting for an
stablishment of about 17540 costing a little under $185 millions. In other
Iy's this Government's establishment has fallen in numbers in threo years
b eearly 17 per cent, and in cost by over 28 per cent. Since the Goumel
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As the federal revenues increase again with the lifting of the
depression there reappears the old problem of limiting expendi.
ture to some reasonable figure, of holding down fixed recurrent
charges, and of building up a surplus sufficient to tide the coun.
try over other lean periods. Despite considerable public pressure
for a post-depression jubilee which would take the form of more
or less unlimited public di the g appears to
have decided to follow a cautious policy, neither remitting tax-
ation nor spending up to the limit of its resources."* Instead it
will, as the Chief Sccretary formulated it in the Federal Councl
in 1934, use all revenue surpluses “to build up a reserve fund
which will be held apart from all other surplus funds, for use
solely as an equalizing influence against future phases of weak-
ness in the revenue arising from abnormal economic develop-
ments.”

1f the administration's memory of the effects of the depressico
continues to be as vivid as it appears to be at present it may
well be that in the long run very substantial benefits will accrue
to the Federation from it. In the past, as has been pointed out
above, the F.M.S. has been run on a lavish scale by Europeans

passed the Supply Bill for 1933 reductions have been cfiected, or decidsd
upan, of nearly 1,300 Government servants, of whom over 130 are Europeazs
But gur establishments are still large in propartion (o our present reveax:
or indeed to the revenuo which can pmdenLIy be muup- in the next fev
years; and further reductions are in mnu.-
On the basis of the figures given in A; é: m ic Survey of the Colons
Emprre 1932 (Colonial Office nbhalmn No. 85, lm) the High Comms
sioner stated in the Federal Council on October 934, that the pension
and gratuity charges of the F.M S, estimated at 14. 4% of the wuj expendr
ture in 1633, placed a proportionately larger burden on the revenues that
those of any other colony or protectorate in the British Empire except
mﬁﬂm. and he that these charges were likely to increase sl

Despite strong plm !or I reduction in rubber renta and for the rems
sion of at u the government nnlerlled its deter-
mination to nuk clon w ﬁ conservatism in the budget session o
the Federal Council on Nov embtr H 1635, the utu.\x Chief tary pro-
testing that Malaya was probably the most lightly taxed country in b
world. In the light of pul catastrophes the go emm nt's stand can oaly ¥
npphuded um if it was d amned by mn.ndenble sections of pubhc usumﬂ
rqu " but it is highly .;uuuombh: whether the f
hmm. rdul those who can least afford it, really defensible at a tizt
of surpluses. After listing the food imports mb'ecl m duties in lhe FME
and not in the Colony, the Straits Times (October 1, 1935) asked: “ ﬂb‘
Bol_;de;«l at that the Colony reveals no enthusiasm’f ot a Mllu'm
nion?"
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primarily on behalf of the Europeans and Chinese, and it has
been financed, directly or indirectly, almost exclusively from the
highly organized European and Chinese tin and rubber indus-
tries. The political and administrative structure must be brought
down from the empyrean European heights to which it ascended
during the boom years until it comes into some sort of organic
relation to the whole society which it serves. Under the lash of

the d a in this d ion was begun, and it is
to be hoped that it will not be lost from sight in the better years
ahead. If the ic base of the Federation can be broadened

by an effective encouragement of food crops and of other export
crops and industries, if the Malay and the Chinese and Indian
coolie can be given a real and significant place, it will begin to
take on some of the ch istics of an ically sound and
sacially healthy community; but even this minimum program is
more than can be expected within the f k of i iali




Cuarter V
THE UNFEDERATED MALAY STATES

Tue Unfederated Malay States, as their negative title indi-
cates, form no single political entity like the Federation with
which they are contrasted. Under the common overlordship of the
Governor-High Commissioner they join with the Federation and
the Straits Settlements to make up British Malaya, but they haswe
no special inner ties among themselves. Apart from this member-
ship in the Malayan Commonwealth and the fact that all five
continue to be independent Malay monarchies, they are lumped
together only through the historical accident that the Federatice
was an accomplished fact by the time they came under Britich
protection. That accident has, however, served somewhat para-
doxically to bring them together since their very independence
has united them on more than one occasion as against the threat-
ened encroachments of Singapore or Kuala Lumpur. All have
glanced across the borders to see what has happened to ther
fellows in the Federation and what they have seen has made then
ready to join, under the leadership of Johore and Kedah, 1
defense of their common interest in maintaining a policy of is-
lation. The logical and practical necessity of some form of
\h\ln\nn Union has made isolation in any extreme form s

ibility, but the d i States have gained and con-
lmue to gmn murh from their battles for it.

Aside from these broad considerations any attempt to deal with
the unfederated States as a unity is foredoomed to failure by the
differences between them. The most that can be done is to take
the four northern States as constituting a group the members of
which have much in common with each other historically, polit-
cally, and economically; but Johore must be treated separately
for almost every-purpose. Even the northern States, despite ther
former common subjection to Siam, tend to fall apart on closet

194
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xamination. Kelantan and T) indeed, due in good part
to their more isolated position on the east coast of the peninsula,
present  sub ially similar bl and have d

together to a roughly identical state of economic and social devel-
opment. Kedah on the west coast is separated from them geo-
graphically by an upward-jutting strip of Perak and also through
its more rapid economic development which brings it in some
respects closer to Johore. Little Perlis with its population of
under 50,000 can be passed by as essentially an appendage of
Kedah, to which it formerly belonged.

This divergence in development and interests may be quickly
grasped by an examination of the relative strength of different
sections of the population in these States, since it may be
sssumed, as has been stated earlier, that the size of the alien com-
munities is an admirable index of the extent to which the earlier
Malayan way of life has been superseded by the new economy.*

Total Other

Population Europesns  Malays  Malaysians  Chiness Indians

Jobore ssa11 ™ T 131178 nsem 81,838
Ketal as'eat at mss €385 a8 £
Pecla 49.356 3 29718 118 8,500 e
Kalaatan 3317 1t aron 2617 a1 (3]
Traggany 78 £ 163955 Gl 13384 1371
UMS. Totals 1,526,604 1208 911 e 0,857 110,851
S, 17300 030 s .11 T80 .90

Reducing these figures to their essential elements the follow-
ing striking picture is obtained:

Percentage of  Chiness and of
Malay Race Total Populstion  Indiasa Tm_

Bean “wi a1
2838 s 00
29,831 03 181
07T E (54
104,884 s &1
1085853 03 441,508 s
mm ui 109134 a7

It will be noted from this second table that the relation
between the alien races and the Malays is almost completely
. reversed in the unfeds d as d with the fed

' Cenaus Repov!l li:ll‘.b;l'lbh 1. The term 'Ol:;ﬂhh i :a“" eo}'m
‘mmigrant peoples from the Archipelago, ethnographically t politi-
clly alien to the Malays of the Peninsula, and “sboriginals ethnographically
s remaved from the Malays but more truly ‘peaple of the country’ than
#25 other race—in fact the only autochthonous population.” Ibid., p. 38.
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States, and, further, that the number of Malays in the former is
almost double that in the latter. In the unfederated States only
Johore shows the alien races in a majority, and their proportion
to the Malays declines progressively as one moves down the list
to Kelantan and Trengganu. On the basis of these figures it
is obvious that one is justified in asserting that the Malay char-
acter of the four northern States has been preserved to a
far greater degree than is the case in either the Federation or
Johore.

These conclusions are further borne out by figures for the
revenue and expenditure and the foreign trade of the areas con-
cerned. Here it has been thought desirable to include the figures
for both 1929, toward the end of the boom period, and 1932, in the
midst of the depression, since they indicate the extent to which
the depression made itself felt in each of the States.”

Reveoue Expenditure Imports Expora
Johore - draan 418,300 539 $uanos $9.200 58
1151538 11383188 11,3000 prceT]
0888578 1348091 8008857 s
513036 s 7,100,022 ftic=r
man 384,083
] arm Not available
248,100 s 182984 15a8m
644 051 3161228 P
1361008 150,10 s e
nt 1 17085584 313788 33
54,800,973 201,338,608 0015
Sama Xk TR o,

A rough calculation based on these figures and using the 1931
census results for the total populations throughout gives the

* Compiled from the Annual Reports for the several aress. For purpost
of indicating the contrast between pre-depress yn-on Figures the

Mohammedan year 1347 (June 19, 1028 lo June 1 1029) has been used &
r?\lnlw& to 1929 Ap. for the States using the Mohamm calends
(Kedah, Perlis, and Tnmlnu) and 1350 to equal 1832 for Kr.d.lh aod

Perlis only, as in 1831 Trengganu changed to the Gregorian calendar. In !
other contexts the Mohammedan year will be used as equivalent to the yest
AD. which falls within it to the greatest extent, as followa:

1928 ap. 1347 A (Junn 19, 1928-June 7, 1929)
1029 1348

June 8, 1929-May 27, 1930)

1830 1349 (Mly 28, 1930-May 17, 1931)

1831 1350 (May 18, 1931-May 6, 1032)

1351 (May 7, 1932-April 25, 1933)
1833 lm (April 28, 1933-April 15, 1934)
1934 (April 16, 1934-April 4, lm)
No one method is l'olla'ed in the Annual Reports for the different States, &
, the Kedah and Perlis Reports use 1348 A.X. as nlenl

ID:!)A.n,nndm’hmmnnRrpumlulu 5 equivalent to 1929 A.
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amount of the revenues and of the export trade per head for each
of the States with the exception of Perlis. This calculation pre-

sents their resp in an istakable fashion,
Revenue Exports

Johore (1929) $34-35 3196
(1932) PR 58-50

Kedah (1929) 16 80
(1932) 12 2-23

Kelantan  (1929) 6-7 2
(1932) 45 6-7

Trengganu (1929) 7-8 38

(1932) 56 22

FMS. (1929) 47 203

(1932) 25 51

It will be seen that the higher the degree of economic life in
any area the larger is the alien element in the population as com-
pared with the native. Thus in the four northern unfederated
States, although the total population was two-thirds of that of the
Federation, the total revenues in 1932 were less than a fifth of
the revenue of the Federation and the total exports (excluding
Perlis) slightly more than a fifth of the exports of the latter,
whereas in the northern States the population was over four-fifths
Malay in ch Bs d with hing over a third in
the FMS8. On the other hand, Johore with its alien majority
shows a considerably higher revenue and export trade than its
four northern colleagues put together, although their joint popu-
lstion is twice as great. In so far as economic development and

I o et

et pl are d, Johore clearly falls into
the same category as the Federation.
Considering this basic diverg in and interest,

itis, therefore, necessary to deal with the unfederated States sep-
arately rather than as a unit. If for certain limited political pur-
poses they put up a united front, their normal life is that of inde-
pendent entities within the general framework of British Malaya.

JOHORE

The State of Johore is the most difficult of all the States of the
Peinsula to characterize and describe in any simple and straight-
~ lorward fashion. Although its formal position distinguishes it in

novery marked way from the other unfederated States, the actual
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substance of its government and internal structure sets it off
in a category by itself. The usual phrases concerning indirect rule
fail to do it justice and serve rather to obscure than to clarify
its real position. It is the State which has been longest and most
intimately associated with the British, and yet it was the last
State to accept a British Adviser. It is the State which most
nearly concerns British imperial interests because of its location
across the narrow straits from the Singapore Naval Base, and ye!
it is the State which has retained the greatest degree of substan.
tial independence. It has attained a higher degree of modem
economic development and has a larger percentage of aliens than
any of the unfederated States, and yet it is usually the acknowl-
edged leader of these States against further encroachment by the
British or the Federation.

The explanation of these paradoxes appears to lie primarily in
the character and strength of the rulers who have held the throne
of Johore since the days when Raffles intervened at Singapore to
upset the local balance of power. These rulers, some of whom are
commonly asserted to have a considerable admixture of non-
Malay blood in their veins, have not been noted for their high
moral character or, perhaps, for their scholastic brilliance, but
they have been gifted with political talents of a high order. They
have known how to bow gracefully to the inevitable and to sal-
vage the best out of it for themselves, how to adapt themselves
to the dards and i of the new i ialist world
which was thrust upon them, and how to play off against each
other the various elements and interests, both European and
Asiatic, with which they came in contact. Recognizing that Sings-
pore was not the center of the Empire, they have made themselves
at home in London and discreetly thrown their influence there
into the balance against the local officialdom of Malaya. Belat-
edly accepting an official British Adviser, they have continued the
custom which dates far back inte the nineteenth century of sup-
plementing official advice by the advice of private Europess
counsellors and law firms.

Something of a survey of the earlier history of Johore has been
given in previous chapters, but it is necessary to supplement whst
has gone before by an analysis of more recent events. It will be
remembered that the son of the man whom Raffles had recognized
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as Sultan of Johore had been allowed to keep the nominal title
of Sultan but had been given jurisdiction: only over the small
territory of Muar, while Temenggong Ibrahim had been recog-
nized as the ruler of Johore by the British in 1855, With the
death of the former in 1877 the title of Sultan had temporarily
passed out of existence. Ibrahim was succceded in 1862 by his
sble oldest son, Abu Bakar, then twenty-eight years old, in whose
reign of thirty-three years the foundations of the modern State
of Johore were laid. Nor did he limit his activities wholly to
affairs of state: like his father before him and his son after him
- he played a shrewd private rdle in the economie development of
Malaya and richly lined the family purse. “He lived as a young
man half in the old traditional Malay world and half in the world
of a cosmopolitan British port,” comments the historian of
- Johore, and this division of his time and his personality con-
- tinued, with the addition of Europe, throughout his life to his
great benefit and profit.

In 1866 Abu Bakar paid his first visit to England where he

~ was granted an audience by Queen Victoria, with whom he soon

came to be on somewhat singularly friendly terms, and two years
~ later the British agreed to his assumption of the title of Maharaja.
~ During the seventies when, as has been seen, the British began
to take the native States under their wing, “the Governors of the
Straits Settlements turned to the ruler of Johore, the only Malay
 they could trust for information and help.” As one item among
many, the Maharaja served as a highly useful intermediary
~ between the British and the Malays in the events following the
- murder of the unfortunate Birch, the Resident of Perak. On this
- o¢casion the Sultan of Perak communicated with the Governor
through the Maharaja and when it was decided to banish the
- Sultan from Perak, the Maharaja arranged to keep him under his
e¥e in the capital of Johore. The three chicfs mainly implicated
- In Birch's murder surrendered to the emissaries of the Maharaja.
In recognition of these services it was suggested from London that
the ruler of Johore might be created a Sultan and given the throne
of Perak, but this was opposed by Governor Sir William Jervois
oo the ground that the Maharaja was a British creation and not
of properly regal blood.*
* Winstedt, History of Johore, pp. 10011,
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On the death of the nominal Sultan Ali in 1877 complex prob-
lems arose as to the succession to the little territory of Muar with
its 800 inhabitants. The acting Governor of the Straits offered
the guardianship of this territory to the Maharaja, pending it
final disposition, and held that the British should waive the prior
right of purchase which had been given them by the agreement of
1855. Lord Carnarvon, Secretary of State for the Colonies,
although ke ack ledged that “for admini: ive and genera!
ability no Malay ruler can compare with the Maharaja of
Johore,” protested, however, that these advantages should not be
purchased at the expense of setting aside the rightful heir and
the ruler acceptable to the people. In choosing between the claim-
ants, he stated, due attention must be paid to the custom of the
country and the wishes of the people since the latter could not
be overridden to reward political services, however meritorious.
In consequence the matter was placed before the Muar chiels
who discreetly elected the Maharaja to be their ruler while the
Maharaja agreed to come to the financial aid of the late Sultss
Ali's family.

The final upward step toward royalty was taken in 1885 whex
the ruler again visited London and with the approval of Quee
Victoria arranged a treaty by which he was recognized as Sultan,
while his State came formally under British protection.® This
treaty, which, in contrast with other Malayan treaties, was signed
not by the Governor of the Straits but by the Secretary of State,
did not, howe\er cxu:nd to Johore the mldenud system which
had been bli here on the Peni . Its third articl
did, indeed, provide for the appointment of a an.\ah officer to live
in Johore but his functions were to be only those of a consulsr
agent. Further provisions of the treaty called for co-operatios
by the two governments, for the surrender of persons accused ot
convicted of any crime or offense, for the facilitation of trade and
transit communications from Singapore to Pahang, and for the
provision of coinage by the Straits Settlements to Johore on the
same conditions as to the protected Malay States.

On the score of protection the treaty provided that the Gov-

¢ See Anson, About Others and Myself, pp. 356-357.
s Muwell And Gibson, Treaties and uyﬂysms\u, pp. 132-133.
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* emor of the Straits should at all times to the utmost of his power
protect Johore from external attack and that for this purpose Her
Masjesty's officers should have free access to Johore's territorial
waters. These were defined as extending three miles from the
shore, or, in waters less than three miles in width, to an imaginary
- line midway between the shores of the two countries, On his part
the Sultan agreed that he would not “without the knowledge and
consent of Her Majesty’s Government negotiate any Treaty, or
~ enter into any engagement with any foreign State, or interfere in
~ the politics or administration of any native State, or make any
grant or concession to other than British subjects or British com-
panies or persons of the Chinese, Malay, or other Oriental
race, or enter into any political correspondence with any for-
egn State.” All such correspondence, it was agreed, should
be conducted through the British government, to which the
~ Sultan made over the guidance and control of his foreign rela-
. tons,

That this treaty established a simple protectorate of the classi-
cal international law variety and not a colonial protectorate is
clear from a comparison of it with the other treaties with the
- Malay States and with Johore’s later agreement of 1914, under

. which the Sultan, like his neighbors, agreed to receive an adviser

. whose advice must be asked and acted upon. No British agent
.~ such as the 1885 treaty provided for was ever appointed to Johore,
but under the 1914 agreement prompt action was taken to bring
Johore into line with the rest of the Malay States by the appoint-
@ent of a British officer to advise the Sultan.
B This point as to the status of Johore after the 1885 treaty
sems also to be borne out by the well-known case of M ighell v.
- Sultan of Johore * in which the British courts upheld the sov-
ereign independence of the Sultan. This arose when the lady with
. the curious name of Mighell brought suit against Abu Bakar for
 breach of promise, alleging that he, masquerading as an ordinary
. ‘ublect of the Queen (with whom he was in the same year nego-
. lsting a treaty ag Sultan) under the name of Albert Baker, had
| Promised her marriage in 1885 and had taken a furnished house
- ' London, The truth of these allegations was never submitted
"1QB. 149 (1804),

v
-
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to judicial test since the Sultan pleaded that the British courte
had no jurisdiction over his sovereign person.

The lower court requested the opinion of the Colonial Ofice
as to the status of Johore and was informed that “Johore was &
independent State and territory in the Malay Peninsula” sof
that the relations between the Sultan and Her Majesty the Queen,
under the agreement of 1885, were those “of alliance and not of
suzerninty and dependence.” The Sultan, the Colonial Office held,
exercised the usual attributes of a sovereign ruler. This declars-
tion the court held to be final, Lord Esher commenting that “whes
once there is the authoritative certificate of the Queen throug:
her minister of State as to the status of another sovereign, tha
in the Courts of this country is decisive.” Kay, L. J., agreed wit
this proposition and held further that even if the treaty wen
to be examined it would be shown not to prejudice the status of
the Sultan as an ind, ds ign. His not &
enter into treaties with other Powers was held not to be “an abne-
gation of his right to enter into such treaties, but only a conditia
upon which the protection stipulated for is to be given.” On ths
basis the court decided, with frequent reference to the Parlemet
Belge," that an independent sovereign could not be sued in th
courts of Great Britain.

The closeness of the Sultan's ties to the British may be ses
in the fact that it was not until 1889 that he removed his relative
from Singapore, which had been the seat of the family since the
time of Raffles, to his capital across the Straits of Johore, Johort
Bahru. To the last he retained the affectionate regard of Ques
Victoria. “On 25 February, 1891, he was invited to dine aoi
at the Castle,” writes R. O. Winstedt. “The ruler with whoa
the Sultan of Trengganu had once refused to sit, dined seated &
the right hand of the Queen, heard her Majesty propose b
health, responded in courtly Malay phrases and was carried off @
another apartment to talk for hours with her whose words th
East held sacred.” In 1895 he died in London after an illness #
which the Queen sent her own physician to attend him, and w3
succeeded by his son Ibrahim.

Before his death, however, Abu Bakar succeeded in makizt

"LR. 5§ PD. 197 (1880).
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Johore unique among the Malay States by the promulgation of a
written constitution in April, 1895. This interesting document
was drawn up in both Malay and English and was drafted by a
British law firm in Singapore, the Sultan's legal advisers.* With
the amendments which have been made to it in the interven-
~ing years it remains in force as the present constitution of
Johare.

No pretense is made in it that it is a Western constitution or
& that it blishes a d ic form of g 1 it is essen-
tially a statement and a regularization of the political structure
of Johore, as it existed at that time, with the addition of certain
clearly defined checks on the ruler and his associates, which only
slightly impaired the traditional Oriental d i The pre-
smble makes clear that it is the Sultan himself who is handing
~ down the constitution since it states that “We, in Our name and
on Our behalf, and for and on behalf of Our Heirs and Successors,
the Sovereign Rulers or Sultans of Johore” make and grant a law
and regulation for the use of the government, subjects, and
 inhabitants of Johore. But in coming to the decision that such an
act was proper and expedient the Sultan sccured “the advice, con-
~ currence and assent of all the Members of Our Council of Min-
~ sters, and of Our Council of State and other Chiefs and Elders
- of the country.”

Following the preamble the constitution presents a list of defi-
nitions of the Malay terms used for the principal personages of
the realm who have a voice in its affairs and participate in the
election of the ruler. The ruler himself, it continues, “shall be a
.~ person of the Malay nationality, of Royal blood, a descendant
~ of Johore Sovereigns, a male, and of the Mohamedan faith.”
Normally the Sultan’s heir is to be chosen from among his sons
 unless the principal personages of the realm agree that all these
~ wre ineligible owing to their having some great and serious defect
 derogatory to the quality of a sovercign. The various possibilities
- 3 1o the succession are examined at length and the provisions for
H election vary to some extent in the different cases, but the general
~ Power of election rests with the principal personages or, as they

.. The Constitution of the State of Johore with Supplements (Government
* Printing Gfhee, Jahoe, 10810, %!
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are termed, the Supporters of the Country. Provision is made for
appointment by the Ministers of State of a regent during the
minority of a Sultan or during his temporary absence from th
country, a provision of more than formal significance considering
the liking of the Johore Sultans for foreign travel.

Perhaps the most fundamental limitation on the power of th
Sultan is that he “may not in any manner surrender or make any
agreement or plan to surrender the Country or any part of the
Country and State of Johore to any European State or Power,
to any other State or nation,” at the penalty of losing his throoe,
and similar limitations are placed upon the Ministers and Sup-
porters of the Country." A further limitation with an entertain.
ing twist to it is that the ruler may not appropriate for his om
use a single penny more than the sum fixed from time to time by
the Council of State; but this limitation was specifically mad
inapplicable to Abu Bakar himself, “with the voluntary approvi
and consideration of Our Council of State.”

Two councils are recognized by the constitution as assisting the
ruler in the task of governing his country: the Council of M-
isters and the Council of State. The members of the former at
ex officio members of the latter. The ministers individually s
as members of their council hmc the function of being assistant
and dj to the gn, and it is di necessary,
and advantageous to the Sovereign to take the advice, opinice
and counsel of that body in all affairs and cases concerning th
interests of the country and the people.”” The ministers mus
be Johore subjects of Malay nationality and the Mohas-
medan religion, and are appointed by the Sultan although b
is assisted in his choice by the co-option of the Council to &l
vacancies.

The Council of State contains, in addition to the ministert
other members appointed by the ruler with the advice or concu
rence of the Council of Ministers, and is the principal legislatit
body as well as being an advisory council to the Sultan. Prior¥
1914 its members were required to be Johore subjects althouzt

* Article LIX, however, provides that Johore shall always remain @4
condition of amity and good understanding with other States, “and 5%,
cially and particularly with the British or English Nation and Governmest’
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not necessarily Malays or Mohammedans,'* but after the new
treaty with Britain the Council was opened to additional members
who were not required to be Johore subjects nor take the oath of
allegiance to the sovereign. The purpose of this amendment
sppears to have been to admit the new British officials and others
© to membership in the Council. The Sultan retains a veto power
which can be overridden only by the passage of the same enact-
ment or lation in three ive Council ings and its
© repassage after the lapse of a year. If it is so repassed, “it shall
be expedient on the part of the Sovereign,” the constitution reads,
~ “to approve and sanction the same, because the moral responsi-
bility of the Sovereign then entirely ceases.” The amending power
rests with the Sultan with the advice and concurrence of the
Council of State.

By an amendment of 1912 a third Council was added which
- corresponds to the Executive Council of the Colony as the Council
* of State corresponds with the Legislative Council. This was the
Executive Council, the members of which are appointed by the
~ Sultan and sit at his pleasure. The ruler may act in opposition to
their advice, but must record in writing the grounds of his dissent.
The functions of the Executive Council are very broad, covering
in general routine matters of government, the initiation of legis-
lation “and other matters of importance,” in addition to its
more specific duty of considering all applications for agricul-
tural and mining lands and all contracts and tenders for public
works.

Mohammedanism is proclaimed by the constitution as the
- State religion but the large group of aliens in the country are
protected from diseriminatory treatment because they are unbe-
lievers or not Johore subjects. The constitution did not, however,
. contain any further bill of rights but this omission was partially
- corrected in 1908 by the first constitutional amendment. This
smendment provided that no person could be deprived of his
liberty except in due course of law, that the right of habeas cor-
pus should be recognized, that no political pressure should be
brought on judges and magistrates, and that the Sultan should act

'* It is interesting to note that apparently no Mohammedan unofficial
~ member had ever been appointed to the State Council until 1934.
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honorably and impartially to all, governing according to law and
maintaining the existing religion and the rights and liberties of
the people.'*

There is good reason to doubt the strictness with which the
provisions of this constitution have been observed in practie
where they have run counter to the will of the Sultan, but it pre-
sents, at the least, an if idealized, deserip-
tion of a modernized Malay itutional hy. In its juric
tic formulation and in the mere fact that it is reduced to writing
it is a unique document for the Malay States, but its basic pro-
visions, as far as the checks by the Supporters of the Country
the ruler are concerned, are clearly in line with Malay tradition
At all times the rulers have been markedly dependent on the sup.
port of the chiefs and other local dignitaries, and the life of 2
ruler who overrode their disapproval was likely to be brief and
troubled. Nor should too much emphasis be placed on the fas
that Johore has a written constitution: the other States an
equally supplied with constitutions, even though they remai
unwritten. The case ol Ncgn Sembxlnn with its far more ancient
and li is clearly in point.

The constitution presents one side of Johore's political system;
the treaty of 1914 and the exchange of notes accompanying &
present another of at least equal importance.*® This treaty, whict
was pressed upon the Sultan after an exposé of prison conditicas
in Johore Bahru, contains the customary article to the effect that
the Sultan shall receive a British officer “whose advice must b
asked and acted upon on all matters affecting the general admix-
istration of the country and on all questions other than tha
touching Malay Religion and Custom.” Furthermare, the colle-
tion and control of all revenues of the country are to be regulsted
under the advice of this officer, whose costs with his establishmest
shall be determined by the Straits Government and be a charge @
the Johore revenues.

For a variety of reasons this treaty has been held, as hs

** Alone among the Malay rulers, those of Johore recognized that t¢
modernization and the prosperity of their State required the encouragemest
of alien immigration.

"SteMAxwelllndG , 0p. cit., pp. 1344, The treaty takes the for=
of substituting another article for for the article in the 1885 treaty which jo>
vides for the appointment of a consular agent.
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.~ Johore's constitution, to set Johore off in a separate category by
. itself. Indeed a distinguished Singapore jurist (who happened
~ also to be the Sultan's private legal adviser) has written, after
an examination of the constitution and treaty, that “it is very
~ clear that the status of the Sultan of Johore is entirely different
* from and juristically much higher than that of any Indian Prince
~ or any other Malay Sultan.”'* This sweeping judgment can,
however, scarcely stand up under examination although it must
be conceded at the outset that, leaving aside the vexed question
~ of the Indian princes, there are a number of interesting formal
differences between the status of Johore and that of her Malay
~ neighbors.
~ The substance of the matter has clearly been summed up in
~ the mere recitation above of the powers of the British officer resi-
dent in Johore which places him on a footing identical with that
of his colleagues in the other protected States. That he is, accord-
iog to the treaty, termed a General Adviser—a term borrowed by
Johore from independent Siam—instead of a British Adviser as
~ in the other unfederated States or a British Resident as in the
~ Federation, may well be a matter of pride to the ruler to whom
be is accredited, but it cannot be held to alter his substantial
~ position.* The same considerations would seem also to apply to
~ the fact that the Sultan of Johore alone among the Malay rulers
traditionally addresses himself not to the High Commissioner as
do the other rulers, but to the Governor. As a former Governor
putit, “there is no doubt that the Sultan and all the Johore chiefs
~ look upon this usage as the symbol of independence, and it is one
- of the small things to which they attach the utmost political
importance. The Sultan feels that he is an independent ruler
addressing another independent ruler.” Of similar importance are
the lack of the Union Jack flying over the General Adviser's
1+ Braddell, The Legal Status of the Malay Slates, p. 26.

tch to the Secretary of State of M. 17, 1915, Sir Arthur
Young, who was the Governor who negotiated the treaty, wrote that he had
#cured for the General Adviser the powers ?dle: Resident, while preserving

the Sultan and his people have accepted the new order of things
ey T g tuten pleeed imeskt 12d s focm s

ly a o military authorities duri e Singapore
Butiny. . . Ing o the tarm Britih Advieet would have datasied
{roe His Highneas's position and been an unnecesary humilistion.”
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house and the use of a Malay name, as in Kedah, instead of tte
common term “Residency” for that house.

Aside fram the title of the British officer these are all matters
of unwritten custom, but other questions of greater substanc
were agreed upon in the exchange of notes prior to the signin;
of the treaty. For the most part these may be taken as constitut.
ing no more than a formal statement of the practices which ha
developed in regard to the other States, but Johore alone ha
succeeded in sccuring formal guarantees of their continuance
The first of these provided that in case of disagreement betwee
the Sultan and the General Adviser the opinion of the State Cour
cil should be taken and submitted to the Governor along with tie
views of the General Adviser. Such cases are, however, of very
rare occurrence since every effort is made by the British authon-
ties to avoid pressing an issuc at a time when it is evident tha
the ruler will interpose a final objection which would then havets
be directly overridden. The treaty does indeed provide in Johort
as elsewhere that the Sultan must aceept the Adviser's advice but
the successful continuance of the system of indirect rule requirs
that wherever possible a compromise be tactfully found whid
eliminates the flat opposition of ruler and Adviser. Furtherma
it may be assumed that in any case of serious importance arisinz
in any of the States conflict between the two authorities would
at all events be submitted to the arbitrament of the Governor-
High Commissioner even though no treaty provision made it ma-
datory, and further submission to the Secretary of State for ti
Colonies would be likely where fundamental issues were at stake

As a matter of adjustment to the new order of things, the So-
tan asked the Governor's assurance that the appointment o
Europeans as members of the State and Executive Councils aod
the judicial bench would not bc objected to, assuming the Gov

ernor's ag that the app were necessary and ti
particular nominees suitable. Snn\larly the appointment of now-
official Europ was provided for. It was d that &

future European officers would be appointed or seconded to I
hore only with the full concurrence of the Governor, that thef
should then be regarded as Johore officers for the time being, aod
that any officer with whose work the Sultan should be dissatis
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fied should cease to be employed in Johore. In addition to a gen-
* eral clause requiring that Europeans and Malays in the Johore
service should be treated on terms of equality, the Sultan asked
that preference should always be given to qualified Malays when
~ such were available for employment in the service of their own
State.

These several documents give a more adequate formal descrip-
tion of the status and structure of Johore than is available for
any of the other States of the Peninsula, especially if the loose-
ness of the agreements dealing with the Federation is remem-
~ bered, but they are clearly inadequate as a general picture of the

State.

- From a political standpoint the principal place at which they
~ need elaborati ther than i is in the relation
between the British and the Malay authorities. It has been said
sbove that tactful compromise is one of the prerequisites of the
suceessful management of indirect rule, and nowhere is this more
true than in Johore. By explicit treaty provision the British have
the right to compel the Sultan to act upon their advice but both
sides are well aware of the danger and futility of forcing the use
of this extreme power. The ruler can have no doubts that in any
issue of imperial importance—as, for example, the protection of
 the Singapore Naval Base, relations with China, India, or other

Powers, or the carrying out of int ional i
- —the British will ultimately insist upon the execution of their
 decisions, and such matters of high policy are normally of no
. Ereat personal concern to him anyhow. The same, in lesser degree,

. bolds true of proposals for the correction of flagrant internal
sbuses, such as gross favoritism, corruption, and oppression. He
. ¥ill, therefore, be ready to yield on the best terms which it is
possible for him to secure, whether those terms imply some form
. of compensation or the minimizing of evils implied in external
- ontrol. The maintenance of the formal independence of Johore
. has been a key point in the policy of its two most recent rulers,
"“'l this formal independence is compatible with & vast degree of
uniformity with the British Malayan policy in general and with
& ultimately almost unlimited British control. The problem for
all practical Ppurposes is not one of fighting the proposals of the
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protecting Power but of attempting to keep the exccution of thes
policies within the framework of a separate State with its owy
autonomous ruler who has interests of his own to serve.

For the British likewise the use of their ultimate treaty powe
is a matter of last resort to be fallen back on only if all efforts
at persuasion and compromise fail. Confirmation of this state.
ment may be found in the general declaration of Sir Samud
Wilson that “the maintenance of the position, authority, and pres-
tige of the Malay Rulers must always be a cardinal point i
British policy” and more specifically in his authorized declars-
tion to the rulers of Johore and Kedah that “His Majesty’s Goy-
ernment have no intention of requiring the Ruler of any Unfed-
erated State to enter against his will into any kind of Malays
League or Union.”** Since such a union is clearly the goal ¢
British policy in Malaya, it is significant that the very real fean
of the rulers, aroused by the proposals of Sir Cecil Clementi
should have been laid at rest by so firm and explicit a gua-
antee.

The maintenance of the prestige of the ruler is clearly not con-
patible with a high-handed overruling of his policies and wishes,
nor is such action compatible with the good governance of tt
country. Where the ruler is actively and intelligently interested
in maintaining his traditional power in the affairs of state it
impossible to ignore him without running the risk of the graves
consequences. Leaving ethical considerations aside, it is a matte
of the decpest significance that the Sultan of Johore is a Malsy
and is the natural head of the aristocracy and people of Johore
Even though the day to day concerns of government have largely
passed out of his hands, he has his own native and undergrousd
channels of communication which keep him in close touch with
what is happening and with what people are thinking in all part
of the country. As against the alien, furthermore, he has a pre-
tige that enables him to undertake distant reprisals which b
is in a position to disavow publicly with the blandest of emile
The formal machinery of the State is perhaps ultimately beyc!
his grasp but a little discreet sabotage can do much to wreck azf
machine. The same tactics are, of course, equally available &

* Visit to Malaya, 1932, pp. 12, 13.
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sgainst any planter, miner, or merchant who falls into the bad
graces of the Sultan byacts which he may regard as offensive to
Malay prestige or the pursuit of his own interests. These state-
ments, which in varying degree obviously hold true for the other
rulers as well, are in no way intended to give the impression of &
continuous arbitrary interference on the part of the Sultan, but
merely to suggest that in his realm the latter remains a power
whose ion it is always advisable to retain.

Subject to these important reservations it appears that one is
Justified in saying that in Johore as in the other Malay States the
actual substance of political power and the control of the admin-
istrative machine are in the hands of the British suthorities in the
State. The outstanding ability of the recent Sultans has not been
markedly reflected in the lesser officers of State, and it has, fur-
thermore, become a tradition of the ruling house to associate itself
closely with European advisers. The change which was brought
sbout by the treaty of 1914 was not one of suddenly imposing
British officials on the State but rather of regularizing their status
end, gradually, of increasing their number. As carly as 1909 by
arrangement with the Colonial Office the Sultan had accepted the
services as Adviser of a British officer under whose auspices the
Johore government was reorganized in the following year. The
1914 A can be regarded ially as having the effect of
s formal recognition on both sides that Johore's status was sub-
stantially similar to that of the other protected States of the
Peninsula.*®

In the actual administrative structure of the State there is a
certain degree of parallelism between the Malay and the British
services. At the peak there stands of course the Sultan with the
General Adviser beside him, overseeing the general affairs and
acting as the principal link between Johore and the other admin-
istrations. In the neutral terms of the official Annual Report,
“administration is carried on by the Malay Mentri or Prime Min-
ister with the Malay State Secretary as the Government’s official

** The Annual Report for the Struits Settlements for 1009, after mention-
12 the taking over of the northern Malay States from Siam, -yl‘: “Johore

413 also nccepted assistance, and Mr, D. G, Campbell, late Resident of Negri
:ﬂ;!bxlm. has been at the request of the Sultan appainted British Adviser.”
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spokesman and a number of other Malay officials; poliey
and executive action being subject to the scrutiny and approval
of the General Adviser who is assisted by various British
officers.”

These British officers are scconded to the State from the
Malayan Civil Service and the big joint departments of the Straits
Settlements and the Federated Malay States, and fill the prin.
cipal exccutive offices. Except for local matters of Malay custom
and religion, which are dealt with in the somewhat anachronistic
and irrelevant Council of Ministers, all important affairs of state
pass through the hands of the British officers. The range of ther
activities may be seen in a mere list of their titles: there ares
Legal and a Financial Adviser, Commissioners of Lands and
Mines, Trade and Customs and Police, a Principal Medical OF-
cer, a State Engineer, a Controller of Labor, a Protector of
Chinese, a Principal Agri 1 Officer, a S it dent of Edu-
eation, a Conservator of Forests, a Controller of Posts and Tele-
graphs, and a Superintendent of Surveys. Beneath these heads of
departments there are normally other British officers occupyisz
posts of importance, as well as Malays. In local administration
the system of parallelism is carried through by having Malsy
State Commissioners associated with the British District Officers,
known in Johore as Assistant Advisers. Although these two sets
of officers have nominally identical jurisdiction the usual result
is that the burden of administrative work and decision falls
primarily upon the British. It has, in fact, been suggested that
the system would run more smoothly and efficiently if the State
Commissioners were abolished but here the Sultan was hostile to
the suggestion and the British authorities wisely dropped the
matter. For the lower posts in the Johore service an unobtrusive
system of Malay preference has long been in operation but thert
are as everywhere in Malaya many Chinese and Indians holding
office.

The normal ]rgulnhve process is that bills are drafted by the
Legal Adviser (11 ducing or closely ing Coloay
or F.MS. statutes) in consultation with the executive officers
concerned, where that is necessary. The bill then proceeds @
the Executive Council, over which the Sultan presides and i
which he has an opportunity freely to express his opinions. I
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approved in the Executive Council the bill comes before the State
Council (presided over by the Prime Minister) in which the Sul-
tan has no seat. After discussion and passage in the State Council
the bill is presented to the Sultan for his assent and derives its
legal force therefrom.'” The judiciary is divided between the
British and the Malays with the higher posts falling to the
former."* In the body of magistrates there are a considerable
number of Malays.

Despite the fact that Johore came so early under informal but
effective supervision by the British and that its rulers hav
~ slways been closely inted with the Europ ity in
Singapore, the large-scale economic development of the State
came relatively late—a fact which no doubt has its bearing on
the postponement until 1914 of the final assertion of British con-
trol. Broadly speaking it may be said that Johore's economic
modernization did not get seriously under way until the second
decade of the present century. As Johore has always been rather
4 planting than a mining are: Ithough mining has i |
somewhat in recent times—it did not experience the large influx
of aliens and of alien capital which accompanied the exploitation
- of the tin resources of the Federation. Nor did the older cultiva-
tions prove strikingly , although the production of gam-
bier snd pepper by the Chinese achieved some proportions. The
European experiments in the planting of sago, coffee, tea, and

cocoa met only a moderate success.

The turning-point came for Johore with the introduction of
rubber, although extensive rubber planting there was delayed
until the more readily available areas in the Federation had been
- “ppropriated by the new industry which was to sweep Malaya
~ before it into an extraordinary prosperity for the owning and

'*Up 10 1919 the cnacting clause was: “It is hereby enacted by HH.
the Sultan in Council” In that year it was :h.nred to read: “It is hereby
tnacted by the Council of State, with the approval of H.H. the Sultan.”

' The Courts Enactment, No. 17 of 1920, gives the general structure of
8 the courts, This enactment provides, among other things, that the Chief

Justice and Puisne Justices of the Colony and the Chief Justice and Justices

of the Supreme Court of the F.M S. lhnl{be ez officio judges of Johore if the

r(-lan)‘ and FMS. Iy 1l
The Muh, 0 Law D ; No. 27 of 1010

), pro-
tidea that any court before which any question of Muhamimedan law rises
3y refer much question to & Mufti for his opinion” and that that opinion is
.\ "biect 10 final appeal to the Sultan in Executive Council,
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investing groups. It was natural that European capital should
flow first into the federated States, since they were under mor
direct and effective British control and in the period from 18%
to 1910 were opening up under British direction far more rapidly
than was Johore. An elaborate system of roads and a railrosd
which was gradually linking up all parts of the Federation wer
an added attraction to the entreprencurs of the new industry
In 1909 the tide began to turn toward Johore with the appearanc
of the first semi-official British Adviser and with the completion
of the railway from Singapore to the Federation.”* In the same
year the Sultan issued a proclamation inviting those in possessin
of gambier lands to plant rubber over arcas in which gambier hs!
been abandoned and to take out new grants. This invitation we
liberally accepted and interpreted, the actual planting of rubbe
in many instances going far beyond the former gambier lands. 4
few years later new deposits of tin were discovered which more
than doubled Johore's tin-ore export.

Unfortunately there are no trustworthy figures for Johor
prior to 1911, but the statistics since that date bear ample wit
ness to the speed of its development. As a natural response to th
economic opening up of the country the population of Johore he
increased at a rate almost double that of any other political unt
of Malaya. The extent of this increase may be seen in the fo-
lowing table: **

Total Population Percentage Inerrax

91 1921 1931 1911-1921 1921-15

Johore 180,412 282234 505311 564 90
Kedah 245,988 338 558 420,691 7T %9
M. D Im6900 1324890 1713006 277 203
S.8. 714,069 883,760 1114015 27 %1
Malays ... 2672754 3358054  43SSM6 255 o6

The Census Report suggests that approximately three-quartert
of this phenomenal increase in the population of Johore in the lss
decade may be ascribed to fresh immigration, principally ¢
Chinese and Javanese, and compares it to the phase throust
which Selangor passed in the decade 1901-1911 when its pope-
lation increased by 742 per cent. It may be added that in t

1* From 1909 to 1923 the water gap between Singapore Island and

1923 a cause

mainland was covered by a wagon ferry. In way closed thit 7
i i Siamese Hailways.

Census Report, 1931, p. 32
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| two more recent decades the increase in the population of Selan-
~ gor dropped from 36.3 per cent from 1911 to 1921 to 329 per
cent from 1921 to 1931.

_ General figures have been given above as to the racial com-
. position of the Johore population but it might be well to amplify
them here in certain details. Perhaps the most striking difference
~ between Johore and the other Malayan units is the large number
of politically alien Malays, coming primarily from the Dutch
Archipelago, who have emigrated to Johore and, to some extent
at least, have settled ly there as agricull lists or as
wage-earning laborers. The rubber industry has absorbed the
~ largest proportion of them, either as laborers on estates or as
small holders, but many others are engaged in the cultivation of
 rice, coconuts, and other agricultural products. Relatively very
~ few have drifted into other than agricultural occupations, mining,
for example, employing only 105 as against the 22475 engaged in
- rubber planting.'* The same general conclusions are, of course,
~ valid for the local Malays although a far larger proportion of
these than of the immigrant Malays is employed in the various
branches of the government service and a smaller proportion has
- zone into the employ of the large rubber plantations.

In the past Chinese labor has had an almost exclusive monop-
~ oly of mining in Johore, but it is now being found that the Malays
are at least equally suitable as workers on the big dredges intro-
~ duced by the British mining corporations. In contrast with the
,: tieavy Indian labor forces employed on the rubber estates elses
where, Johore's estates employ a large proportion of Chinese
workers. The figures in this connection are given in the follow-
g table which shows the strength and racial composition of the
- tstate population in 1931: **

Bsropeass  Malaysians  Chinese Indians
9,155 30922 32,06

286 8570 6,089 35743

51 1637 1092 2944

4 75 067 8
1,735 7373 37563 203,036
650 1175 6363 87776
585 240 7171 75362

1 1bid,, Table 141,

] Ibid, Table 20. This table also illustrates again the decline in the
et of modern enterprise as one moves down the list from Johore to
- Trengganu,
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The rate of increase in Johore’s population since 1911 is prob-
ably the most striking evidence of her economic advance, but the
same fact is also well illustrated by the figures for her extern
trade and governmental revenue. Here again the picture revealsf
is obviously comparable to that of the Federation in its earliz
years. The general trends are clearly evident in the followiy
table, which also suggests the ravages of the depression.**

Revenue Expenditure Imports Expora
1912, $ 4348042 $ 3,231,406 $12 50
4378556 3267484 1421258
897 3,899,608 $8602734 1853548
5,790,394 3645421 11479494 28 882000
16445473 37,502279 6532771

17633212 16,200,829 45, 9920658
14,634,968 16,671,946 48,071,047 597148
12,102,704 14,778 518 20440254 s
11518363 um 156 21,800,020 295745
11,806,152 22,561 488 35,985 5

16,660,594 ll.m,llﬁ 31,213,739 e10m7m
The coluwal rise in Johore's trade and revenues up to 1928-19
indicates the spur given it by the expansion of the rubber industy
and the closer association with Britain, while the catastrophi
decline after 1929 shows its intimate dependence on world trade
and world markets.

In this rise and decline rubber holds the central place. As early
as 1914 rubber constituted approximately half of the value ¢
the total exports, with arecanuts and copra, the next highes
exports. each contributing about one-eighth of the total. By th
next year the value of the rubber export had more than double
and contributed nearly two-thirds of the total exports.”* In met
recent years rubber, despite the great fluctuations in marke
value, has easily held its own as Johore's principal economic asst
as shown in the following export figures:

** Compiled from the Annual Reports for Johore.

** The value of the principal exports in 1914 and 1915 is given in tht
Annual Report, 1915, as follows:

1915
Rubber ... $18,000,000
Arccanuts 2010000 2,460,000
Copra 000 1730000
Gambier 1.250 000 1,900,000
Minerals . 720,000

588,000
by 237% in quantity, principally owing o &

The export of tin ore inc:
discovery of new fields.
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1928 1930 1932 1934
Rubber . $44.231,992 $39,250 867 $13.902311 $47 563,787
Coprs ... 6225927 5,183,037 3531355 1595997
Pmeapples 5383733 5,534 801 441470 4538962
} Areranuls . 1,199915 1328773 847 564 623,003
Tunber 1197934 1319 850 441751 105 364
Tw-are 2,038,064 631,615 352529 721276
Iron-ore .. 2,658,193 3616254 2425343 2,890,000

Despite the new discoveries of tin and the development of iron-
are mining, the latter primarily by the Jupanese, it is obvious
~ thut the economic importance of Johore now as earlier is essen-
tially dependent on its agricultural industries. It is officially esti-
. mated that over seventy-five per cent of the total population of
the State is engaged in agricultural pursuits, while just over
- 2000 people were reported as engaged in mining in 1934. The
~ extent to which Johore has thrown in its lot with world trade as
an exporter of raw materials is strikingly illustrated by the fact
~ that almost the whole of its imports annually fall into the cate-

gory of “animals, food, drink, and tobacco” and “articles wholly
~ or mainly manufactured.” Thus in 1929 these categories
accounted for $42,799,028 of the total imports of $45,372,067 and
in 1934 for $29,969,005 of the total of $31,213,739. Since the
depression there has been a natural tendency, backed by govern-
~ ment efforts, to swing back from the concentration on rubber and
other money crops to an increased cultivation of rice and other
food crops, but this movement has so far had no marked effect
. un the general structure of Johore's economy. The area planted

with rice, a crop grown exclusively by Malay small-holders, has
grown slightly in recent years but in 1934 embraced only 17,000
scres. The total area of land alienated for rubber, on the other
hand, is not far short of 1,000,000 acres, and even the relatively
new ol palm industry occupies over 30,000 acres, wholly divided
~ upinto a few large non-Malay estates, one of which sccounts for
 fve-sixths of the total.
In rubber the Malays do better, but the figures as to the
ownership and structure of this industry in 1931 demonstrate the
extent to which their more simple economy has been replaced by
the large-scale activities of aliens. Well over half of the total
Tubber acreage is contained in estates of 100 acres and over,
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and of these only fourteen are owned by Malays, jointly covering
2,884 planted acres and 3,631 acres of unplanted reserve of s total
estate acreage of 581,041. There are, unfortunately, no availabl
statistics as to the share of the Malays in rubber holdings under 100
acres in extent, but it is clear that in this category they are aly
faced by strong competition from the Chinese and Indians. Th
estates of over 1,000 acres are divided primarily between th
Eurapeans, Japanese, and Chinese, the first holding 87 estates of
235,821 planted acres (62,543 reserve), the Japanese 9 estates
42,574 ncres (4,261 reserve), and the Chinese 25 estates of 58,1
acres (9,303 reserve). It is characteristic of Chinese enterpn=
in Malaya that their estates should run to a smaller acreage the
those of the Europeans and that they should be owned privately
rather than by limited liability companies. It is in the categon
of medium-sized cstates that the Chinese come into their os:
with 326 estates of 86,352 acres (9,287 reserve), as contraste
with 29 European holdings of 17,685 acres (8,210 reserve), ant
19 Japanecse estates of 9410 acres (9431 reserve). Althoug
there are two Indian estates of over 1,000 acres, the bulk of t&
Indian acreage is concentrated in the intermediate rnlcgory
their 50 estates embrace 11,440 acres (5,187 reserve).™
facturing has been developed only to a very small extent nnd fv
all practical purposes is confined to the preliminary treatment o
raw materials produced in the State for export.

The predominance of the agricultural interests in Johore *
clearly reflected in its sources of revenue but the actual situat:
is somewhat obscured in this connection by the size of the rev
{rom the sale of opium and from the customs duties on the imper
of tobacco. The general situation is shown in the following tstk
which gives the percentage contribution of the principal head: ¢
revenue to the total revenue, exclusive of land sales, for recest
years:

1928 1929 1930 1831 1932 1933 l{f
133 158 178 197 24 28 2
319 201 262 N0 29 B
Licences, Excise . 300 283 21 215 26 B
Other Revenue . 193 248 320 281 nr
** See D H. Grist, Nationality of Ownership and Nature of Constitu'st
of Rubber Estates in Malaya. About 750000 ucres, more than 15% of &
area of the State, have been set aside ns forest reserve.

Lands and Forests ...
Sustom: +
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These global percentages require, however, to be broken up
iato smaller units to make their significance apparent, and this
can best be done by a presentation of actual revenue figures in
\ recent years: **

1929 1932 1934
$2,199,969 $3371,085
216,007 218,580
144341 28,176
145560 23,040
40,880 88,648
251,495 283,735
8319 1343,763
229337 408 801
401322 794402 1,012,904
4262242 1813250 (4,000,000)*
< 1112531 1,033,949 1,107,524
ilways . . 470,000 470,000 —
Posts and Telegraphs. 303,329 241,601 299,022
Fees of Court, ete..... 312501 218611 296,348
Toterest 093467 926,170 1,661,029

| " Opium revenus is not entered separately in the 184 Jeeport, w0 an approximation has
| e made on the basia of ta proportian 10 total licence revenue in former years.

Despite the depression and the heavy drop in Johore's revenue
the financial position of the State has remained extraordinarily
~ cound throughout. At the end of 1929 the State had not only an

*' Annual Reports. Under the new Railway Lease, no railway revenue
¥ earned in 1934, and only one dollar in revenue is listed under 1933,

The figures on expenditure for 1929 and 1032 are also appended here
“though the form in which they appear r:h:éeq them of little use, and

b cance.

de, for example, on the sums expended for education or for health and
| paitation, and the heads of expenditure listed are obviously too broad and
99 vague to give any real idea as to where the money goes.

1932
Pensions § soas
Personal sAl3 421
Other Charges 2,967, 2306112
nspart o4 S04l
Opum Reserve Fund . 1,000,000
Miscellaneous Services 763.193
urchase of Land . 242819 62961
Public Works (Annually Recurrent, 1767256 1337938
Public Works (Special Servicea) .. 4454205 1080232

f| Under u recent agreement the Sultan receives $240,000 a year, and this sum
¥ spplemented by grants for special purposes.



220 MALAYSIA

Opium Revenue Replacement Reserve Fund of $10,861,594 bu
also a surplus of no less than $26,511,045; and no public debt. A
the end of 1934 there was still no public debt, the Opium Reserse
Fund had grown to $15,173,189 and the surplus had again beg
to climb, reaching $27,118,593. In line with similar action in th
Colony and the F.MS. steps have now been taken for the rever.
sion of the Opium Reserve Fund to the general assets of the State
Under the approved scheme for opium suppression the last trane
fer from the general surplus to the Opium Reserve Fund was mad:
in 1932, and from the beginning of 1933 interest on the invest.
ments in the Fund were absorbed into the general revenue instes
of reverting to the Fund.

These figures as to the prosperity of Johore, its surpluses axd
reserve funds, are, no doubt, to the credit of the financial skil
of the State’s administrators, but it cannot be pointed out too
often that they reflect no similar prosperity and overflowing bazk
accounts among the vast mass of its inhabitants. The Malsp
remain much as they were in earlier days although their land is
more limited and their d d on the world economy greater
Among the Chinese there are a few who have grown wealthy, x
have the Malay rulers and the aristocracy, but the bulk of the
wealth has been drained away to Singapore and further afield to
Europe, America, and China. To the Malay, Chinese, and Indis
laborer the difference between prosperity and depression is th
difference between a low or inadequate subsistence level on Orie-
tal standards and a small margin above bare subsistence. Betwes
the statistics and indices of progress and the improvement of th
conditions of the people there is a vast gap which has scarcely
begun to be bridged. It may be regarded as a splendid gestun
of imperial loysalty that the Sultan should present £500,000 to ti
imperial government to speed the Singapore defenses on the octs:
sion of the King’s Silver Jubilee in 1935, but he need only hswt
strolled through the back streets of his hule capital to haw
found more signi uses for his

THE FORMER SIAMESE STATES

The establishment of British control over the four northes
Malay States by the treaty of 1909 with Siam rounded out ti
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~ British sphere in Malaya in what appears to be a permanent fash-
ion, although the adjoining territory across the Siamese border
also contains Malays and Malay States. Why these latter did
not also come under British protection in 1909 is as obscure as
many aspects of the history, prior to 1909, of the four which did.
- No account or documentation of the transfer from Siam to Brit-
| , beyond the treaty itself, scems to have appeared, and the
historian of this area is left with scraps of information which
frequently fail to piece together into a consistent whole.
' Nineteenth century relations between Great Britain and these
| States, as has been indicated above for the earlier period, were
of an uncertain and fluctuating character. After the cession of
Penang Kedah was abandoned to its fate and shortly fell under
s Siamese control which was recognized by the British treaty of
1826 with Siam. Perlis, like other sections of the State as it was
~ then constituted, was separated from Kedah by the Siamese and
~ placed under an independent ruler, subordinate to Siam. Kelan-
- tan and Trengganu, their position dubiously defined under the
- 1826 treaty, were left in a shadowy borderline of independence
between the British and Siamese which different Governors of the
Straits interpreted in their different ways. In principle the
~ British, both by the treaty and by their general policy, were com-
mitted to non-intervention in the affairs of these States, over
 which undefined Siamese claims had presumably been recognized.
This principle, however, failed frequently to correspond with
. actual practice, the most notable violation of it being the British
intervention in 1862 to preserve their independence as against
- Siam. This intervention was not approved by the home authori-
ties, other more pressing matters absorbed local attention, and
- Kelantan and Trengganu were allowed to lapse more and more
completely into Siamese control.
The two major factors which distracted British attention from
the northern States from the seventies until their absorption into
. British Malaya were the developments in the States already under
ﬂ protection and the serious controversy with the French over Siam.
I both instances the Siamese Malay States were only of sub-
tidiary significance, that is, they appear to have been considered
ouly in 80 far as their affairs impinged in one way or another on
the larger issues to the north and south. With the completion of
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the first stages of the ic and political di of the
Federation and the stabilization of the position of Siam, the
British were again in a position to move forward, in the northem
States as to the south in Johore.

A key-point in the problem in the later as well as in the earlir
period was the precise nature of the relationship of these Statesty
Siam. As far as Kedah and Perlis were concerned no one wu
prepared to question Siam's overlordship after its formal recogni.
tion in the treaty of 1826, but the position of Kelantan s
Trengganu was much more open to dispute.'” On this issue ther
was open disagreement until toward the close of the century whe
the British acknowledged Siamese supremacy over all the nortt.
ern States. For the nineteenth century as a whole it seems cor-
rect to say that Kelantan and Trengganu stood in a formally
inferior position to Siam but that for the most part they wer
entirely free from any effective control, over either internal o
external affairs, from Bangkok. As a correspondent to the Time
put it at a slightly later date, “the relation has been one of merely
formal admission of a purely external suzerainty,” by Maly
States governed by Malay rulers.**

One of the latest and hest d ders of the ind d
of Kelantan and Trengganu was Governor Sir Frederick Weld
who has been cited above at some length in connection with his
effort to persuade the Colonial Office into recognition of the policy
of actual control, as opposed to advice, in the protected State
In the northern States Weld was openly an advocate of Britit
advance, primarily because of the danger of Siam’s falling inte
the hands of some other Power. A dispute on the boundaries of
Perak gave him an opportunity to warn the Siamese that b
wmxld tolerate no encroachments on whnl, he regarded as th

** Thus Governor Sir Orfeur Cavenagh wrote in 1863 that “the States d
Trengranu and Kelantan form no part of the Iornmnu of the Kingdom d
Siam: all correspondence between the British Government and their Ruks
has wnvariably been conducted direct through the Governor of the Stnu
Settlements.” But in 1569 Governor Sir Harey Ord wrote: ~With resard &
the potion of the Sultan of l'rtnﬁ:nu 1 have never heand it questioned ts!
that he was, like the Raja of Kedah and other rulers of Provinces on i
Malayan Peninsula. a tributary of the }unu of Siam, and that as such, it ¥
not competent for him to enter into any direct negotiation with a forre®
(‘mrmmrnl " 8ir Henry Norman, The People and Politics of the Far Es

g0 The 1\mn, October 28, 1901.
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British sphere. The weakness of the British, if they should fail to
live up to their obligations to the Sultan of Perak, he insisted to
the Secretary of State in 1886, would be contrasted by the
Siamese with the forward and aggressive policy of other nations,
and the Malay States would take it as a test of British willing-
ness and power to protect them against Siamese aggression. In
this connection he brought forward the earlier case of the aban-
donment of the Sultan of Kedah to Siam: “a policy which has
never been forgotten, and tells against us even to this day."

In Weld’s eyes, however, these local considerations were of
less importance than the questions of high politics. It was his
opinion that both Russia and France were intriguing with Siam
- and were attempting to impress the Siamese with their power,
whereas Britain was hiding too modestly in the background.
~ In these circumstances he feared a future in which the British
- would be pressed by Russia on one frontier and France on the

other: “We should then be in the position of the continental

Powers, forced to be armed to the teeth in order to repel aggres-

sion.”” For the British to safeguard themselves from this even-

tuality, he maintained that “our true policy is to extend our influ-
¢ace over all the Malay States of the Peninsula up to British
- Burmah, so that in the event of Siam falling under French influ-
ence, we should be in the position of demonstrating that inter-
ference with the Malay States would be a breach with us.” The
argument that it would be safer to back up Siam he countered
by the assertion that “to do so would be to bolster up the weakest,
and in its outlying Malay provinces at any rate, one of the most
corrupt, ty ical, and profli [ in the world—a
rovernment which, in spite of some superficial varnish of civiliza-
tion at Bangkok and a well-meaning king, contains every element

of disintegration, and which would crumble at the touch of a

strong hand, unless supported by a foreign Power.” **

The influence which the British held over the Siamese Malay
States at this time is also indicated in others of Weld's letters
and despatches. Thus while he concedes that the Regent of Kedah

** Lovat, Life of Sir Frederick Weld, pp. 3830, In another letter of the
r<riod Weld describes two new British-built Japanese ironclads, then

i Simgapore, but he adds: “However, we are not likely to have a row with
“pan’ p. 383,
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is a feudatory half-vaseal of the King of Siam, he adds that “th,
Regent is a pensioner of ours, so I have a good hold over him"
As for the other States he maintained that it was to a grest
extent the British who kept them quiet: “If a Malay wants ty
rise against his ruler,” he wrote to Sir Ernest Satow, British Miz.
ister to Siam, “he sends to me and asks if he may do so, and |
say, No.” In the same letter he informed the British Minister
that the Siamese Ambassador in London had asked the British ty
administer some of his outlying Malay States and to advance
them money. Such a plan, he thought, would be advantageous to
all concerned and “in short, settle all difficulties, and keep out owr
rivals—which last is my main object.” Despite the Governors
advoeacy of a forward policy and the growing friction with the
French over their claims on Siam and their activities in Burms,
no steps in this direction appear to have been taken.

In the eighties and nineties the lightning of high polities played
round and about the Malay States but never seems to have struck
them. The independent existence of Siam seemed likely for ¢
time to be snuffed out by the rival pressures of the British from
Burma and the French from Indo-China, but the meeting-grount
was laid far further to the north in the valley of the Mekong
In 1893 there was a brief period in which war between France and
Britain was imminent—a war in which Siam was the only certan
loser—but that danger was averted and Siam divided into Briti:
and French spheres of influence with a buffer zone between them
That the northern Malay States fell within the British sphere ¢!
influence was merely a formal recognition of a state of fact which
the French, with their eyes concentrated on tapping the trade of
south China, were not inclined to dispute. Because of the very
large British share in the trade of Siam, the residents of th
Straits were much disturbed at the prospect of a Siam dominated
by France, but otherwise the British end of the Peninsula was
essentially unconcerned in the struggle.

One exception which may be made to this generalization is in
connection with the proposals for the building of a canal through
the Isthmus of Kra, some 350 miles up the Peninsula from Penang
and 275 miles above the northernmost tip of Perlis. This project
has again come to light in recent times, now linked to the name
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of Japan although the J. horities have been at pains to
disavow that it enters into their speculations, From the scanty
records on the subject it appears that in 1893 both British and
French interests were sufficiently involved in the project to make
s slight ripple on the diplomatic surface, but the ultimate results
were entirely negative.

The earliest authoritative investigation of the possibility of a
canal st this point appears to have been a brief expedition under-
* taken in 1863 on behalf of the Indian government by Captain
Alexander Fraser and Captain J. G. Forlong of the Bengal Engi-
ueers, although Governor Cavenagh of the Straits writes that the
Prime Minister of Siam during a visit to Singapore in 1861
referred to the proposed canal and said that Siam would not object.
provided it was carried on by an English company. The Fraser-
Forlong report held the canal to be impracticable but advocated
the construction of a railroad on the dual grounds that it would
facilitate the importation of Chinese labor into the provinces of
Pegu and Tenasserim and that, if the British failed to act, the
French were likely to seize the opportunity to the detriment of
British shipping. The next examination of the region was under-
tsken in 1883 by an official French survey expedition after a
- French engineer, Leon Dru, had called attention to the project
. intwo pamphlets of 1881 and 1882."* This French expedition was
sccompanied by Commander A. J. Loftus as Commissioner for
His Most Gracious Majesty the King of Siam, and his report
branded not only the canal but also the railroad proposed by
- Fraser and Forlong as impracticable and useless,*

With the decline of the universal enthusiasm for canal build-
ing inspired by Panama and Suez, the project seems to have dis-
appeared from sight only to be resurrected in connection with the

'+ La péninsule malaise (Paris, 1881), and Projet de percement de listhme
4 Krau (Paris, 1852). Dru states that the proposed canal would save four
s of dangerous sailing through the Straits of Malacca, and adds that “the
French possessions in Indo-China, which are destined in a near future to drain
o8 part of the trade of the Chinese Empire, would be aided by this more
diet route.” He also reprints n map by one Captain %, B. Tremenheers,
dated 1843, which appears to indicate that the canal project was of earlier
date. The grojet is also discussed in Maxime Héline, Les nouvelles routes
N of's Sorcag dorpes Uha T Kra (Si 1883). The
Y Notesof a Acroas I sthmus of Kra (Singa) X .
Fruser-Forlong report is printed as an -pwnd{t to this voiumn.
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broader issues of the Franco-British falling out over Siam i
1893. Although the French Foreign Office took occasion at thi
time to insist that no mention of the canal had ever been msd
in its private or official correspondence, Lord Roseberry was sufi.
ciently concerncd to write on September 6, 1893, to the Marquy
of Dufferin, British Ambassador to France, that, while he belicved
that the French negotiator in Siam had not been instructed
ask for a concession for the construction of the canal, he wa
seriously concerned about the matter. “Any measures or projests
of this kind,” he wrote, “affecting the Siamese possessions in the
Malay Peninsula, Iying as these do between the Straits Settle.
ments and the British-Indian possessions in Tenasserim, would
seriously concern Great Britain, and Her Majesty's Government
have a right to claim that they shall not be intrusted to the
nationals of a third Power without their participation and cos-
sent.” ** It is difficult to believe that any present or future project
for the canal would not meet with the same firm objection, ever
apart from the latest treaty arrangements between Britain and
Siam, since its effect would obviously be to divert much of th
traffic from S and seriously impair Sing 's strategr
value.

Although the outcome of the struggle with France served int
sense to strengthen Britain’s hand in connection with the Siames
Malay States, the policy of the Foreign Office “for a time
appeared to be to minimise rather than to exaggerate the advas-
tages which the situation conferred. This was more particularly
shown in their benevolent attitude towards a revival of Siames
acti in Kelantan and Trengganu which followed the concl:-
sion of the understanding.” **

¥ See C.7395 (18M), pp_ 162-163. A letter of September 6, 1893, informed
the Foreign Office that » Malay Peninsula Exploration Syndicate had bees
formed primanly for the of constructing a ship-canal acros
Peninsula. “When this Syndicate was formed.” it continues, “an assurazce
was made that the Government of Siam had entertained no objection et
|:nnnp|- to the construction of the canal, and that pm\ ided mmm mxm
eguarded there would be no difficulty in granting a
Pv 161-162. No further mention of this Syndicate is found in the ubluhd
correspondence, except the official assurance 1o the Syndicate a lew darr
l.ler that its representations would be borne in min
* Wright and Reid, The Malay Peninsula, p. 150. Chapter X of this work
presents the most elaborate account of the relations with the northern Stain
;:nl particularly of the history of the Duff Development Company #
{elantan
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The first instance in which this turn of policy appeared was
the pursuit in 1895 by an expedition headed by Sir Hugh Clifford
~ of some Pahang rebels who had fled into Trengganu and Kelan-
tan. In this case there was a formal recognition of Siamese
suzerainty over the States since Siam was consulted by the British
throughout and was invited to send a Commissioner with the
expedition—the Commissioner, according to Clifford, being far
- more of & nuisance than a help and deliberately obstructing the
pursuit. This submission to Siam was regarded by Clifford, who
knew Malay affairs from the inside, as entirely gratuitous. He
maintained, as did many other authorities, that the sending of
the Golden Flowers was to be taken as nothing more than a token
~ of alliance and friendship and had never been regarded by the

Malays as an admission of inty. In Kelantan, because of
- its geographical position, he found the Siamese relatively strong,
but in Trengganu the British influence was definitely stronger,
The Malays, he reported, accepted the British but hated the
- Siamese as infidels who worshipped idols and as men of the same
color who d to assert a istent iority.**

The most serious and lasting effect of this expedition was one
which could in no wise have entered into its caleulations: the
Duff Devel Company ion in Kelantan, which, at
lesst in its origins, also served to strengthen Siamese control,
Although it seems clear that the activities of this Company, whose
affnirs became one of the major political and financial concerns
of the Peninsula, were later influential in hastening the transfer
of the northern States from Siamese to British protection—its
 founder claimed almost exclusive credit for adding Kelantan to
the Empire—its lengthy and occasionally somewhat fantastic
| story will be reserved for discussion below in connection with
s R M R ettt e
by the statement of the Times correspondent, September 19, 1902, that the
Samese by their cruel and rapacious policy “in the space of n few months
e camed. and have even more nichly deserved. the fierce hatred of the
Malays of this part of the Peninsula.” A further significant comment may be
{uoted from Clifford's report as indicating not only the British opinion of
£5r0wn day but in large part that of the British and Chinese 0f the preseat

o lay )
vas? sequaintance becomes with the Malay Rulers, the more profoundly is
oot convinced of the utter inability of the Malays to govern one another
vith aaything approaching wisdom, justice, or honesty.” B, 56,
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Kelantan. For present purposes it is sufficient to note that whey
R. W. Duff, who had accompanied the expedition as a police of-
cer, attempted in 1900 to secure a concession from the ruler of
Kelantan, he was advised by the British Foreign Office to work
through Bangkok. Even after the concession had been securs
from the Raja and the Siamese had conceded the latter’s inde.
pendent right to grant it the Foreign Office still insisted that Duf
obtain the approval of the Siamese authorities.

The status of both Kelantan and Trengganu was still deter
mined, however, by the obscure provisions of the treaty of 18%
and their actual position at the turn of the century was nots
pleasant one. On one side they were pressed by the Siamese wh
were intent on bringing them into effective subordination, and @
the other they were under fire from the British interests in Sings-
pore and the Federation which wanted to see them opened &
British trade. The securing of the Duff concession brought mst-
ters to a head and its lessons were underlined by a complicate!
intrigue which had its repercussions in Europe. In September
1902, the French press carried the news that Kelantan had bee
occupied by three hundred British soldiers—a piece of informs-
tion which the French delightedly seized upon as another sampit
of British perfidy and as an encouragement to them to press ther
own demands on Siam. The actual facts of the case are diffct
to disentangle but it appears that the disturbance was caused by
an anti-Siamese faction, with which the younger brother of tit
Sultan was to some extent implicated and which had been backe!
by British interests."*

Far from utilizing this incident as an occasion to take ov
Kelantan and Trengganu, the British proceeded to make s fu-
ther agreement with Siam under which the uncertainties of th
1826 treaty were replaced by an explicit recognition of Siames
suzerainty.'* Prefaced by a statement that it was the comme
object of both governments to maintain the security and stability
of Siam and its dependencies and to promote the good gover

** See Walter A. Grabam, Kelantan, a State of the Malay Peninsula (Gis

gow, 1008), pp. 52, Graham was a British official who became the Kok ¢
Siams Advises in Kelantan, Sec also the Times, September 17, 19, 2,15

2,
kit See Maxwell and Gibeon, 0p. cit., pp. 854
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~ ment and prosperity of the latter, this agreement contained a
~ draft treaty which was to be signed by the King of Siam on one
hand and the rulers of Kelantan and Trengganu, each for his
own State, on the other. This draft treaty, which was shortly
accepted by both the rulers, was to some extent modelled after
the British Malayan treaties, since in addition to specifying that
the States were dependencies of Siam it provided that their for-
cign relations should be conducted through Siam and that they
should accept the advice of a Siamese Adviser “in all matters of
administration other than those touching the Mahommedan reli-
gion and Malay custom.” This provision was, however, limited
by a further article which stated that Siam would not interfere
in the internal administration of the States, otherwise than s pro-
vided in the treaty, so long as Siam’s treaty rights and obliga-
© tions with other States were not infringed and so long as peace
snd order were maintained and the States were governed “with

deration, justice, and h ity.” P bly with the Duff
concession in mind the Rajas were required to agree that they
would grant no concessions and give no important offices to others
. than their own natives without Siamese consent. In addition one-
 tenth of the gross revenues of each of the States was to be paid
. into the Siamese treasury.

~ In the cases of Kedah and Perlis this process of regularization
snd modernization of the relations with Siam did not take place
until 1905. There, although the supremacy of Siam had been more
| clearly and explicitly recognized than in the case of the east coast
isuws, it remained an Oriental relationship of the old type and
as not adequate to the pressure of the times. For a decade the
financial affairs of Kedah had been going from bad to worse, in
£ood part due to the serious illness of the ruler, who, at his best,
gave little heed to affairs of state and lavishly squandered the
royal income. The immediate cause of the crash was the extraor-
dinarily elab and i lebration in 1904 of the wed-
 dings of his eldest son and four other royal princes: after this
ell sources of further credit disappeared. The State’s creditors,
) "hl_) are stated to have been principally British subjects, pressed
 their claims and were supported by the Resident Councillor of
 Penang in hig capacity as British Consul for the Western Malay
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States. As bankruptcy became imminent the Raja Muda (the
heir to the throne) applied to Siam, with the Sultan's consent,
early in 1905 for a loan. In good part through the activities of
the Siamese Financial Adviser, W. J. F. Williamson, a treaty wu
negotiated in June, 1905, under which the Sultan received a loa
of $2,600,000 at six per cent interest on the condition that he aly
receive an Adviser appointed by the Siamese government, whos
advice he agreed to follow “in all matters relating to finance”
This officer was to remain in Kedah until the capital and interes
of the loan were entirely paid off. At the same time, by an edit
of July, 1905, the Sultan created a State Council on which it ws
agreed that Adviser should have a seat. Williamson himsell
remained in Kedah for some months to clear up the financs
situation and did not return to Bangkok until September whe
he was replaced by a British officer who had been lent to Sian
by the Indian government to act n.s Ad\'iscr. Perlis accepted s
similar agreement in the same year."

Not long after these had been nege-
tiations between the British and the Siamese began for the trazs-
fer of all the northern States to British protection. Very little
information is available as to either the substance or the lengts
of these negotiations but it may be assumed that one of the
important factors entering into them was the pressure of Germa
interests for a share in the d of Siam, icularly o
connection with railroads. The negotiations were in progress for
more than a year before the treaty was finally signed at Basg-
kok on March 10, 1909,"* with the British apparently appearing
in force on both sides as principals and advisers.

*" Kedah treaty, ibid., pp. 101-102; Perlis treaty, ibid, » 105-106. sn
also the Annual Report on Kedah for 1327 . (. anuary 1909-Jant
12, 1910).

** Maxwell and Gibson, op. cit., pp. 88, See Cd 4646 (1909). The tras
fer of the States was discussed on several occasions in the House of Cosr
mons: March 25, June 21, July 21 and 22, 1909. ln view of the later entbus-
asm for the rights of small nations it is interesting to note that in reply wn
question on June 21, 1909, as to whether Kedah had been consulted as
her wishes in the matter, the Under-Secretary of State for Foreign A.‘!
stated that since Kedah's complete dependence on Siam had
nized the British government naturally had no knowledge of what M
passed between Siam and Kedah nor could it with propriety receive :A‘
direct. represcntations from Kedah. He assured the House, however,
nothing in the treaty would prejudice the position of the Sultan.
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For present purposes the vital article of this treaty was the
first: “The Siamese Government transfers to the British Govern-
ment all rights of S it dmini ion, and con-
~ trol whatsoever which they possess over the States of Kelantan,
Tringganu, Kedah, Perlis, and adjacent islands.” Succeeding
articles provided that the transfer should take place within thirty
~ days after ratification, that a mixed 8i British Commissi

should delimit the new frontier, that Siamese subjects desiring to
 retain their nationality should have six months in which to domi-
cile themselves in the Siamese domini that valid i
granted or approved by the Siamese in the States should be
recognized by the British, and that the Federated Malay States
chould assume the debts of the States to the Siamese government.
For the further protection of the British possessions and protec-
torates in the Peninsula it was agreed in an exchange of notes
that south of the Monthon of Rajaburi (Ratburi) the Siamese
. government would not cede or lease, directly or indirectly, any
~ territory to a foreign gov allow the blisk of
coaling stations or construction or repairing docks, or the exclu-
sive occupation of any harbors which might be strategically
prejudicial to British interests.'® These broad conditions would
sppear completely to rule out the possibility of a Kra Canal the
- control of which would rest with any other Power than either
. Siam or Britain, although the threat made by France earlier has
 been repeated in recent years by Japan, at least in the eyes of
the press. There can be no question that she has made decided
. tllorts to come to more intimate terms with Siam as one part of

" See also 8 treaty of 1897 between Great Hritain and Siam, British and
Forcign State Papers (1908-1909) CI1, 124-125. Under this treaty the Siamese
| topaged not to cede or alienate to any other Power rights over any portion

of the temitories or islands lying to the south of Muong Bang Tapan—a
poit on the east coast of the Peninsula between Kra and uri, Further-
more Siam agreed not to grant, cede or let any special advantage, whether
 fweards land or trade, to the government or subjects of third Powers within

these limita without the written consent of the British. This y was
explicitly cancelled by a supplementary agreement of March 10, 1909, lﬁ:ﬁ
- Meplaced tgvlheu::? ibed above. In 1925 a new treaty was concl
* between Hritain Siam cancelling all former ngreements except those
“prealy designated in the treaty. Among those retained was Annex 111
of the 1909 treaty, the concession agroement. Trealy Series No. 7 (1926),

d. 2042, See W. J. Ronan, Kra Canal:  Boes for Jlg:nf"
& jjmﬁt Aflairs, IX [1936), No. 3, pp. 406415), which suggests the possibility
* canal built by the Siamese but financed by the Japanese.
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States. As bankruptcy became imminent the Raja Muda (the
heir to the throne) applied to Siam, with the Sultan's consen,
early in 1905 for a loan. In good part through the activities of
the Siamese Financial Adviser, W. J. F. Williamson, a treaty wu
negotiated in June, 1905, under which the Sultan received a loa
of $2,600,000 at six per cent interest on the condition that he slg
receive an Adviser appointed by the Siamese government, whos
advice he agreed to follow “in all matters relating to finance’
This officer was to remain in Kedah until the capital and interest
of the loan were entirely paid off. At the same time, by an edit
of July, 1905, the Sultan created a State Council on which it wa
agreed that Adviser should have a seat. Williamson himee
remained in Kedah for some months to clear up the financis
situation and did not return to Bangkok until September whe
he was replaced by a British officer who had been lent to Sisn
by the Indian government to act as Adviser. Perlis accepted s
similar agreement in the same year."”

Not long after these had been leted neg-
tiations between the British and the Siamese began for the trans
fer of all the northern States to British protection. Very litte
information is available as to either the substance or the lengty
of these negotiations but it may be assumed that one of th
important factors entering into them was the pressure of Germa
interests for a share in the devel of Siam, p larly &

ion with railroads. The iations were in progress for
more than a year before the treaty was finally signed at Bsog-
kok on March 10, 1909,"* with the British apparently appesrisg
in force on both sides as principals and advisers.

*' Kedah treaty, sbid., pp. 101-102; Perlis treaty, ibid., pp. 105-105. St
nlm the Annual Report on Kedah for 1327 ax. (. uu-ry 23, 1909-Janury
2, 1010).

" #¢ Maxwell and Gibson, op. nl p. m See Cd. 4646 (1909). The trazs
fer of the States was discussed o | occasions in the House of Cos-
mons: March 25, June 21, July 21 nml 22 1909. In view of the later enthus-
asm for the rights of smail nations it is interesting to note that in reply o4
question on June 21, 1909, as to whether Kedah had been consulted as %
her wishes in the matter, the Under-Secretary of State for Foreign Afun
stated that since Kedah's complete dependence on Siam had been recos
nized the British (u\tmmrnl naturally had no knowledge of what bad
passed between Siam and Kedah nor could it with priety receive 8!
direct representations from Kedah, e assured the gl owever.
nothing in the treaty would prejudice the position of uu- Sultan,




THE UNFEDERATED MALAY STATES 231

For present purposes the vital article of this treaty was the
. first: “The Siamese Government transfers to the British Govern-
ment all rights of inty, , administration, and con-
trol whatsoever which they possess over the States of Kelantan,
Tringganu, Kedah, Perlis, and adjacent islands.” Succeeding
srticles provided that the transfer should take place within thirty
days after ratification, that a mixed Si British Commissi
should delimit the new frontier, that Siamese subjects desiring to
~ retain their nationality should have six months in which to domi-
cile themselves in the Siamese domini that valid i
granted or approved by the Siamese in the States should be
recognized by the British, and that the Federated Malay States
~ should assume the debts of the States to the Siamese government.
For the further protection of the British possessions and protec-
_ torates in the Peninsula it was agreed in an exchange of notes
~ that south of the Monthon of Rajaburi (Ratburi) the Siamese
government would not cede or lease, directly or indirectly, any
~ territory to a foreign government, allow the establishment of
~ coaling stations or construction or repairing docks, or the exclu-
tive occupation of any harbors which might be strategically
prejudicial to British interests.** These broad conditions would
sppear completely to rule out the possibility of a Kra Canal the
control of which would rest with any other Power than either
Siam or Britain, although the threat made by France earlier has
- been repeated in recent years by Japan, at least in the eyes of
the press. There can be no question that she has made decided
efforts to come to more intimate terms with Siam as one part of

" See alio a treaty of 1897 between Great Dritain and Siam, British and
Forcign State Papers (1908-1909) CII, 124-125. Under this treaty the Siamese
agaged not to cede or alienate to any other Power rights over an portion
+ ¢ the termitories or islands lying to the south of Muong Bang Tapan—a
Poimt o the cast coast of the Peninsula between Kra lndnihthuri. or-
fore Siam agreed not to grant, cede o let any special advantage, whether
$2regards land or trade, to the government or subjects of third Powers within
tese limita without the written consent of the British. This
eiplicitly caneelled by a supplementary agreement of March 10, 1909, being

¢ treaty described above, In 1925 & new treaty was coneluded

between Britain and Siam cancelling all former ngrecments excopt, those

sfvremly designated in the treaty. Among those retained was Annex IT1

| o he 1900 treaty, the concession agreement. Treaty Series No. 7 (1028),

2042, See . J. Ronan, “The Kra : 8 Bues for Japan?’

(Pacific Affzirs, 1X [1936], No. 3, pp. 406415). which suggests the possibility
® canal built by the Siamese but financed by the Japanese.
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her forward palicy in the East and has been encouraged by Sian)y
passive support in the Manchurian sdventure, but it is diffieul;
to judge what success she has had. The building of a canal &t
Kra would be a vital blow to the British Empire and a master
stroke for Japan. Both in Japan and in England the rumor of
Japanese activities has met with strong official denials, and, since
the British Foreign Office states that the treaty with Siam is still
in force, it must be assumed that no project for a canal would te
lightly undertaken.

In return for these concessions, which were amplified by s
extension to British subjects of the rights and privileges of the
natives of the tountry throughout the whole of Siam, the Briti
agreed to the abolition of consular jurisdiction in Siam. ArticleV
of the treaty provided that the jurisdiction of the Siamese Inter-
national Courts, established by a treaty of 1883, should be ex
tended to all British subjects in Siam registered in the Britis
Consulates before the date of the present treaty. On the promu-
gation and coming into force of several of the Siamese Code
jurisdiction over all British subjects was to pass to the ordinary
Siamese courts. These matters were further defined and elsbe
rated in an annexed Jurisdiction Protocol.

The effect of this treaty on the four former Siamese States wss,
for all practical purposes, to place them in the same positic
relative to Great Britain as that occupied by the States of the
Federation and by Johore after 1914. As to their precise juristc
position it is more difficult, if not impossible, to speak with sccu
racy. The treaty provided that Great Britain should take over
all rights of suzerainty, etc., possessed by Siam, but it will b
seen from what has gone before that the Siamese rights wer
ill-defined, disputed, and various. In Kelantan and Trenggao:
where her rights were least well recognized prior to 1902, she bsd
acquired almost unlimited power by agreement with Grest
Britain, whereas in Kedsh, which had been accepted as a Siames
dependency at least since the 1826 treaty, she had the precis
right only of financial supervision. If it is correct to state thst
Siamese rights in the four States were by no means identical thes
it seems clear that the rights possessed by the British after th
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| treaty were equsally not identical.*® The only escape from this

proposition lies in an ption that inty is
s clear juristic concept, the content of which must always be the
ame. But to assume such a clarity in the relations of Oriental
 States would be as absurd as to assert that all protectorates in
' the Western world are identical in form and content.
 There is no evidence, however, that this difference in the status
' of the States, whatever its exact character, had any effect on the
degree of actual control assumed by the British authorities. There
can be no doubt that there was a marked difference in the policy
which was followed in the unfederated States as a whole as com-
 pared with the Federation, but there is no reason, even in this
| instance, to attempt to base that difference on the varistion in
juristic status between the two groups of States. Within the
unfederated States themselves the British Advisers and their
5 staffs assumed from the beginning that the entire administration
P of the States was at their disposal and acted accordingly, leav-
_mgmyjurisurbomjghtbeinuruudwngueuwwhﬁ.her
' the exercise of any particular powers fitted neatly within the
nebulous rights transferred by Siam.

The legal assimilation of these States to the status of the other
. protected States of the Peninsula was undertaken only by grad-
~ ual stages. In the year after the transfer both Kelantan and
Trengganu entered into new agreements with the British, but in
the case of Trengganu provision was made only for a British
Agent and a supplementary agreement was necessary in 1919 to
. complete the process. The settlement with Kedah was delayed
. until 1923 and that with Perlis until 1930,
The Kelantan agreement followed closely in most respects the
' draft treaty which had been drawn up in 1902 by the British and
. Siamese for submission to Kelantan and T: Its central
. clause was the familiar one requiring the Raja to follow the
. advice of the Adviser in all matters of sdministration other than
| those touching the Mohammedan religion and Malay custom, but
ey i L S5, ) ot B

in

ostrol of Biam over them have differed " No argument is
| Mnaced to npp:rel'u\h wmua;‘
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the British pledged themselves, as did the Siamese in 1902, not
to interfere with the internal administration of the State so long
as there were no treaty violations, as peace and order were mais.
tained, and as the State was ruled humanely and justly. One
variation which may be noted is that it was provided that when
the gross revenues of the State should amount to $100,000 the
King of England might require the Raja to maintain a body of
Malay or Indian troops for the defense of British territories and
protectorates in the Peninsula, whereas the Siamese had claimed
one-tenth of the gross revenue in the same contingency.

The agreement made earlier in 1910 with Trengganu is much
less far-reaching than that with Kelantan. Described in the pre-
amble as an agreement between “the Mighty Government of
Great Britain and the Government of Trengganu, a self-governizg
Malayo-Muhammadan State,” it went little further than
establish Trengganu as a simple international law protectorste
whose territories were to be protected by Great Britain and
whose political correspondence with foreign governments would
be conducted by the British. A further provision prohibited th
Sultan from granting any mining concession exceeding 500 scrs
or other land exceeding 3,000 acres to other than Kelantan natives
and subjects without British consent. As in the Johore agree-
ment of 1885 the British Agent in Trengganu was endowed only
with “functions similar to those of a Consular Officer.” Nine
years later, however, this treaty was amended by the substituticc
of a new article which provided for a British Adviser with the
customary powers, including supervision of the collection i
disbursement of all revenues.

The treaty of 1923 with Kedah, taken in conjunction with th
exchange of notes which preceded it, places that State, from s
strict juristic point of view, in a position comparable only to thst
of Johore. Although the Sultan accepted a British Adviser on tht
usual terms, he was specifically assured that he would be informed
before anyone whom it was proposed to appoint as Adviser w8
actually appointed and his pulsory P of advice wt
held in no way to prejudice his right to address the High Coz-
missioner or the King. An unusual provision of this agreemest
was the direct guarantee that the British would not transfer the?
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rights of suzerainty over Kedah to another Power and would not
“merge or combine the State of Kedah or her territories with any
other State or with the Colony of the Straits Settlements without
the written consent of His Highness the Sultan in Council.” Malay
was made the official language and the State Council, which was
to assist the Sultan in governing the State, was to consist of the
Sultan as president, three other Malay members, and the British
Adviser, subject to the i of additional b by
mutual consent of the High Commissioner and the Sultan. The
Malay members of the Council are selected by name or office by
the ruler with the approval of the High Commissioner.

The agreement with Perlis in 1930 follows very closely the
model set by the Kedah agreement. All the general provisions
and safeguards which are found in the latter are repeated in the
former with the addition of one article which is duplicated
nowhere else. This article provides that the officers of the Gov-
emment of Perlis shall be Perlis Malays, but if the State Coun-
cil considers that there is any work which Perlis Malays are not
capable of performing, then only shall persons from outside be
employed. It is added that, at the discretion of the State Coun-
ail, Perlis Malays shall be sent outside the State to study at the
cost of the government so that they may be of use to the State.

KEDAH

Kedah, like Johore, is a State which continued and developed
3 distinet personality of its own despite British protection. Treng-
anu and Kelantan, with the exception of the Duff episode in the
fase of the latter, have been aside from the main stream of mod-
o development and their rulers and notables have been content
to drift along in the ancient Malay ways while the few British
oficials undertook the task of guiding their States slowly into the
more complex channels of the twentieth century. In Kedah, as
1o Johore, this process has been hastened by its greater proximity
0 the more advanced sections of the Peninsula and by the early
ippearance of the railway, which did not complete its east coast
“oks until 1931. But in addition to these factors the personal
tlement has also entered in: if Kedah has not produced any politi-
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cal figures as striking as the Sultans of Johore, it has been for-
tunate in the possession of native sons in high place who haye
d d real political intelli and ability. High amon;
these must be ranked the late Regent, the eldest son of ti
incapacitated Sultan, who was the substantive ruler of the St
from 1914 until his death in 1934. One criticism which may te
made is that the members of the royal family have clung jesl-
ously to the power and the perquisites of office.

There is little, if any, evidence to support the view that the
Malays of Kedah are in general any more advanced or politicaliy
conscious than the Malays of any other portion of the Peninsuls,
but the existence of the trifling minority of able leaders has hs
a real influence on the destinies of the State. The positive formu-
lation and direction of State policy has undoubtedly rested almos
exclusively with the British authorities in Kedah, but to a muct
greater extent than in the east coast States the British have hs
to take into account the advice and criticism of their Malay aso-
ciates. The balance of power which has been described as exit-
ing in Johore is reproduced in Kedah in a lesser and somewhst
less obvious form: the administration is conducted by the Briti
Adviser and his subordinates under the watchful eyes and with
the advice of the Malay heads, whose intervention is to be
expected in any issue which they regard as threatening the inde-
pendence and separate identity of Kedah. It should be added
that their efforts in this respect are frequently seconded by tit
British officers, who have a strong tendency to identify themselve
with what they consider to be the real interests of the State a0t
to defend these against the occasional onslaughts of higie
Imperial authorities. It need scarcely be added that every effot
is made to avoid the necessity of recourse to the treaty power ¢
compelling acceptance of advice, although that power stand: &
the background as a useful threat in cases of urgency. For th
most part the relations between the British and the Mabr
authorities have been on the basis of friendly co-operatio:
although in 1910, shortly after the State had come under Britss
protection, Sir George Maxwell, the British Adviser, found hiz
self faced by a brief general strike on the part of all the hig
Malay officials and councillors who contended that he had ove
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stepped his suthority.* With the exception of this incident, in
which the High Commissioner intervened to assist in restoring the
peace, there is no record of any serious disturbance of the gen-
eral harmony which has marked the conduct of the administra-
tion.

Of the constitutional position of Kedah, both internal and
external, there is no need to speak at any great length. Its for-
mal status as a member of the Empire is regulated by the treaty
of 1923, which, as has been seen, extended to it guarantees going
beyond any that had been previously granted. The most far-
reaching of these guarantees is the provision that Kedah will not
be merged with any other State without the written consent of
the Sultan in Council and this has recently been supplemented by
the declarations of Sir Samuel Wilson. The actual significance
of this provision may, however, be questioned on two scores. From
s formal standpoint the Sultan is obliged to accept the advice of
the British Adviser, subject to a right of appeal to the High Com-
missioner and the King, and it is at least arguable that he would
be under the same necessity in giving his consent to amalgama-
tion with other political units of the Peninsula. More realisti-
cally, the actual situation as it has already arisen and as it is
likely to present itself in any foreseeable future does not concern
the extinction of the ind d i of the State but the
gradual d desirabl ion of a general Malayan control
over different elements of the State's functions. The customs
duties of the State are already determined in part by the Ottawa
A (which, it is undi d, were accepted by the Regent
snd Council only under the threat of the use of the ultimate
treaty power to compel acceptance of advice), its rubber and tin
production are restricted by international agreement, its legisla-
tion necessarily follows that of the Federation and the Colony
in many i matters, and i ingly its several special-
ized services fall under the direction of Malayan suthorities. To
sttempt to pretend that the substantial independence of Kedah is
ol Wik s Rt S o e e e s 10

portant that no weakness should be dmpl.j/ed. In view of the great inflow

)
of cajital into Kedah for rubber and other developments it is essential that
there should be a strong Adviser.”
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as great todsy as it was prior to 1909 or 1905 is to ignore the
very considerable degree of Malayan union which has been in-
posed on all the States by gradual stages. In some more remot
future the threat of absorption into some other political entity
may develop into an setuality, but for present purposes, since n
clear-cut issue arises under the treaty guarantee, the Malyy
authorities of Kedah are condemned to fight a series of rea-
guard actions from each of which they emerge shorn of some
element of their former autonomy. Even as far as entry into the
Federation is concerned the projects that have been brought for.
ward in recent years appear to imply a gradual transition rathe
than a sudden and complete volte-face. The first stage will be the
loosening of the bonds within the Federation, accompanied by
a broader use of Malayan advisers for the different government
departments, and the second will be a more extended use of du-
bars or other gatherings of rulers and notables for the purpoe
of working out more effective methods of co-operation betwes
the States to secure a greater degree of Malayan uniformity &
subjects of general concern. From this there may well develp
a change m the political structure of the Peninsula which would
justify an appeal to the treaty guarantee, but by that time the
substantive independence of Kedah, as of the other States, would
already have been absorbed into a Malayan unity.

Internally the structure of the State is much the same as that
of Johore or of the several States of the Federation. The poat
at which it is most strikingly differentiated from the latter is
the relatively smaller number of British officers which 1t
employs ** and its consequent greater reliance on the services of
its native Malays. Many of the posts which in the Federatic
are still in the hands of Europeans are reserved in Kedah, ss iz
Kelantan acd Trengganu, for Malays. It is conceded that ths
policy has involved a certain loss of efficiency as compared with
the more highly developed States to the south but it has bees
possible to maintamn at all times a reasonable standard of effic-
ency combined with a steady improvement in the quality of t
Eupeans s Sokeh S bttt o oo oo 28 e 1o b
Brtssh officers seconded from the FMS. mm:uuu n,:&:,...k

range of selectica and also avoids the danger
ng @ ose small agncultunal State.
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work done by the Malay officers. The great saving in salaries,
pensions, and leave costs, added to the enhanced sense on the
part of the Malays that this is actually their own country which
i« administered not only formally on their behalf but also in part

with their ion, is amply sufficient to igh the loss
m efficiency.
In addition to the Adviser himself, the principal British offi-

n the State are the Assistant Adviser, the Adviser Lands, the
Adviser, the Protector of Chinese, and the Protector of
Labor, while a number of other important posts, such as the
Secretary to Government, the Director of Lands, the State Treas-
urer, the Auditor General, and the Superintendents of Customs
and of Posts and Telegraphs, are filled by Malays. The Secretary
to Government is in some respeets the most important adminis-
trative officer in the State and heads a staff containing two Under-
scoretaries and a considerable Secretariat, all Malay. In his
lands is the preparation of all business for the ruler. As the
Seeretary to Government serves as the link with the Regent, so
< the Assistant Adviser, heading a smaller staff, fill the same
in a less important fashion for the British Adviser. All
routine correspondence and the preparatory work in other mat-
ters is taken care of by the Assistant Adviser and the Secretary
to Government, while more important business is usually dis-
cussed at length by the latter with the Adviser before being laid
lefore the Regent. This system is in marked contrast to the
s¥stem existing in the federated States where the Resident him-
«If handles all important business through an extensive Secre-
tariat under the supervision of his official Secretary.

As the Malays have not, apparently, in the short time given
them, taken kindly fo scientific or mathematical training all the
teehinical services, such as Public Works, Medicine and Health,
Veterinary, and Surveys, are headed by British officers with Malay
subordinate staffs. The District and Land Offices are headed
and staffed by Malays although some of them are of an im-
portance which would ically give them Eu heads
o the FMS. The whole clerical service, which in the F.M.S.
i largely filled by Chinese and Indians, is restricted to Kedah
Malays. As an example of the efficient working of the system
itis pointed out that each year an annual rent roll of some
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$750,000 is collected with under 3% of arrears, 5,000 new grants
of land are registered, and over 9,000 transactions are recorded
in the Register of Deeds, all by Malays with the assistance of
one European, the Adviser Lands.

The judicial system is headed by the Court of Appesl which
is composed of three European judges who come twice yearly
from the Federation and the Straits Settlements, but the High
Court is in two divisions, one of which is presided over by a
European judge and the other by two Malay judges. In the lower
courts the magistrates are all Malays.

The Kedah State Council was established by an edict of the
Sultan in 1905 under Siamese pressure. The Council, which was
to be composed of the leading officials of the State and was to
nssist the Sultan in the admmlslrnuon of all public affairs, was

d of five b luding the Siamese Adviser and the
Clnef Judge, under the presidency of the heir to the throne. It
powers, which were set forth in some detail, included the passag:
of all legislation, subject to the Sultan’s approval; the passag.
on its own authority, of all necessary rules, regulations, ard
by-laws; and the supervision and control of most of the finance
of the State. Up to the present time the Council has continuel
on these lines and exercises in practice all legislative and execu-
tive powers, since the Sultan has been unable to take part in
matters of State for some decades.'” It has been kept smalle
than the Councils of the other States of the Peninsula in good

** An interesting comment on the juristic position of the Sultan wa
made by Stevens, J, in 8. K. Pillai v. Sule of Kedah (F.MS. Law Reports
VI [1931], 168-160) & ease concerning dismisal from the public servicr
“Kedah is a Malay State, governed in accordance with Mohammedan law
and custom. Its ruler’s prerogative (if 1 may use the term) must, 1 the

s common knowledge that such rulers, unless and un|
Lo-rn by treaty or otherwise, exercise and are ron.uderrd by their subjects 2

entitled to exercise almost despotic powers over the people mxdml mlhﬂ
their dominions. It is true that by the treaty now in force w M.
King the Sultan of Kedah has agreed, to permit a British Dﬂi(\‘r to mxdt B
his territorics, and to act on his advice. But such a treaty does not dimizid
the Sultan's prerogative; it onl) restnicts his personal discretion in th
exereise of that prerog: the personal diseretion of the lun:: o
England in the exercise of hu ;m'mc{,\lnc is in effect restricted by th
ohligation to act on the advice of his ministers. The result, !her:lon‘. of the
treaty has been to secure that the Sultan exercises his prerogative on th
advice of the British Adnu-r, whose l'\oﬂlmn in this respect is not un]lkr that
of a minister of the British Cro
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part because of the desire of the royal family to keep a close
hald on the strings of power, but the limitation of its member-
ship to Malays, with the exception of the British Adviser, is in
rezponse to & general recognition by the native Kedah popula-
tion that any increase in the power and prestige of the Chinese
would seriously endanger their economic position and threaten
the Malay character of the State. The European planting and
commercial interests are represented on the local Sanitary
Boards, as are the Chinese, and on the Licensing and Hospital
Boards, and the views of the local Planters’ Association are fre-
quently asked for on matters which concern it, but no further
representation of these alien groups and interests is at present
contemplated. The leading Kedah Malays, usually supported by
the local British officials, are prepared to undertake any legiti-
mate measure to check any further influx of Chinese, whom they
regard as unassimilable and destructive of the native economy
and way of life.** It may be remarked incidentally that this
conviction is at the root of many of Kedah's objections to closer
union with the Federation, which is felt to have encouraged the
swamping of the Malays by the Chinese and Indians.

** In this connection it is interesting to look back to the comments of
the Siamese Adviser, G. C. Hart, in his Annual Keport for Sej tember, 1906
February, 1008. Hart cites a statement made by Sir Stamford Raffles in
117 to the effect that the Chinese seek to get into their handa the farming
of port dues and other monopolies and in this w:g generally ruin the trade:

ir sscendancy requires to be carcfully guarded against and restrained
cannot be better done than by bringing forward the native

o
yopulation of Kedah have practically abandoned every useful trade that
formerly cxisted with the cxception of paddy (rice) planting. . . » The
Chinese, on the other hand, besides securing the {arming of port dues and
other monopolies, have opened plantations and mines, erected mills, and
razaged in commerce, with the result that the trade which without their
eaterprise would have been forever restricted to the export of the surplus
vaddy and cattle raised in the country, now forms a very considerable State
imet. The fact that the duties on this asset have been farmed out for six
am to come is a dissdvantage which the former government would have
done well to guard against and restrag nd which the present government
@ust bear with such patience as it may. There is, however, no doubt that
the account is not entirely one-sided: if Kedah owes her prosperity to a large
'"l:m l;: Chinese enterprise, this enterprise has reaped its reward in many
* large fortune.”

This favorable view of Chinese activitics is one which later British
“&icials have been loas inclined to share. Their policy has on the whole been
mther along the lines indicated by Rafles.
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The Kedah State Council, like that of the other States, i
rarely the seene of open and heated debate. Although its sessions
are normally conducted in an informal manner it is to be regarded
less as a deliberative body than as a place for the formal registry
of decisions which have been taken clsewhere. Disagreements
arising in the Council are usually regarded as a signal for the
dropping of the question until it has been privately ironed ou.
Bills are drafted by the Legal Adviser after consultation with
the British Adviser, who then examines them in detail. They ere
presented to the Council by the British Adviser with a statement
of the objects and reasons and are referred to the Enactment
Committee, composed of the Secretary to Government, the Legsl
Adviser, and the Malay Judge. 1f approved by this committee
they then go back to the Council and are customarily unani-
mously passed without further discussion. Legislation of
important character is usually based on that of the Colony aud
the Federation.

The economic and social structure of Kedah, as has been indi-
cated above, is midway between the Federation on one hand and
Kelantan and Trengganu on the other. The Malays still numbe
two-thirds of the population and the Chinese and Indians under
one-third, although there has been a steady tendency for the
latter to creep up on the former, as the following table shows:

Chinesessd

Total Malay % of Chinesand  Indua 5l

Population Malays Population Indians Popuiates
1911.. . 245986 197,702 803 39,820 162
1921 338 558 235,031 700 92,407 20
1931.. 420,601 666 120239 302

It is o significant fact that in the decade from 1921 to 1931 the
rate of increase in the total population fell to 26.9% as compare:
with the more rapid advance of 37.7% in the previous decade, and
that this decrease was accompanied by a slowing up in the for-
ward march of the alien races. In the later decade there was ¢
definite swing away from the encouragement of large-scak
foreign enterprise by the government, which had been the policy
of the earlier years of Siamese and British protection. In thest
years large compact areas of land were given out for rubber
south and central Kedah without adequate reserves at intervals
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jor Malay villages, small-holdings, and other forms of cultiva-
ton. The result is that these estates are dependent on alien
labor, and in the rest of the State there are no accessible estates
on which small-holders can supplement their earnings. The pres-
ent policy is to keep a strict control over the further alienation
of large blocks of land, and, where it is undertaken, to alternate
«tates with villages and small holdings.

The relative strength of the Malays is also shown by the large

production of rice, particularly from the coastal rice plain which

itutes the largest ri lucing area in Malaya. The total
production of rice is sufficient to satisfy all local needs and to
furnish an export surplus, despite the attractions of rubber for the
Malay small-holder.** The area under rice is some 244,000 acres
s¢ compared with 310,500 acres for rubber, and in 1034 the export
of rice with a value of 82,217,777 ran second only to rubber with
u value of $22,244,820. Tapioca, primarily a Malay product,
rame next in the list with a value of $601,587. Rice is almost ex-
clusively cultivated by Malays, but the planted acreage of rubber
<hows a preponderance of big European estates with some smaller
«tates in the hands of alien Asiatics.** Since the depression the
area under rice and the total production have increased very
considerably.  Mining plays an insignificant role in the State's
ronomy.

On the score of public finances Kedah has from the beginning
made a very creditable showing. The first years of British pro-
tection were made difficult by the existence of a large number
{ revenue “farms"—the Annual Report for 1327 aAxt. (1909)
< no less than forty-seven—which had been previously estab-
lshed and which seriously delayed the reconstruction of the
State's finances. As these were gradually eliminated and the
direct collection of revenues substituted for them receipts rose
rapidly, reaching a peak of $9,179,487 in 1344 A.11. (1926)—a sum

" In his Annual Report for 1330 . (1912), Sir George Maxwell, the
int British Adviser, predicted : “Rubber has come and rubber will probably
coconits have come and coconuts may possibly go; but so long as rice
“aten is Asia, rice will be the staple crop in Kedah

Of the 310,500 acres planted with rubber in Kedsh, 213776 acres are
rmtained 1n estates of over 100 acres of which 108423 acres are on the

forty-nine estates (all non-Asiatic in ownership) of over 1,000 acres, D, H.
Grist, op. eit., Tables 1 and 3.
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cight or nine times larger than the annual revenues during the
brief period of Siamese protection. For more recent years revenues
and expenditures were as follows:

Revenue Expenditure
$6,396,507
7355338

Until very recently the largest single item on the revenue side
has continued to be the receipts from the sale of opium, but the
percentage of the opium receipts to the total revenue has regularly
fallen off under official pressure. At the beginning of British pro-
tection the receipts from this source constituted some 35% of
the total revenues but this progressively declined to 30% in 1925,
26% in 1929, and 15% in 1934. In the latter year the land rev-
enue, including land sales, almost equalled the net revenue froz
the sale of opium. Customs receipts form the other principsl
source of revenue, the total export and import duties taken to-
gether making up not quite 45% of the total revenue in 1934. Iz
this category the largest single item is the import duty on tobace.
followed by petroleum, by the export duty on rubber,'’ snd
import duties on sugar and cotton piece goods, in that order.

On the expenditure side of the budget the Public Works De-
partment with its outlay for recurrent and extraordinary puble
works is far in the lead, but its cost has been drastically reduced
in the depression years. An expenditure of $1,006,251 in 1353 4.2
(1934) for this department replaced that of $2,159,475 six year
carlier, when the extraordinary public works alone came to §990
152. E: di for ed ion has steadily i even dur-

bl" The ravages of the slump in rubber prices may be seen in the followis
table:

Rubber export duty

1346 At (1927)
1347 ..
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g the depression, mounting from $253,592 in 1343 a.u. (1925)
10 §403,190 in 1348 A.1. (1929) and to $436,500 in 1353. Medical
and health costs rose from $312,678 in 1343 to $484,961 in 1348,
but fell off to $401,483 in 1353.

Kedah has been fortunate in having comparatively large re-
serves behind it, and in seeing these reserves fall off only to a
<mall degree during the depression. The State's total surplus at
the end of the Mohammedan year in May, 1930, totalled $5,664,-
777, and at the same point in 1934 this had shrunk only to
$§3.964,396, in addition to which 86,282,919 was held in the Opium

| Revenue Replacement Fund. By April, 1835, the surplus had

sgain started on its way up, reaching $5,360,812 while the Opium
tund had also increased by $100,000. In 1932 contributions to
this fund ceased and the interest earned on its investments was
credited to general revenue. There is no public debt. In the
sutumn of 1933 the finances of the State were sufficiently good to
allow the restoration of a considerable part of the pay cut which
tiad been imposed on all State officers in the lean slump years—
4 step which roused the comment that Kedah was now even less
likely to look favorably on entry into the Federation, since, as the
Straits Times ked, “the F.MS. g | lambs are
sgain to be shorn.” **

PERLIS

There is no occasion to give much attention to the affairs of
Perlis with its little population of less than 50,000 persons. The
ate owes its existence to Siam’s breaking up of Kedah and can
tcarcely be said to justify its present independence except on the
#ounds of its brief antiquity. With its predominantly Malay
ropulation, it forms a pleasant little agricultural community on
the Siamese border of British Malaya but otherwise has small
tlaim to fame.

November 13, 1933. “The Northern Unfederated States did not rush

rubber planting with the same impetuosity as did members of the Fed-
ton and Johore, and consequently the slump was not felt in the north

stempt made to build such & top-heavy administrative structuro in the more
reratly acquired territories where government is carried on efficiently, if
8 lesa elaborate lines."
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Its . I - blished by the A o
lmmodzlkdnnthltmh Kedah, has been examined above azd
requires no further elaboration beyond a brief account of the

curious ¢l under which that agreement
was made. It will be remembered that in 1905 Perlis came under
the modernized protection of Siam on the basis of s Siamese loa,
and that a Siamese Financial Adviser was to control the finss.
cial affairs of the State until this loan should have been paid of
In 1909 Perlis came under British protection through the Angk-
Siamese treaty which provided for the sssumption of Perlis’ dett
to Siam by the Federated Malay States, but no separate agree-
ment was concluded by Great Britain with Perlis. The rights f
Great Britain over Perlis were, therefore, the rights which Sian
had previously held and presumably ended when Perlis in 138§
A.H. paid to the F.MS. the last installment of her former Siames
debt.

A somewhat embarrassing situation now arose as the Britid
Adviser, nominally acting only in financial matters but actually

lling the general admi ion of the State, found himseli
without legal authority for his position. Happily the Advier
L. A. Allen, was not confronted with the necessity of asking the
ruler directly whether he wanted further advice or not—with tie
possibility of a negative i the Raja admitted tha
under present circumstances he and his people could not run th
State without outside assistance. On this basis the new agree
ment was finally negotiated and the position of the Adviser agas
legitimized.

In internal structure Perlis is a small-scale replica of th
other Malay States. The supreme authority in the State is vestel
in the Raja in Council. The Council, which ordinarily meets oo
a week under the presidency of the ruler to enact legislation 1o
to consider important administrative matters, contains the Briti¢
Adviser, a Malay vice-president, and three other Malay members
usually the heads of government departments. The judicial &=
tem is extremely simple. It is topped by the Court of the Rajs
which acts as an appeal court, but can scarcely be considert!
overburdened with work since in 1353 A.n. it had to consider colf
four appeals, two criminal and two civil. In the two previes
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vears it heard the same number, and in 1350 only three, all
cnminal. Beneath it is the Senior Court which consists of a
Malay judge sitting with the Adviser. In case of disagreement
Ietween these two the matter is referred to the Court of the
Raja. This court has both original and appellate criminal juris-
dietion, but only appellate civil jurisdiction, except in connection
with Administration Suits over $500. The Junior Court consists
of a single Malay magistrate who has unlimited civil Jjurisdiction
while his criminal jurisdiction extends only to fines up to $250
and to imprisonment of one year. A Sheriah Court, composed of
the Chief and Assistant Kathis, has jurisdiction in matters relat-
ing to the Mohammedan religion

As the State is primarily agricultural—its capital and princi-
pal town, Kangar, having a population in 1931 of only 2,010, of
whom two were listed as Europeans—and its revenues are small,
the number of British officers is kept at an absolute minimum, but
the State to some extent utilizes the services, for purposes of
inspection and supervision, of British officers stationed in neigh-
boring Kedah. The census of 1931 could, in fact, locate only
three Europeans in the entire State. For practical purposes the
whole of the administration is in the hands of the Adviser whose
function it is tactfully to “advise” the ruler and his Council as
to how the State is to be run. No serious difficulties have ap-
reared as between the Malay and the British authorities, although
st the time of the negotiation of the 1930 Agreement it became
apparent that the ruler was averse to the introduction of a larger
aumber of European officers, in part because of the added ex-
pense and in part because of the threat to the Malay character of
the administration.

Rice cultivation far exceeds that of rubber, the area under rice
teing some 45,000 as compared with only 5,000 acres for rub-
ber** There are only six rubber estates, which together amount

** The attitude of at least some of the British officials in the UMS. may
:. ';;glin the comment of the British Adviser to Perlis in his Annual Report
o 1381 Aag.: o

munity.

andon their Kampong holdings and padi (rice) fields in favor of rubber

e continued to feel the pinch. Many have cut out the rubber trees and
it coconuts.”

e reverted to the cultivation of fruit and
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to 1,358 acres. Coconuts occupy an area of some 3,800 acres. 4[|
these products enter mnto Perlis’ export trade, as does the limitef
quantity of tin mined in the State,'* but no detailed figures ar
available as to the value of the foreign trade.

As is the case in Kedsh, Perlis has had no public debt sine
the payment of the last installment on the former Siamese loa
and has been able to build up a modest surplus amounting at the
end of 1353 A1 to $362,863, with an Opium Revenue Replace
ment Fund of $214.375. The revenue and expenditure in recent
vears have been as follows:

Revenue Expenditure
1343 A, (1925).. . $470616 $441825
1345 . 614665 630768
1347 329 085
1319 349159 471011
[T 513574 416574
1352 709 464,457
133 L 582352 457130

On the revenue side of the budget customs duties contributed
in 1353 $297,853, of which import duties gave $185,556, whilt
receipts from the sale of opium came to $142,509. The next larg-
est item was the revenue from lands and mines at $73,262. The
two outstanding social services, education and medicine, received
$37.148 and $21,493 respectively, as compared with $36272 su
$23,585 in the peak year 1346 A.H. (1927).

KELANTAN AND TRENGGANU

In Kelantan and Trengganu the idea of the protectorate 3
being carried out to its logical conclusion in a markedly greste
degree than elsewhere in the Peninsula. In the Federation it re
quires no cynic to suggest that while the form of the protectorsi
has been maintained the spirit and the actual substance of ti

"o

'wing to the exploitation of an unusually large deposit of tiz 2

1351 A, the Annual Report for that year gives an extensive account of

methods and risks of tin-mmning in Perlis. Ridiculing the fears exprese!
the{

t percentage of the total Malayan output.”
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lopment have been ially indistinguishable from a colo-
nial régime. The form has been maintained both through inertia
and because of the definite advantages to the protectors them-
selves which that form brings, but the primary consideration has
been the maintenance of an efficient administration for the pur-
pose of furthering modern economic development in the four
States. To paint the picture in an exaggerated starkness of black
and white, it may be said that the Federation represents an
experiment in the superimposition of a modern political and eco-
nomic structure on a simple agrarian people, whereas Kelantan
and Trengganu are an experiment in raising a people by the devel-
opment of its own forces from within. On this basis Johore inclines
toward the Federation while Kedah leans somewhat more toward
the “backward” States of the east coast.

This difference is immediately and strikingly apparent to the
traveller who visits both Kuala Lumpur, capital of the Feders-
tion, and Kota Bahru, capital of Kelantan. The former is a rela-
tively highly developed modern Oriental city, reminiscent at
many points of Singapore or Penang. With modern paving and
street lighting, modern sanitation and housing, it is clearly no
offspring of the Malays, who, in fact, contribute somewhat less
than & tenth of its population. The work and trade of the city is
carried on, for the most part, by the Chinese and Indians, the
wealthy among whom live apart in their elaborate mansions,
while the Europeans, from the remoteness of their modern offices,
Western houses, and well-appointed clubs, control the political
and, to some extent, the economic life of the community. Save
for the exceptional few who have forged ahead, the Malays have
no share in the new city which has sprung in a few decades from
tn, rubber, and British protection. They continue either to lead
their old lives under the shadow of the city or scratch out a living
from the lesser jobs which fall their way. Even in the govern-
went service of these Malay States the Malays figure rather at
the bottom than in the middle ranks or at the top. The old
Tyalty, of course, lives on in an essentially irrelevant and iso-
lsted luxury and the same, in a lesser way, holds true of the old
Anistocracy. In brief, Kuala Lumpur is a city of European gov-
emment buildings, European and Oriental banks and businesses,
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and Chinese and Indian traders and workers, with reminiscent
patches of a submerged Malay world.

Not so Kota Bahru. Here the visitor is first struck by the
sense of entering into a town which, with modern trimmings, is ay
obvious outgrowth of the Malay society. The houses are Malsy
houses and the streets Malay streets. If many of the shops an
actuslly in Chinese hands, the Chinese themselves, so ubiquitous
in Singapore and Kuala Lumpur, are almost conspicuous by their
absence. The Malays themselves make up more than seventy per
cent of the population, instead of the ten per cent of Kuala Luz.
pur, whereas the Europeans, according to the 1931 census, are only
022% of the total as compared with Kuala Lumpurs 138%
The few public buildings and the Residency are all of a type and
on a scale which are directly comprehensible and akin to the
Malay. If Kuala Lumpur is at heart a European-Oriental com-
mercial capital, Kota Bahru is the modestly prosperous snd
peaceful market town of a Malay countryside.

The impression which has been suggested above may be coo-
firmed statistically by stating that in 1931 only 6.5% of Kelso-
tan’s population lived in towns of one thousand inhabitants «
over as compared with a similar figure of 25.4% for the Feden-
tion (Johore 16.4%, Kedah 9.4%). Again in Kelantan 69.3% o
this urban population is provided by the Malays, in Trenggam
81.5%, in Johore 29.3%, in Kedah 33.1%, and in the Federatia
119%. From these summary figures it will be obvious thst
these east coast States have preserved a rural structure, basd
on Malsy small-holders, to a far greater extent than has th
Federation, and that their towns are built from the natunsl
swarming of the Malays themselves rather than from the inflx
of alien races who have come to exploit Malaya’s riches. The
visitor to Kuala Lumpur will be asked to marvel at the progres
that has been made away from the old Malay civilization apd
perhaps, be taken to see the somewhat quaint surviving Malsy
kampongs; in Kota Bahru he will have pointed out to him ti
progress that has been made in bringing the Malay into tht
modern way of life.

In the report on the census of 1931 it is said of Kelanta:
“This is possibly the most characteristic Malay area in th
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Peninsula and certainly the purest racially. There is little to
sttract the Chinese immigrant to a region which is essentially
rural and sgricultural, the immigrant from Java or Sumatra
rarely penetrates as far, and there is little room for the Indian
lsbourer in a small-holding system of agriculture. The popula-
tion is, therefore, except for a small Siamese admixture, prac-
tically pure Kelantanese Malay.”

It is, perhaps, necessary to repeat that what has been said
above does not imply that in Kelantan and Trengganu the Malays
rule the land in contrast with the British rule in the Federation.
The degree of British rule is, in fact, not easy to distinguish in
the two regions except in terms of its general spirit and direction:
i each case it is the British officials who supply the whole
motive power in the administration and determine both policy
snd exccution. Although the Sultans and their traditional Malay
sssociates play a role of greater importance in Kelantan and
Trengganu than do their counterparts in the Federation, it is not
unreasonable to assume that, aside from the possible psycho-
logical effect on their Malay subjects, they could be entirely
removed from the government without any serious consequences
to the functioning of the political machinery. To transform the
British Advisers into the administrators of districts in a Crown
Colony of Malaya would necessitate very little change in the
political structure of the country, and would, by itself, increase
the actual authority of the British officials only nominally.

Such a change would, however, presumably be accompanied
by a change in the general direction of governmental policy. In
the Federation, it has been argued, there is only a slim margin
that separates that policy from a colonial régime; in Kelantan,
Trengganu, and Kedah the margin is far greater. To an extraor-
dinary degree the British officials serving in these States, from
te Adviser down, have come to identify themselves with the
Sflla they serve; almost, in fact, to regard themselves as cham-
Plons of the particular State in which they happen to be located.
There is no great array of alien economic interests to bring pres-
fure to bear on them and they have no desire to see such interests
introduced at the expense of the native tillers of the soil. It is
tiey, and not the Sultan or his Malay councillors, who conceive
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and execute policy, but in shaping the policy their chief con-
cern has been the well-being and development of the Malay
over whom they rule.' In matters of imperial or of genen
Malsyan concern they must, of course, bend to the will of the:
superiors in Singapore or Downing Street, but even in such mat.
ters they will do battle to safeguard as far as possible what they
conceive to be the local Malay interest. Instead of pursuing the
more showy goal of perfecting an efficient and complex Westen:
administration supported by and in large part existing for 3
highly developed i d i they have inter-
preted their task as being that of utilizing and gradually amend.
ing the existing administration for the purpose of implanting anf
nourishing the seeds of change in the traditional Malay economy.
In the case of Kelantan this later developed policy got off &
a bad start due to the complications arising from the Duff Devel-
opment Company concession. Briefly referred to above, the story
of this concession deserves to be told at full length because of it
unusual legal and political implications. Beginning with the
golden vision of a police officer accompanying a punitive exped:-
tion in the unexplored jungle, it came to involve several of the
imperial governments, vast sums of money, and two lawsuits
which ended only with their ultimate appearance before ti¢
House of Lords.
Despite his difficulties with the Siamese and the British For-
eign Office, Duff succeeded in 1900 in getting a concession of soxt
** The British Adviser in his Report for 1932 insisted that the Kelanus
Malays could more than hold their own if they were given a fair chance b
that “if they continue to be exposed to the fierce and unrestricted compet-
tion of other Asiatic mces whose environment over centuries has produced
in them exceptional qualities of character and industry against which fev
nations can prevail, then the Malays of this State must gradually yield 8!
along the line and lose the position which they now hold. Economic pes-
tration by such immigrant races must be prejudicial to their progress ¢
their development. The declaration of lhﬂy reservation areas under a b¥
based on the Malay Reservations Enactment of the Federated Malay S
has helped them to retain their lands; but something more is required 2
revent them being ousted from the trade in many nrticles, as they bt
[cen in the rubber dealing business. Morcover their case. 1 still wore ¢
the persons who oust them are of a type who have no interest in thes
beyond exploiting them and who cannot be relied on to give them a 7
deal. It is the protection of the race rather than of the individual which is
problem always before the Gavernment ; and this problem still remains to b
mlvr;‘l‘. There would be no problem if there were no Asiatic immigns
population.”
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3,000 square miles from the Raja of Kelantan, who, according to
Duff, was gibbering with terror under the Siamese threats of
reprisals if the concession were granted. With the concession went
broad governmental powers which virtually handed the control of
the entire area over to the Company, in addition to what Duff
describes as “sole commercial rights of every description.” The
Raja for his part reccived £2,000 and 2,000 shares in the Com-
pany. After some negotiation the Siamese acknowledged the
validity of the concession and the British Foreign Office relue-
tantly lent its support when Duff threatened to float his Company
in Paris or St. Petersburg rather than London.** In 1902 the
British and Siamese agreed on the draft treaty which defined
Sism’s rights over Kelantan, and in the succeeding year W. A,
Grsham, an Indian official who had been for some years in the
Siamese service, was sent to Kota Bahru as Siamese Adviser, with
the approval of the British government. Other officials were bor-
rowed by Siam from the Federated Malay States for service in
Kelantan.

The political set-up in Kelantan at this time has been graph-
ieally recorded by Graham both in his official reports and in his
book on the State, which, taken together, give an excellent, if
not too flattering, picture of a Malay State in something of a
*tate of nature.** A reading of them is sufficient to dispel any lin-
gering romantic notion that the British, or even the Siamese,
intervention disrupted a somewhat primitive but still idyllic gov-
crument. The vividness of the reports in particular invites quota-
tion at length and stands out in sharp contrast to the usual color-
less recitals which invest the customary annual reports on British
colonies and protectorates with such imperial dullness.

The general tenor of Graham’s comments may be gathered
from his prefatory statement in his account of 1904-1905 that
the report, “records the continued evolution of the administrati
vut of the chaos which preceded it. The report covers the eriti-
tal period which came when the novelty of good government had
*orn off and His Highness and his relatives, no longer amused

" A letter from Duff recounting the negotiations of this period is printed
= Wright and Reid, The Malay Peninsula, pp. 153-161.

The annual reports to the Siamese government, printed in Bangkok,
wd Kelantan, A State of the Malay Peninsula.
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by it, began to realize the serious nature as well as the far.
reaching and somewhat unpleasant results‘of the game which they
had been induced to play at.”

The major point of difficulty which the new Adviser found wa
in the financial sphere and in the introduction of a public treasury
which should be something more than a casual and private pure
for the Raja and his family. “The local mint,” Graham recorded,
“continues to turn out large quantities of tin money which x
probably the very worst coin made in any part of the world®
The privilege of minting rested in “a sort of company” composed
of the ruler and his uncles—who to this day pass by the name ¢f
the Wicked Uncles—and they divided the profits, if any, betwes
them. When the newly organized government prepared to take
over the job, the uncles rushed to make what they could froz
speedy counterfeiting. “It was, however, found quite impossible
to make coin so badly as the genuine article, the consequence
being that several cases of uttering or possessing false coin wer
soon detected by the police.”

The fiscal system consisted of the paying in to two or thre
clerks in the Raja’s palace of such revenues as made their appear-
ance. These clerks made a casual record of their receipts ani
then passed the money into the interior of the palace whence 1t
never emerged again “unless, at uncertain intervals, grudgingly
to pay long-standing accounts for jewelry and similar luxuries”
Salaries were payable only in the interval when the revenues wert
still in the hands of the clerks; at all other times payments whict
it was no longer possible to avoid were made by advances froo
the opium or export iarmers at rates usually disadvantageous &
the State. “His Highness's bank consisted of a cache in the hillt
a few miles distant from the capital, and thither mysterious cco-
voys of elephants were periodically escorted, laden presumsbiy
with wealth.”

Under the ministrations of Graham this state of affairs ws
speedily changed, and by 1907 he somewhat regretfully remll’h'
that the annual report was beginning “to take on the aspect o
a periodical abstract of the ordinary routine work of governmes
offices.” A minority of the formerly privileged, however, found
difficult to recognize that the State and its revenues had ceased ¥
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te their personal playthings and for some time their agitations
snd complaints disturbed the growing calm. Universal corrup-
tion, the extravagant claims of the aristocracy, and oppressive
injustice—the ding ch istics of the old order—had
all to be combatted and replaced by more acceptable methods of
transacting the public business.

In ighbori T the si it was b iall lhe
same although there it continued longer since it appears that
Siam did not take advantage of its right to send an Adviser, and
Trengganu did not enter on the road to reform until after the
transfer to Great Britain in 1909. There the government was
slmost completely lacking, according to Graham, since the ruler
hiad alienated most of his powers to his relatives in order to pass
tis life in religious seclusion. The revenues, as in Kelantan, were
devoured by the relatives. “There were no written laws, no courts,
and no police. All manner of crime was rampant, the peasantry
was mercilessly downtrodden, but the land was full of holy men
and the cries of the miserable were drowned in the noise of osten-
tatious prayer. In fine, T: d in the beginning of
the year 1909 the type of untrammeled Malay rule which had
fortunately  disappeared from every other State in the
Peninsula.” **

But Trengganu was at least burdened with no Duff concession.
From the beginning of the refl d admini i under
Graham, Kelantan was engaged in the expensive process of nego-
tisting with the Company for a revision of the concession. At
tegular intervals in the succeeding two decades the annual reports
proclaim that at last a satisfactory solution has been arrived at
by which the imperium in imperio of the concession is trans-
formed into a mere commercial concern. In the report for 1904-
1905 it is stated that the “so-called rights" of the Company, which
practically excluded one-third of the area of the State from the
operations of the government, had been reduced, for a financial
consideration, to a point where further friction was eliminated.

In 1909 there took place the transfer of Kelantan from Siamese
to British jurisdiction, despite, as one writer puts it, “the poor

Wl - o m
x"ll»x‘vm,wm' “Trengganu,” Encyclopadia Britannica, 13th ed,
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potentate’s dismay at the news of the dreaded annexation'
At the same time the Federated Malay States and Siam entered
into an agreement to connect up their two railway systems fropm
Singapore to Bangkok, Siam receiving a loan of £4,000,000 fror
the Federation. For three years thereafter abortive negotiations
were carried on between Kelantan and the Duff Company untl
in 1912 at long last & Deed of Cancellation was signed under
which disputed railway rights were straightened out, the Com-
pany gave up certain lands and received the right to select others
and the State paid the Company £300,000. These funds wer
made available to Kelantan by the Federation.**

Again all the clouds had cleared away temporarily. But by
the next year the troubles had started again in connection with
the interpretation of the railway clauses of the agreement. In itc
first efforts at arbitration under the agreement in 1916 the Com-
pany lost, but it was soon back in the fray. It now asked for
£125,000 to waive its right of action for non-completion of a read
to meet the railway, coupled with an offer to surrender certan
rights under the Deed, but the government refused. In 1917 the
Company claimed that even though the agreement had been
interpreted to deny the Company’s right to dictate where the main
railroad should be built, another clause required that the govers-
ment should connect up its line with that of the Company withiz
the concession. Here, it protested, there could be no doubt of
breach of contract by the government—a breach all the more
flagrant, as the chairman told the general meeting of the Com-
pany in 1917, since “to Mr. Duff and the Duff Company remains
the honor of having added Kelantan to the British Empire.” "'

** The Times, May 24, 1909. This issue contains a long and colorful -
wription of Kelantan by's corespondent who states, inter alia, that i
me reason or other British rule is dreaded by all but the Chiese traden.
ek ot o e e 11 s RS e e
lantan eport srﬂ al e Company's ci
0 its sharchalders. the Times, June 12, peey
Temes, Decerber 13, 1017, Mr, Bt inclined to the same view. s
is indicated by his remarks to ihe general meeting in 1921: “Whea, in 199
ritish Government, under sgreement with Siam, assumed suzel
po'l:rl over Kelantan, those powers had been secured o the British 0
emment largely, if not entirely, s a consequence of this Com,
He took credit 1o the Company also for yerting lhedlngunln(.uerm-\b'
financed railway from the frontiers of the British protectorates to Bangkok
Tbid, December 21, 1921,
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For two years negotiations were carried on in connection with
this claim and when no agreement could be reached an arbitrator
was appointed under the terms of the 1912 settlement. The rele-
vant section provided that the award of the arbitrator should be
final and that he should be sclected by agreement between the
Company and Kelantan, or, if this should prove impossible, by
the Colonial Office. When the two parties failed to agree the
Colonial Office appointed Sir Edwin Amery Speed, a former
colonial official. While the arbitration was proceeding, all points
i dispute, except the railway issue, were settled by the Com-
pany’s selection of the new lands to which it was entitled and its
acceptance of a cash payment of £12,500 and two loans totalling
£52500. These sums were again advanced by the Federation.

In 1921 the award of the arbitrator was finally handed down,
{ully sustaining the Company’s claim as to Kelantan’s breach of
contract in failing to complete, the railway and directing an
nquiry as to the nature and amount of the damages. At the
Company meeting of that year Duff jubilantly reported the
award and announced that, as the Company’s business had been
teld up for eight years, its claim for damages would be a heavy
ove. This claim was later set at the figure of £1,001,269. Kelan-
tan, however, refused to accept the award and challenged its
validity in the Court of Chancery, the Court of Appeasl, and ulti-
mately the House of Lords. In each instance the court upheld the
arbitrator and awarded costs to the Company. In the grievous
tlump that had overtaken rubber prices in the post-war years,
these costs were peculiarly important to the Company which had
been put to heavy expense by the long drawn out arbitration and
litigation,

At this point the curious complexities of imperial policy and

isprudence began to show th ‘There could be no doubt
n the mind of anyone familiar with Malayan affairs that it was
the Colonial Office which pulled the strings that had brought
Kelantan into the British courts, yet when the costs began to be
awarded against Kelantan the Company was officially informed
b the Colonial Office solicitors that it could look for payment of
these costs and of the damages arising from the arbitral award
taly to Kelantan and not to either Great Britain or the Federated
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Malay States. The Colonial Office recognized that Kelantan wgs
a protected State and stated that the Secretary of State for the
Colonies would ask the Sultan to give effect to any award that
would be made “as and when the resources of the country per.
mit,” but it added that Kelantan was a poor State and that it:
debts to the Federation must have priority over other borrow-
ings. Most significantly: “the Secretary of State cannot and wil|
not urge the Sultan to impose oppressive taxation on his subjects
to provide for the payment of any amount that may be awarded
against that State.” ** This part of the imperial dilemma wss
neatly posed: the Colonial Office, on Kelantan’s behalf, wouli
press expensive suits through the British courts against the sup-
posedly final award of the arbitrator, but it would not use either
its power or its funds to secure payment from Kelantan if the
case turned against the State.

The other part of the dilemma made a speedy appearance when
Duff brought matters to s head by suggesting to the Colonisl
Office that the Company retain, as part payment for what it wa
owed, the sum of £1,725 which was then payable to the Crown
Agents as interest on Kelantan's loans to the Company. When
the Crown Agents declined the suggestion the Company paid in
the sum due and then promptly secured a garnishee order attack-
ing all debts owing from the Crown Agents to Kelantan and asked
for an order on the garnishees to pay £1,725 to the Company
Now the State (or, more realistically, the Colonial Office) tock
refuge behind a sovereignty which, on one hand enabled it to
utilize the British courts in attacking an arbitral award and,
on the other, removed it from the jurisdiction of those same
courts.

The first weapon of the government in answering the Com-
pany’s suit was to produce a letter from the Secretary of State
in which he pleaded Kelantan's sovereignty. After reciting th

** See the repart of the Duff Company meeting, the Times, November Il
1922, Duff conceded that in law the Company's unly claim lay against Keli-
tan but he added: “It is monstrous that a department of the Bt
Government should try to saddle the whole burden of a debt on to 3%
impoverished protected State, which it only incurred as s result of an actict
taken at the ms'.m Britus which it was powerless to r\‘"

cials, an
vent, even if it had known of it at the time." [bid., December 29, 1923. A
will be scen below, the courts took much the same view .
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facts of the transfer from Siam to Great Britain, this letter main-
tained that not all the former rights possessed by the. King of
sizm were exercised by His Britannic Majesty and that the pres-
eat relations between Britain and Kelantan were those of friend-
ship and | ion, as regul, by the 1910 A On the
conclusion of that Agreement the ruler had assumed the title of
Sultan with British approval. “His Majesty the King does not
exercise or claim any rights of sovereignty or jurisdiction over
Kelantan," the Colonial Office insisted. “The Sultan in Council
makes laws for the Government of the State, and His Highness
dispenses justice through regularly instituted Courts of Justice,
confers titles of honor and generally speaking exercises without
question the usual attributes of sovereignty.” **

Reluctantly the several courts involved bowed to this plea of
«vereignty, holding, as in Mighell v. Johore, that the word of the
Secretary of State was conclusive; but not without a few caustic
comments. The Master of the Rolls, Lord Sterndale, expressed
grave and realistic doubts as to whether the Sultan had practi-
cally any control over what he had done and suggested that he
probably did what he was told to do by the High Commissioner
or the Colonial Office. He announced, further, that he would feel
grief in seeing a higher court reverse his decision since he had
sympathy with sovereign States which entered into litigation
over commercial transactions, and, when they failed, proclaimed
it 1o be beneath their sovereign dignity to pay for that litigation:
“I should have thought it much more consistent with sovereign
dignity to pay.” But in the present instance the Secretary of
State had declared the Sultan sovereign, and the latter had
wubmitted to the British courts only for certain purposes and
¥ithout submitting his person or property to any order for exe-
cution.

-l Chancery Division, 1923, 385, at 397. Rumell, J, conceded that
Kelantan had .va.min«l to the jurisdiction of the British courts by initiat-
4 proceedings, but held that this initial submission “does not ude the
\rercign State from now invoking that international comity which induces

5 jountry to decline to exercise by means of its Courts any of its terri-
torial jurisdiction over the roperty of a sovereign State within its terri-
13" 400. The Colonial Office also attempted to maintain that the funds
2 question had already been transferred (without the knowledge or consent

# Kelantan) 10 the Crown Agents’ F.M.S. account, but this was disallowed
“mercly & matter of careless bookkeeping by the Crown Agents.
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This problem of the costs had already arisen in the lowe
courts when Kelantan pressed its attack on the validity of the
arbitral award to the House of Lords. There the Company con-
tended that the appeal should not be heard since Kelantan w
st the same time denying the jurisdiction of the courts over the
costs usue The Lords declined to throw out the case on thy

Ithough they ded to sustain the lower courts
in upholding the validity a( the award. Viscount Cave, however,
seized the occasion pointedly to remark that it was now incun-
bent on Kelantan and on the Colonial Office, under whose diree-
tion the State was operating, to consider carefully whether the
plea of sovereignty could be justly insisted upon to prevent ti
enforcement of the award and of the order of the courts for psy-
ment of costs.”®

On the costs issue there was no dispute in the House of Lori
as to the conclusive character of the Secretary of State's defin-
tion of Kelantan's status, but Lord Carson confessed that if i
did not have to believe the Secretary of State he would find gnsi
diﬂiculty in arriving at the latter’s conclusion. “It is, in &
opinion,” he added, “d:ﬂicull to find in these documents the essr-
tial attributes of i d and in dance with
the tests laid down by the exponents of xmernnuonal las
With this verdict the circle of the imperial dilemma was o
pleted: a protected State could be manipulated to bring &
the British courts against a British company, but the courts wert
not open to the company to enforce their decisions, nor would ti¢
Secretary of State use his powers to compel the State to comps
with them.

This Gilbertian version of justice was not, however, allowed t
govern British practice although it remains in the judicial record:
to guide the student of the legal status of protectorates. In 1823
after arduous hearings and examinations, the arbitrator awarde!

**1(1923) AC., 395, at 414.

“*1 (1924) A.C,, 797, at 830. Viscount Finlay, on the other hand, ¥t
admitting that “it is obvious that the Sultan of Kelantan is to a great 45
in the bands of His Majesty's Government,” found that “the enclosed do=
ments do wl ne;-uve the view that there is quite enough independes
to support the sovereignty.” On this point Viscount Cave contes

humaelf with polntm‘ out that it was sometimes es difficult to determine F™
cisely and d begins.
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78,000 and costs to the Company. Early in 1026 the Secretary
of State informed the Company that he was communicating with
the High Commissioner as to the means by which Kelantan would
meet its debts, and soon after the State began payments through
the Crown Agents. As Kelantan itsell was obviously unable to
produce sums of the magnitude involved, as well as carry its past
debts, other Malayan governments came to its aid as a demon-
stration of Malayan solidarity—and, no doubt, of the power of
the Colonial Office.** The Federated Malay States wrote off a
loan of £300,000 and repaid $977,142 which had been paid by
Kelantan in interest, and the Colony granted a loan of $4,125,000
to Kelantan free of interest for five years.

The principal condition imposed by the Federation and the
Colony—backed by the Colonial Office—as the price of agree-
ment to this solution of the financial problem was that Kelantan
and the Company should devise some less expensive method of
witling their disputes in the future. The Colonial Office had
« suggested that the Company drop the arbitration clause
m the agreement entirely, but the latter declined to place itself
«t the mercy of Kelantan's courts until they should be reformed.
¥ out was found by providing that Kelantan should institute
+ Supreme Court and a Court of Appeals on the lines of those
usting in Johore and that all disputes between the government
#d the Company should go before these courts. In the interim
ore the courts were reformed it was agreed that any dispute
+hould be referred to the final arbitration of the Chief Justice of
the Colony or a judge of the Federation or the Colony named by
him

Despite the ly ing ch of this settl

:od the number of times when it had been previously announced
tat the Company had been reduced to the status of any ordinary
fommercial and land-holding concern, there still remained certain
problems to be solved. It was not until 1930 that final agreement
See Legislative Council Proceedings, October 11, 1926, and Federal
d Proceedings of the sme date. It is of interest to note that the four
were all absent from the Council on the day of the vote. The Chief
deduction of these large sums from
e Federation since, allowing for
] Base and writing off the Kelantan
ities by $78,000,000.
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was arrived at and a new deed cancelling all previous deeds was
solemnly signed by Kelantan, the Company, and the Federye
Malay States Railways Administration before all the member
of the Kelantan State Council. This time the Company received
£140,000—met by Kelantan through loans from the Colony ax
the Federation—for the sacrifice of its rights and once again wy
proclaimed to be in the same position as ordinary holders of laxd
under grant in Kelantan both in relation to the State and to tie
railway administration.

For three decades the normal progress. of the State of Kelar-
tan was hadowed by the f: di of the
Clifford expedition in pursuit of Pahang nebels Il Duff felt tha
he had a legitimate grievance against the State and the Colan:!
Office in their futile and expensive efforts to overthrow the arb-
tral award of 1921 and the provocative later handling of the mat-
ter by the Colonial Office, the State was certainly entitled to fel
that it had been made to pay through the nose (in good part at
the actual expense of its neighbors) for the weaknesses of its Rap
of 1900. The serious errors in judgment of the Colonial Ofx
can in no way wipe out the fact that the Company was dete
mined to squeeze the last possible drop out of the contract
Duff had secured from the simple and terrified ruler. [
claim of having brought Kelantan into the Empire can scarct
be taken too seriously since it seems reasonable to assume b
that step would have been taken sooner or later at all ev
That the Company hastened the ic devel of te
State is presumably indisputable—although one may questios
whether that type of development was desirable—but it must 8%
be recognized that the extravagant, if legally justified, claim: ¢
the Company more than once blocked the path of the admin
tion.

On the score of the constitutional structure of Kelsutan 32!
Trengganu there is little that need be added to what has g
before. Both are Malay States under British protection &
neither has embarked on constitutional experiments of any
siderable significance. In both States it is the British Adv
his staff who hold the commanding positions while the Sults*
and his Council formally possess the sovereignty which the Bri
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ish courts so stoutly upheld.** The British staffs have in each
case been held to a minimum compatible with the control of key
posts and the Malays have been encouraged to fit themselves to
oceupy the ini dmini i iti Thus in Treng-
gany, for example, in addition to the British Adviser there are
seconded officers from the Malayan Civil Service holding execu-
uive offices as Commissioner of Lands and Mines and as Collectors
of Land Revenue in the three districts into which the State is
divided. Similarly seconded officers from the Malayan profes-
«onal and technical services are in executive control of the
Police, Public Works, Medical, and Survey departments. Other-
wise the administration of the State is carried on by Malay offi-
cers, the principal of whom are the State Commissioners of two
of the districts, the judge, and the Superintendent of Marine and
Customs. In Kelantan the set-up is somewhat different, the
scconded  officers from the Malayan Civil Service being the
Adviser, the Legal Adviser and Judicial Commissioner, the Assist-
sat Adviser, who also fills other posts, the State Treasurer who is
also & district officer, another district officer who is also Controller
of Labor, and a sixth official who performs the varied functions
concerned with Marine and Customs, Opium, Posts and Tele-
wraphs, the State Auditorship, and the Public Prosecutorship.
The police and several of the technical services, as in the case
of Kelantan, are headed by British officers.

Minor differences in the structure of the State Councils may
be discovered in the two States but as the system actually works
these are of no practical importance. In the first place, it is an
open secret that the control of legislation is vested for all prac-
tical purposes in the hands of the British Advisers and, in the
second place, it is the almost invariable practice for legislation
of more than a trivial character to be modelled on that of the
Federation, modified only in minor respects to fit it to local con-
ditions and institutions. In each State the Council consists of
fifteen inted b almost exclusively Malay, under the

The functions of the Sultan may be glimpsed in the comment in the
Al Report for Kelantan for 1913 that “His Highness the Sultan visited
' a0l on more than one occasion, opened the new hospital, and, having
iurchased 3 new motor car, travelled 3 kood deal, with the result of calling
Hteation to several road troubles.”
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presidency, in Kelantan, of the Sultan himself and, in Trenggany,
of the Mentri Besar or Chicf Minister. In Kelantan the Adviser
is a member of the Council whereas in Trengganu he is statu-
torially not & member, due to the fact that the law establishing
the Council was passed prior to the treaty of 1919. This indicates
no less a degree of control by the Adviser, however, since it is
officially stated that he in fact attends all meetings of the Council
when he is in the vicinity and invariably is asked to give his
advice before any resolution is passed. If a meeting is held in
his absence, no business is brought before the Council on which
his advice has not been previously obtained. In both States the
Councils serve rather as bodies officially ratifying decisions
arrived at elsewhere than as free delib ive bodies. The Malays
dislike open dissension and any disagreement arising in the Coun-
cil normally means a postponement of the matter for private dis-
cussion outside the Council.

In judicial structure also there is some degree of variation. Iz
Kelantan, p bly due to the with the Duff
Development Company, the Judge of the High Court is the
Judicial Commissioner, a British officer of the Malayan Civil
Service with legal experience who also acts as the Legal Adviser
to the State. T no such ialized official and
its Appeal Court consists of the British Adviser and two persont
of the rank of Minister or State officers of high rank appointed by
the Sultan. The Civil Procedure Code of Kelantan provides for
revision of High Court decrees by the Sultan in consultation with
the British Adviser and a similar appeal is also allowable in prac-
tice in criminal cases. The Trengganu Courts Enactment, st
amended, provides that no death penalty and no imprisonment of
longer than fifteen years may be imposed without the confirms-
tion of the Sultan in Council. Beneath the High Court in Kelas-
tan are the Courts of Magistrates of the first and second clsss
both British and Malay, while in Trengganu the Appeal Court »
superimposed on the Supreme Court, which has three branche
consisting of a Malay Judge in one district and the Assistant
Adviser and the State Commissioner sitting jointly in the other
two, and on similar Magistrates Courts. Matters concerning th¢
Mohammedan religion, and particularly marriage and divoree
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are dealt with by special Mohammedan courts, known as Courts
of Kathis, from which appeal lies to the Sultan. Trivial local
matters fall within the jurisdiction of the courts of the native
headmen. In both States codes of law and procedure have been
evolved, or are in the process of being evolved, from the codes of
the Colony and the Federation.

Owing to their more modest economic development neither
Kelantan nor Trengganu has reached the heights of prosperity
attained in the Federation and in Johore. Instead of the large
curpluses which these latter States have been able to accumulate,
they have shown the debit balances which are naturally associ-
ated with an early stage of economic evolution. The surpluses of
the Colony and the Federation have, in fact, been utilized to tide
them over the lean first years of modernization, Thus at the end
of 1934 Kelantan was indebted to the Straits Settlements for loans
totalling 85,237,684, to the F.M.S. for $300,000, and to the
Calonial Development Fund for $29,040; while Trengganu's
debts, exclusively to the Straits Settlements, amounted to
$,060,000. It will be remembered that in Kelantan’s case large
loans arising from the Duff troubles had been cancelled.

The general situation in regard to revenue and expenditure is
wdicated by the following tables: **

Kelantan Trengganu
Year Revenue Expenditure Revenue Expenditure
ceeee. § 487467 $ 574850 $191418 $ 188044
762,772 183,723 183,470
757,946 545857 399337
1,403,208 547,619 750,054
1,271 887 779032 708534
1,401,961 1302008 1,067,956
2949438 1,402,151 1542404
2215771 1301471 706
1,124 mitted
1 956,901 1,005,
1,563,782 1,165,578 1,060,306
1,710,790 1609319 1,405,157

“* From the Annual Reports for 1933. In the ease of Trengganu the
ports were drawn up on the basis of the Mohammedan year up to 1931,
© the Western calendar was adopted for official use in all financial mate
Consequently the figures given above are actually for the Mo

correspol
«d in the left-hand column. The Trengganu figures for

¢ they cover only the eight months from the end of the Mohammedan
1 1349 to the beginning of 1932 A,
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For more recent years the value of exports (including re-
exports) and imports were:

Kelantan Trengganu
Exports Imports Exports Tmports
. 89021621 $6,530,025 $7,743341
6213236 7,356,760 6,895,220
7 7572954 7268240
4,180374 6276,220 5227 489
2 2,977,158 3689970
2,428,100 3,161,326 3,
3454008 4,057 602 4,570,747 2,693 %1
5,576,086 5571181 6,380,970 e

As far as government revenues and foreign trade are concerned
Trengganu is in 4 somewhat better position than Kelantan since
in 1934 its revenues amounted to about $9 per capita as com-
pared with about $6 for Kelantan while its foreign trade came 1
slightly under $56 per capita in contrast to Keclantan's $30. In
both States receipts from customs form the principal item in the
government's income, followed by receipts from opium and lasd
revenue. Neither State has any hut, poll, or income tax, but thst
the existence of the present taxes is bitterly resented, at least in
Trengganu, may be seen from the uprising of 1928. In March of
that year in response to rumors of disaffection among the Maluys
in the back country over the collection of land fees and royalty
on forest produce, the Sultan and some of his ministers went to
one of the central points of trouble to investigate the grievance,
which were believed to be part of a broader religious movement
When it was found that no acceptable remedies for their com-
plaints were forthcoming, the Malay peasantry organized it
forces and in May compelled the withdrawal of a police detach-
ment of five Malays. A body of twenty-five Malay police, fol-
lowed by further reinforcements, was then sent to deal with the
matter. Without further examination of the grievances the police
shot into the band, said to number over 2,000, and in the process
of dispersing them killed eleven men, who died, no doubt, firm 0
the belief that they were guarding both their religion and thes
immemorial rights of free access to the forests. Twelve of th
ringleaders were arrested and sentenced to varying terms of
imprisonment. Now a more elaborate study of the problem ws
made and it was found that this was a poverty-stricken region it
which many were seriously underfed. With the building of a ros
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through the region the situation has begun to change for the
better. A further result is that the Sultan and the British Adviser
tiave adopted the custom of periodical visits of inspection to out-
lying regions in order to keep abreast of events occurring outside
the comfortable precincts of the capital.

In both Kelantan and Trengganu rice-growing remains the
principal i Ithough neither d enough rice to
enter the export trade in quantitics of any significance. As was
the case at earlier times in other parts of the Peninsula Kelantan
was up to 1924 a rice-exporting State but that year marked a
turn toward the importation of rice due primarily to the native
shift to the lucrative and relatively easy production of rubber.
It is estimated that in the succeeding years Kelantan spent
between nine and ten million dollars to buy rice grown outside
the State. Since the depression there has been a swing back to
rice cultivation in both States, officially aided and encouraged by
the governments, but it may well be that the effect of the com-
fletion of the East Coast Railway in 1931 will be to speed the
transition from food to export crops. In Kelantan the usual Rov-
ernment activities directed toward the encouragement of rice
have been supplemented by a grant and loan from the Colonial
Development Fund for the irrigation of rice lands and, since
January, 1933, by an import duty on rice."* The total area
planted with rice in 1934 in this State was 148,518 acres as
against 75,491 acres planted with rubber. Over one-third of
Kelantan's rubber acreage is held in estates of over 100 acres,
but there is one Malay estate of 1,050 acres and four Malay
estates of just over 100 acres each. In Trengganu rice is estimated
to occupy about 40,000 acres and rubber 30,000, the great bulk
of which is made up of small holdings.**

**1a 1932 Kelantan passed a rice mills enactment which provided that
w0 person should mill rice except under and in accordance with the pro-
w0ty of & license issued by the State Secretary after approval by the quun
@ Council. The purpose of this enactment was to limit the hold of the
Chinese over the nce crop, break the alleged ring of Chinese middlemen, and
o lllp xl:ew Fx,nunitm for the local Malay:

o
5 1933 Kelantan was listed ss having 30 ru
iy cr held by non-Asiatic public limited liability companies s compared

izuted liability companies, but in the category of privately owned il
iates Kelantan w0 estates of over 1000 acres (one Malay and one
Chinese) and fifteen estates (four Malay) of between 100 and 1,000 acres,
4 compared with none for Trengganu. See Grist, op.cit.
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Rubber enters significantly into the export trade of both coun.

tries, but Kelantan is d d upon this dity to a far
greater degree than its neighbor. In 1934 rubber accounted for
$4,533,829 of Kelantan's total export and re-export trade of
$5,576,086 (1929: $5,732,427 out of & total of $7,983,889), its
nearest competitor being copra with a value of $185,256. Treng-
ganu in the same year exported only $1,722,323 worth of rubber
while its iron-ore export came to $2,102,124 and its export of dried
fish to $791,223. Tin-ore occupied fourth place among Treng.
ganu's exports with a value of $653,309 as compared with §5927
for Kelantan. The production of iron-ore has risen rapidly in
Trengganu in recent years, the mines being owned, as are the
iron mines of Johore, by Japanese firms.*" In contrast with the
other produce of the State, which goes almost exclusively to Sin-
gapore, the iron ore is shipped direct to Japan. The two mines
in Kelantan are worked primarily by Chinese coolies although s
smaller number of Indians are employed as lightermen or rail-
way men. A small quantity of manganese is also in Japanes
hands in both Kelantan and Trengganu, the 1934 export from the
former State amounting to 8,968 tons valued at $105,338, while
the latter, according to the official report, exported a larger quan-
tity, 9,681 tons, but valued it at the markedly smaller sum of
$77,451.
** The value of Trengganu's exports of iron-ore in recent vears
Ml

mounted as follows: 1 288 1920—$331,753; 1030—$374,920; IK\I—
$870,005; 1032—$855,830; 1933—$1,510,867 ; um_nmm




Cuarrer VI
THE STRAITS SETTLEMENTS

As the guardian of the gateway of the East and the tiny home
of & profusion of races, the Colony of the Straits Settlements *
holds a unique position among the British possessions, but as
far as its itutional status and admini ive structure are
concerned it has little to distinguish it from the other Crown
Colonies of the Empire. It is one of the major advantages of the
system of indirect rule, in contrast to direct colonial government,
that it allows of the type of individualization and differentiation
which is so striking a feature of the Malay States: beside them
the Colony, despite its racial variety, pales into a drab uni-
formity to the established Imperial patterns. A formal sketch of
1s government would serve to distinguish it only in minor degree
from the governments of similar colonies throughout the world.

In many ways the connection of the Straits with the rest of
the Peninsula is tenuous. With the exception of the Dindings,
recently retroceded to Perak, and little Province Wellesley, only
Malacea is on the mainland and linked to Malaya proper by
ropulation and method of production. Here alone of the three
Scttlements do the Malays have a numerical predominance but
by so slight a margin—precisely 51% in 1931—that they can
look forward with no confidence 1o its continuance. Aside from
the fact that a numerical majority is of no vast advantage in a
country wholly ignorant of the practices of democracy, the Ma-
lays tend definitely even in Malacea to be in a position of eco-
nomic inferiority. Singapore and Penang, essentially creations
of British rule, are markedly non-Malay in population and live

! Only the S of Si Penang (including Province Welles-
). snd Malaces are considered in this nudl{' -!ma:ﬁ for administrative
}rposes Christmas Iland and the Cocos or Keeling are included in
the Settlement of Si and Labuan itutes & separate S
¥ithia the Straits Settlements.

260




270 MALAYSIA

not by mining and planting but by shipping and trade. In the
former Settlement the Chinese were estimated in 1934 to con.
tribute 390,948 of the total population of 525,228. It is the
Chinese who lend both the city and the remainder of the islsnd
its distinctive flavor, although there are several scattered groups
of Malays cither continuing their old way of village life or drawn
into the lower ranks of the new urban economy. Penang’s popu-
lation of 339,292 is less sharply dominated by the Chinese ele-
ment which contributes 162,878 persons as against 121,916 for the
Malays and 47,962 for the Indians. In all three of the cities the
Europesn element forms a tiny minority which is in evidenc
only in the small areas which have been taken over by it: iv
Singapore they number 8298, in Penang 1,625, and in Malscca
329

In the economic sphere the hold of the Europeans, the larg:
majority of whom are British, is unquestionably dominant, but,
because of the strength and ability of the Chinese, it is by 2o
means as exclusive as is customary in colonial regions. It ba
frequently been said that the Chinese form the wealthiest secticc
of the lation, but the signi of such a is oot
what it appears to be on the surface, since the bulk of the Chinesz
enterprises are owned and controlled by men living in the Settle-
ments whereas the ownership and ultimate control of the larger
European commercial, shipping, banking, and planting concerzt
are located in Great Britain or elsewhere. With few exceptions
the Europeans in the Straits are employed in the upper rangs
of the administrative hierarchy or of the European commercisl
enterprises. The Chinese population, on the other hand, embrace
all classes in the population from the coolies, rickshaw pullers.
and house boys at the bottom, through the large group of skilled
workers, clerks, independent merchants and traders, and smsll
manufacturers or processors in the middle, up to the higher growp
of professional men and of owners of large economic ventures st
the top. There have been a good number of Chinese millionairet
and a few Europeans and Indians who have won their weslth
in the Straits and spent or lost it there, but the bulk of the larzt
European investment has come to Malaya from the safe distanct
of Europe or America and the profits from it are drained bsck o
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the original source. A lesser drain on the Malayan economy is
of a type familiar to the United States, the sending home of
remittances by the immigrant Chinese and Indians.

A major share of the wealth and labor of the Straits is en-
gaged in the entrepdt trade—receiving, processing, and trans-
shipping the produce of the hinterland and the surrounding re-
gons—but it is frequently overlooked that the Straits play a
not insigni réle in the agri al life of Malaya. Mining
is confined to a trifling production in Malacea, but in both
rubber and coconuts the Straits make a substantial contribution.
The agricultural centers are naturally the mainland districts of
Malacea and Province Wellesley, the former having nearly 200,-
000 acres under rubber and the latter some 70,000 acres. The
acreage on the islands of Singapore and Penang is necessarily
more limited but together they contribute over 50,000 ncres of
rubber, the bulk of which is located in Singapore. That the share
of the Malays in rubber is as small in the Straits as elsewhere
in the Peninsula is indicated by the fact that 64% of the acreage
under rubber is divided up among 342 estates of 100 acres or
more. As in the Malay States the larger of these estates are
primarily in the hands of Europeans with the Chinese and In-
dians coming in somewhat more strongly as the estates grow
smaller. A few estates of just over 100 acres are in the hands
of Malays, but the bulk of their holdings is in the remaining 36%
of rubber land divided into emall properties of less than 100
scres, although here too they must face the competition of the
Chinese. In the production of coconuts the Malays fare slightly
better since a good part of the total area of some 82,000 acres
under coconuts in the Straits is broken up into small holdings of
under 100 acres. But their profits in this field have been sharply
limited by the low price for copra and always tend to be cut to
the bone by Chinese middlemen who throughout Malaya have
taken over the troublesome but remunerative task of bringing
the produce of the emall-holders to market. The cultivation of
fice, exclusively a Malay occupation, has shown a tendency to
fise slightly in recent years but it still accounts for only some
70000 acres. To these varied occupations, the list of which
wight be extended almost indefinitely, an important addition is
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the fisherics, the annual catch from which was valued in 1933 g
a conservative figure of nearly $2,000,000. Some picture of the
variety of the Straits may be gleaned from the official commen
that “there were 12,612 fishermen employed in the Colony, of
whom 6,652 were Mulays, 4,497 Chinese, 903 Japanese, 501 In.
dians, 76 Eurasians (a category changed in 1934 to ‘of Porty.
guese Descent’), and 1 Siamese.”

In brief, the Straits form a complex amalgam of all the races
of the East brought together under the firm controlling hand of
Britain. Many fortunes have been made there and more have
been drained away, but for the masses of the people who have
come to the Straits of their own free will or have been brought
there with a greater or less degree of compulsion—leaving aside
the pressure of starvation in their home countries—the base
standards of life have shown no serious tendency to rise. The
Malay peasant is able to supply his simple needs with greater
facility when the prices of rubber and copra are up than whe
they are down, but at the best he can count on little more tha
enough to cover the necessities of life. The Indian coolie on the
rubber estate does, perhaps, find in a minor degree a better
material life than that to which he was accustomed at home, but
his wages are kept down to a bare minimum. For the hordes of
Chinese coolies who have flocked to the cities to escape the
pressure of population at home the margin between life axd
starvation is so slight as to be almost indistinguishable to the
European; and during the depression that margin has bem
pressed even lower. If many of the Chinese have won through
to case or luxury, there are vastly greater numbers who havt
gone under in the fierce struggle for survival.

It can cause no wonder in this great medley of races asd
classes, of rich men and beggars briefly drawn together in sest-
tered settlements for the pursuit of life and power, that thert
should be little overt interest in the ordinary workings of th
colonial g and its relati to the d States of
the mainland. The government itself rests, remote from the coz-
cerns of the ordinary individual, in the hands of a small clique of
upper British officials who bring into their private consultatioss
a handful of the higher strata of the British unofficials of tb
community and somewhat less than a handful of correspondisi




THE STRAITS SETTLEMENTS 2713

strata of Chinese. There are, of course, considerable sections of
the population which, because of their economic or other connec-
tions, watch with interest the movement toward a closer political
and economic union between the Malay States and the Colony,
but up to the present the general attitude of most of the inhabit-
ants of the Straits has been one of indifference. To a good num-
ber of the Ex id of Si and Penang the
Malay States are almost as remote a mystery as they are to the
man in the street in London or Manchester,

The constitutional structure of the Straits Settlements is based
oo the familiar model of that existing throughout the Crown
Colonies, and there has been little fundamental change in it
«ance relutively early days. At the head of the system, under the
Secretary of State for the Colonies, stands the Governor, who is
normally brought to the Straits from service in other Colonies,
sltbough occasionally, as in the cases of Swettenham and Clif-
ford, men who have served all or some part of their careers in
Malaya are elevated to the Governorship. It appears, further-
mare, to be an established tradition, not limited to the Straits,
that the Governor, whether he be a local or a foreign product,
sbould be received with jubilation, should come to the end of his
term amidst almost universal exceration, and should shortly be
remembered as belonging to the “good, old days.” On the bal-
sace the system of appointing the chief executive officer from
outside the Colony seems a desirable one since it brings new
blood and new ideas into what always has a tendency to harden
mnto & self-satisfied bureaucracy and places the high office above
the local feuds and cliques. One condition of its success, how-
ever, is that the new incumbent be prepared to seck the advice
of the local authorities and temper his inevitable ignorance of
the local set-up by their more intimate acquaintance with it—a
condition which is, unfortunately, not always observed.

The day to day sdministration of the Straits is carried on
under the direction of the Colonial Secretary, an official who has
msen from within the local hierarchy and who is “the Governor’s
chiel lieutenant and Prime Minister.”* Under the eye of the

001 e k. pm-nm g g e
) p. 31, This s itative survey of Crown 1y
Gorerament, throuehoet the. Empie btk S Gecrg V- PG o0

X ire.
Deminions and Colonial Offices (Lndm, 1926).
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Governor, the Colonial Secretary is the general administrator of
the Colony, acts for the Governor during the latter's absence.
and serves as the usual channel of communication through which
both officials and the public at large reach the Governor. He it
the head of the civil service and all official papers of importance
pass through his secretariat, either for final decision or for sub-
mission to the Governor. His functions in the Straits may be
compared with those of the recently abolished Chief Secretary in
the Federation and the Secretary to the High Commissioner in
the unfederated States. The former office of the Chief Secretary,
located in Kuala Lumpur and having the corresponding function
of serving as the channel of communication between the High
Commissioner and the F.M 8., achieved a degree of independence
considerably greater than that of the Colonial Secretary, al-
though the newly installed Federal Secretary is to be brought
back to the status of the latter. The Secretary to the High Com-
missioner, on the other hand, is normally a junior officer whos
powers rarely go beyond those of serving as a channel of com-
ication and of dinating the d and the in-
formation concerning the five States under his jurisdiction. At
a lower level in the Straits are the Resident Councillors of
Penang and Malacca, who are in charge of the particular affairs
of these Settlements, an office filled in Singapore by the Colonial
Secretary in addition to his other multifarious duties.

Closely associated with the Governor in all his activities i
the Executive Council, a body whose advice he is expected to ask
in all matters which are not too trivial or too urgent to be laid
before it or which are not of too confidential a nature. Under the
presidency of the Governor, this Council consists of the General
Officer Commanding the Troops, the Colonial Secretary, the two
Resident Councillors, the Attorney-General, the Treasurer, two
other inated official b and three unofficials, one of
whom is a Chinese.

This Council meets only at the Governor's summons and it
considers only questions which he submits to it, although if be
refuses to submit any question when requested in writing by .
member to do so, the latter may require that his written appli-
cation be recorded together with the Governor's answer in the
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Council’s minutes, which are periodically submitted to the Sec-
retary of State. The Governor is left free to reject the Council's
advice and act on his own discretion but in any such case he
must report the matter fully and promptly to the Secretary of
State and each member of the Council may require that his
opimion be entered on the minutes. These several provisions
render it impossible for the Governor, despite his very exten-
sive powers, to act irresponsibly and autocratically without hav-
ing the Colonial Office descend upon him in a relatively brief
time. Furthermore, since the Council meets behind closed doors,
it serves the Governor as a cabinet in which official business may
be threshed out in private and in advance of any public an-
nouncement of policy or action.* In practice virtually all official
business is examined by the Council before further action is
taken.

For the administration of the law of the Straits—a compound
of English common and statute law, local enactments, and ad-
Justments to native custom—a judicial system similar to that of
& number of other Crown Colonies has been developed. The
Judges of the Supreme Court exercise original jurisdiction in all
serious criminal and civil cases, judging cases which their col-

* A potential source of difficulty in this connection, although there is no
record of 11s actual occurrence in the Straits, is the différence in the status of

pa
Scerrtary of State of October 13, 1920: “Within the Council all members
sre baund 1o give the Governor the best of their sdvico us individuals, Dut
the principul loyalty of the unofficial members is not as Executive Coun-
cllors Lo the Govertors it is, o 1ho conirary, a eolloapoee 1o g ous
cutside the Council, whose views s & may differ entirely from those
o the Governmeat.” In other words, although the Executive Council enjoys
most of the powers of a net, its members have no joint obl.lﬁlg: upon
thezu to support the advice of the majority to the Governor. is, in
fact, no Cabinet responsibility. . . . In matters of great public interest
it 1 ot possible to rely upon the proceedings of the Executive Council
{ainag confidentil” Particulrly for the wnofficials on the Executive
Council who were also members of the Legislative Council this problem
be f withdraw the conside

came 5o ucute that the Governor felt impelled to -
3tion of the Estimates from the Council unless the unofficials would
tupport them when finally submitted to the tive Council. Failing to

0 ve
wcure such an agreement, the Governor withdrew the Estimates on the
wround that their consideration by the Executive Council would cause mate-
sl prejudice to the King's service, He recommended that the unofficial
members be removed since to retain them would place an intolerable strain
jhon their dual loyalty. See Papers Relating to the Closer Union of Kenya,
Usanda, and the Tanganyika Ternitory, Colonial No. 57,1631, pp. 36-38.
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lengues, if not themselves, may be required later to hear in
appeal. However, there is a further ultimate, though incon-
venient, recourse to the Judicial Committee of the Privy Council
When ising llate civil jurisdiction, the Court is styled
the Court of. Appeal. Appeals from convietions had in eriminal
trials before the Supreme Court may be taken to the newly
constituted Court of Criminal Appeals, sct up in 1934 on the basis
of an ordinance of 1931, which is composed of not less thun
three Judges of the Supreme Court with a provision excluding
Judges too deeply involved in the earlier conviction. For lesser
cases, limited in civil matters to $500, District Courts are con-
stituted in each of the Settlements, one each for Penang, Ma-
lacea, and Labuan, and two for Singapore, but this still leaves
a highly centralized judicial system as compared with the decen-
tralization introduced in Ceylon, Cyprus, and Palestine, where
District Judges have a far wider original jurisdiction in both
civil and criminal cases, bringing justice close to the people and
making a sharper distinction between original and appellate
jurisdiction. Below the District Courts are the Police and
Coroners' Courts, varying in number in each Settlement. With
the exception of the earlier charterless period, the judiciary of
the Straits has led & fairly even existence and its history has
been mainly one of an ever-widening jurisdiction as the Colony’s
legal business has become more clearly a matter for local settle-
ment.*

Subject to the powers of the Crown, as exercised by the Secre-
tary of State, to disallow and to refuse to assent, the legislative
power is vested in the Legislative Council, a somewhat cum-
brous machine dominated by the official majority. Its competence
is sufficiently broad to allow it to legislate on most matters of
interest, but at a number of points it is hemmed in from above
by restrictions which prevent the Governor from assenting 10
bills dealing with certain enumerated subjects without instrue-
tions from the Secretary of State, or unless the bill contains
clause suspending its operation until the King's pleasure is
known. In matters of urgent necessity the Governor may bring

+Sce Roland Braddell, The Law of the Straits Settlements; Bertns.
op.cit,, Ch. V1.
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such a bill into operation, but be must then immediately trans-
mit it to London with his reasons for assenting to it. By a pro-
vision common to Crown Colony constitutions the Governor may
give his assent to no bill whereby persons not of European de-
scent or birth may be subjected to any legal disabilities or restric-
tions to which Europeans are not also made subject.* In imitation
of the system obtaining in Great Britain no moncey bill may be
introduced except by the Governor or with his express consent.

These limitations upon the powers of the Council are not,
however, felt as any considerable burden by the politically
minded members of the community. It is in the matter of the
Council's composition that the argument begins. Although the
membership of the Council has undergone various changes in the
course of its existence—chiefly along the lines of increasing and
diversifying the ial bership—t} inciple of the
official majority has been rigidly maintained and there is still
no indication of any official intention to relax it.* At the present
time the Council consists of twenty-seven members, of whom the
Governor as ids is one. The ining twenty-six seats
are divided equally between the officials and the unofficials, but
the balance of one vote is sufficient to insure that the govern-
mental steamroller can be called into action whenever neces-
fary.

The official members, cleven of them sitting ez officio and two
by appointment, are the official members of the Executive Coun-
cl, plus the heads of the more important departments. The
Iudiciary is not, as it was in the earlier days, represented on the
Council, but room has gradually been made for the heads of the
tervices which have more recently come into importance and
which at present occupy much of public attention, such as Edu-

 Other subjects are divorce, currency, the issue of banknotes, the estab-
ishment of banking asociations, differential dutics, the disciling o conil]
iazd, sea, o air forces, the royal prerogative, the rights snd p y
Bntih subjects pot residing in the Settlements, f::reru trade and Pping.
124 provitions to which assent has been. previously refused or which Lo
beez disallowed. See the Royal Instruction to the Governor, XLI.

»Although the problem of the offcial majority was submitted to Sir

uel Wilson during his visit to Malaya, no mention is made of it i hiy
Feport, Cmd. 4276 (1933). See the statement of the senior unofficial mem-
st of the Cauncil on the conference betwaen Sir Samie] Wik oot the
‘@officials, Straits Budget, December 8, 1682
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cation, Medical and Health, and Chinese Affairs. As officisls
these members are at the command of the Governor and of
Downing Street and their vote is a foregone conclusion when the
whip is cracked.” Whatever the personal opinion of its members,
and there have been a number of occasions when it obviously
disagreed with authority, the official bloc votes as a single unit
with a predetermined and inescapable majority.

The unofficial membership has grown increasingly diverse as
the years have passed and, although the Europeans have con-
tinued to outweigh the other unofficials, the various Asiatic com-
munities have secured some representation. The only breach iz
the principle of the appointment of unofficials by the Governor
subject to the confirmation or disallowance of the Crown, is i
the allotting of two seats to members elected by the Chambers
of Commerce of Singapore and Penang, respectively, a step
which was taken in 1924. The other eleven unofficials are
selected from the three Settlements and from the several races
in them in such fashion as to secure as far as possible the repre
sentation of the various elements in the community. The Royel
Instructions provide that, in addition to the two Europesns
elected by the Chambers of Commerce, three Europeans shal
be appointed from Singapore, and one cach from Penang and
Malacca. Similarly, it is provided that there shall be thre
Chinese members, one selected from each of the three Settlements
if possible. The other races which secure a representation of or¢
member each are the Malays, the British Indians, and the Eura-
sians. Racial representation on this basis may satisfy other cri-
teria but it is grossly out of line with a numerically accurste
racial rep ion when it is bered that 59.6% of the
population of the Straits is Chinese, 25.6% Malay, 11.9% In-
dian, as against one per cent for the Eurasians and under oo

" In the Straits both the ez officio and the nominated official membet
are lub‘c:l to the Governor's command, but in other colonies in the ps
there has been s rather vaguely defined rule to the effect that the L\(.r
n.hnuld be able to vote freely. In his Report on his visit to East Afncs &

920 (Cmd. 3378 [1920], p. 27), Sir Samuel Wilson stated that from bs
expenm«- as Governor of two colonies he could see no objection to restorizt
the older practice of allowing these members to vote freely: “I am mr-n"
to think that it is a procedure which might well be ldapltd in .11 C olun-l-
legislatures which include nominated of tlll members.” 1f this step shos)
be taken the hold of the official ml]unly in the Straits would be bm s o
a considerably greater de allowed, but it is improbable th
such a relaxation of offici dl.uplma wnuld be viewed favorably.
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per cent for the Europeans.* It is, perhaps, arguable that the
Council ion is an adeq duction of the actual
balance of the social and ic forces in the ity, but
it can find no justification in terms of the usual democratic
theories of the West.

The answer is, of course, the obvious one that the Council is
st supposed to be a democratic parliament and that there is no
mntention of turning legislation aver to the representatives of the
people. The Council is intended only to fulfill the double fune-
tion of advising the government as to the wants and sentiments
of diffierent clements of the community and of giving the govern-
ment u publie platform from which to announce its policies in
order to test out the public reaction.® If this line of argument is
frankly stated and accepted as the basis of the Council’s exist-
enee, then the question as to the numerical strength of the races
i the Council becomes of minor significance. Ten (or even thir-
teent Chinese members would have preeiscly as much and pre-
asely as hittle chance to carry their will into effect as the present
three, and there would be u gain for the Chinese community as
a whole only in the fact that more seetions of their own com-
munity would be given a chance to air their views. The impor-
tant question on this basis is not the numerical strength but the
quality of the representatives selected by the Gavernor, normally
on the basis of Itation with the iations or di
ndividuals of the different racial groups.'* On this score there

! These percentages give the total strength of the races in the Colony
s2d would require very considerable correction if only British subjects were
uaken into account.

" The position of the unofficials in the Legislative Council was authori-
atively stated by the Secretary of State in 1875 in answer to a petition of
e Colombo, Ceylon, Chamber of Commeree, asking that the officials,
ieept those also ‘sitting in the Executive Council, be permitted to vote
Ireely. Rejecting this request the Secretary of State added: “The Unoficial
iority does all that ia required, or can be permitied, by resisting and
alling attention to nything which the public may deem objectionable in
i Government Policy.” See Lennox A. Mills, Ceylon under British Rule,
1741432 (London, 1933), p. 110. X
. " This conclusion is sustained by a comment in the Report of the Joint
Committee on Closer Union in East Africa, Vol. 1, 1931. Here it is stated
ik reference to Kenya that the nominated and clected unofficials “are
vbb:\!'rly %0 elected and nominated in order that the Governor may have on
# Council chosen representative advisers of diffcrent races and interests.

Sa long ns this system is mai e number of of
¢ diferent communities is of minor importance provided always that the
irmbenship is of sufficient strength and competence adequately to express
the vicws of the community which it represents.” P. 41,
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is relatively little complaint against the Governor's fairness and
good judgment in making his selection, but inevitably there are
some to maintain that the unofficials are hand-picked to secure
& minimum of friction in the Council. One grave shortcoming of
this system, inevitably present in all colonial areas, is that laber
and the lower classes generally can secure no direct represents.
tion, especiully since in the Straits trade unionism has made little
advance. The appointed unofficials, even if they are not hand.
picked for their complacent acceptance of the things that be
are chosen from the highest strata, while British officialdom is
almost exclusively recruited from the upper and middle classe
at home,

There is no accasion to reopen here the entire controversy s
to the desirability in principle of maintaining the system of the
official mujority. That is a debate which has been carried on in
all corners of the Empire and which is unlikely to be settled oo
any theoretical grounds so long as the British have the power to
hold control of the colonies and continue to find it profitable to
do so, although it must be conceded that in recent times there
has been a tendency, notably exemplified in the case of Ceylon,
to attempt the gradual extension of self-governing institutions.
In the case of Kenya the British government authoritatively
laid down the policy that “the goal of constitutional evolution,
in Kenya as elsewhere, is admittedly responsible gmcmmcn! by

a Ministry representing an electorate in which every section of
lhc population finds an cffective and adequate voice,” ** but it
may legitimately be doubted whether this policy of a Labor gov-
ernment—not too daringly applied by the Labor government
itself—would find acceptance by the remaining British parties
Democratic seli-government for Dominions primarily inhabited
by the British themselves, or, at least, by Europeans, is seen ss s
very different matter from sclf-government for British colonies
inhabited by Chinese, lndmm. Malays, or Africans. Minority

ion of enl of public opinion by
nppmnum nt or even by election involves some of the trapping
of democracy and enables the government to keep in touch with

n of of H n the United
Kingdom as regards ARy Xy .4Inm, Cmd. 3574 (1990), p. 7
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that opinion, but at bottom it means nothing more than that
political control is kept constantly in the hands of the' official
Brtish hierarchy; and the official majority is the keystone of
such a system.'* Many plausible and some acceptable argu-
ments may be brought forward in its defense but it must be
obvious that its fundamental justification lies in the fact that
Britain rules many alien lands and intends to continue to rule
them.,

In the Straits Settlements that buttress of autocracy has not
1 date been very bitterly resented by any section of the popu-
istion although there have been sporadic attempts to securc a
change. The two basic reasons for the lack of enthusiasm for
rhange are that on the whole the British colonial service has
ruled intelligently and with an even-handed justice and that the
population itself is broken up into a large quantity of dis-
rordant racial and class elements. Of the first of these reasons
there is no need to say more than that the record of the Colony's
povernment discloses surprisingly little in the way of protest
Irom any section of the public against the policies of Downing
Street and its subordinate officialdom. That there is much and
continuous grumbling from one section or another of the public
and of the press is to be taken for granted, but the grumbling
rarely concerns itself vehemently with issues of any basic im-
portance. In general, the politically minded feel that their des-
tiies are in good hands and, of even greater importance, perhaps,
that within the colonial system no fundamental revision of the
constitutional arrangements would be likely to produce a govern-
ment better fitted to its tasks.

It can scarcely be open to question that the one section of
the population to which a greater degree of democracy is likely
‘0 appeal is the Chinese, but even for this group the issue is by
%o means clear-cut. For the British unofficial community any

derabl ion of the principle of majority rule is unmis-
takably suicidal since it would be overwhelmed by the almost
wlidly Oriental population. Furthermore, the British in the
Straits are themselves aliens who for the most part take little

' “The official majority is in fact the very kerel and essence of Crown
Colony Government.” Bertram, op. cit., p. 16,
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continuing interest in the ultimate destinies of the Settlements
The major part of their time is devoted to their own privat
concerns, they remain Britons whose essential roots are still i
the home soil, and they see little reason to doubt the capacitis
of the British ofﬁunl&—agmn, wnlh the reservation as to grum-
bling about the high-and h of the “H Born"—ty
rule the Colony wn.h which they themselves are so fragmentarily
identified. To champion the cause of democracy is to champion
the Chinese. Of the other races, the Malays and Indians ar
both in & minority and have developed virtually no political
consciousness, while the Eurasians form an insignificar
and essentially pathetic lower middle class appendage to the
society.

The Chinese hold a majority of the population of the Straitc
running as high as nearly 75% in Singapore, but to leave it &
that would be to obscure entirely the real nature of the Chines
problem. The Chinese form no single community which can te
viewed as a political or social entity for other than statistical
purposes. Even leaving aside the vital distinction which must te
drawn on economic lines between rich and poor, between coolie
and house boy on one side and banker and industrial magnate
on the other, there still remain two other cross classifications of
basic importance: the local born as against the immigrant
Chinese, and the various stocks of Chinese as against each other
No simple line can be drawn, certainly, separating the Straits-
born from the immigrants as far as political consciousness is con-
cerned. The possession of British nationality must be a relevant
political fact, but no competent observer will deny that of the
38% of the Chinese in the Straits whom the Census of 193!
recorded as Malaya-born ** a considerable proportion, often with
some share of Malay blood in their veins, are far more intimatelt
linked to the Colony than are the newer immigrants, In somt
instances the connection with the Straits is even centuries old
in more & matter of several gencrations. Beyond these are the
several different stocks of Chinese with their different dialects

lar

1* To avoid misunderstanding, it is reiterated that only Chinese borm
he Straits Settlements are British subjects, whercas thase Eznm in the )
bum are subjects of their respective rulers.
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customs, and traditions.'* When these facts are taken into ac-
count it is obviously impossible to expect that the Chinese com-
munity will present a united front in any demand for political
sdvance toward self-government, at least until & national China
has been born from the present confusion of the Orient.

In this background of Babel it is comprehensible enough that
the popular demand for some variation on the theme of home
rule should not have grown sufficiently vociferous to trouble the
authorities very deeply. Even the ancient maxim of divide and
rule need scarcely be brought into play where the population to
be ruled is itself so little likely to unite, Up to the present the
British have been able without disturbing themselves from their
normal routine to counter any demand for change by pointing to
this inchoate heterogencity and by the indisputable assertion
that only & tiny fragment of the population has so far demon-
strated any interest in seeing the official majority swept away.
There are, indeed, no indications that the bulk of the population
has concerned itself in the least with the matter, leaving aside
the small group of communistically minded Chinese and the
lerger body of ardent Chinese patriots, neither of which finds
much time for what is in their eyes a trivial tinkering with the
local constitution.

The major effort which has been made for the reform of the
Legislative Council was initiated in 1920 by the Straits Settle-
ments (Singapore) Association, a small body of which the mem-
bership is chiefly European.’* The Association took a referend
of its members on the basis of a ballot containing eighteen ques-
tions as to the Council and its composition. A total of 138 an-
swers were received, of which 109 were from Europeans and
Eurasians, 14 from British Indians, 12 from Chinese, and 3 from
Mslays. The answers showed an overwhelming desire for &

'* In 1031, the Census Report (p. 80) listed the following stocks, or tribes,
i they are there called, as being LE; most numerous in the Straits:

Tokkien .. 257,125
Cantonese 141976
Tin Chin . 15123
Hakka (Kheh) 52369
Hailam ...

35679
+* For an account of this effort and ita subsequent cffects, see Council
Reform (Singapore, 1931), compiled by the Amocistion,
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change in the present system and for an increase in the number
of the members of the Council, but the retention of the offiia]
majority was upheld by 93 to 32. A luge majority (115 to 13)
opposed th ion of all i bers and a smaller
majority (86 to 43) favored their election, by communities
opposed to geographical areas (117 to 9). It was gmmlly leh
that the election of bers should be d to
public bodies or associations, and that such bodies should be
composed exclusively of British subjects while the candidates for
election should meet a residence qualification. The question s
to how to gauge the claim of a community to representation ob-
viously presented difficulties since it was voted 99 to 21 that this
should not be determined by numbers only and 114 to 2 that it
should not be determined by property only, although the scant
majority of 58 to 54 accepted the vague principle that it should
be determined by numbers and property taken together.

The results of this ballot are given at some length despite the
smallness of the numbers participating because they give an sde-
quate sample of the articulate upper class opinion in the Strau:
and because they appear to have served as the basis for a further
official inquiry into the subject. On October 13, 1920, the Legis-
lative Council accepted the motion of the Acting Colonial Secre-
tary that a Select Committee be appointed to consider whether
any and what changes were dmnble in the Counulu consmu
tion. This C i d of unoffi i
due course reported a plan which proved too far-reaching for
official acceptance, although certain features of it were adopted

The dations of the C i were prefaced by ¢
general examination of the situation of the Straits, which took ss
its starting point the extraordinary mixture of races and lso-
guages and the absence of any large indigenous population. “The
Straits Settlements,” it was stated, “have been the source of
many fortunes but few have looked upon the land as their home
The instinct of loyalty to a motherland has been confined to the
Malays, the Eurasians, and a growing body of Straits-bor
Chinese.” But it was pointed out that in numbers and wealtt
these classes constituted only a small proportion of the populs-
tion, which was predominantly non-British in nationality. T¢
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the mass of aliens no franchise could be given but it was essen-
l lhlt '.hl: govemment keep in wuch with their needs and
the ded that any shift
mud repreu:nutwe guvernment faced not only these mutual
sntipathies and different levela of cmhuuun but also the fact
that there was no wid d political and no ex-
perience of self-government. It conceded that there had been no
general demand for change: “It would not be too much to say
that hitherto amongst all classes there had been general content-
ment with the form of Government.” But, despite these argu-
ments, the Committee maintained that the shock of the war and
the wave of new political ideas were changing this picture and
that there was now a demand for reform.

The Committee then turned to the problem of the official ma-
Jority and found it to be an institution which robbed the Council
of most of the significance which |L mlght hnve had both as a
legislative body and as a debati *In its
report advocated the abandonment of the official majority, sub-
Ject to the creation of adequate safeguards. It was assumed that
the diversity of the small unofficial majority recommended would
probably enable the government to control the Council through
is unitary official vote but in addition the Committee suggested
the adoption of certain articles of the new Ceylon constitution,
under which the official majority was likewise abandoned. These
articles were calculated to ensure the passage of legislation con-
sidered necessary by the government and to prevent the passage

** The Cammn\teel condemnation of the official majority is a useful sum-
mary of the arguments against it: it was of the apuuon that internally the
Council “is not. :ﬁuent as » public debating Chamber for legislative meas-
ures; we feel that there is & sense of unreality about its dd-ta the -hndo-
of the Official majority hangs over its p ; there is in fact no debate;
it lrrvu mainly s an opportunity for the airing of unofficial views to which
Altention may or may not be pnd n lhe discretion o( Government; the real
vk of the Unafbeiais li betaide the. Covat s Useombenl aivims o

ernment and of this the publ.w knows unn;. its ostensible function
o ndmuu&mrgluy with anre vote wti:-‘h Mml:'mdy form and

ce. Secondly we are of opinion that ex does not arouse

public interest and y Bdemep reasons for this we consider

1o be:—(a) that du tion has no voice in |he appointment of its mem-

e (b) that the Unalg‘clnl memberhip a  present consituted i ot sble

Ickmpmloud:vxlhlb!mnnlmmmm of the J:wnuun,
mm&hmoﬁeulmuontymdumtnl

;‘n the Un with the Government rather Ibid,
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of undesirable legislation.'” They also gave the Governor the
power to halt the Council’s proceedings on any bill or resolution
by certifying that it affected the public safety or tranquillity
and to record only the votes of the officials in the passage of any
bill which he declared to be of paramount importance. These
safeguards, it was assumed, would place adequate powers in the
hands of the Governor to eliminate any serious dangers from
the existence of the unofficial majority, but would not, if dis-
creetly used and reserved only for major occasions, rob the
Council of its reality. This radical amendment of the constitu-
tion of the Council the government declined to accept although
in 1924 it did put into effect, with modifications, certain lesser
proposals of the Committee.

On the score of bership the Cq i ded that
the Council contain twelve officials in addition to the Governor,
with an increase in the unofficial membership to fourteen by the
addition of more Asiatic b The racial ition of
this unofficial majority was to be seven Europeans, three Chines,
two Indians, one Malay, and one Eurasian. The elective prin-
ciple was to be applied to only two of the European members,
elected by the Chambers of Commerce of Singapore and Penang,
in which voting would be confined to British firms and com-
panies. This refusal to extend the principle of election to the
Council was based on the argument that more education and
political experience were necessary before the democratic tech-
niques of the West could be applied. The general lack of interest,
the Committee reported, in the present proposals to modify the
Colony's constitution was itself an unfortunate demonstration of
the political apathy of most of the populace. This apathy, it
was suggested, might in part be overcome by further encouraging
unofficial paruclpatmn in the work of locnl Boards md munici-
pal admini Furth no or
clectorates were discoverable. A general mixed clectorn!e was
held foreign to Oriental nleas anrl precludcd by racial and reli-
gious judi and ffi i were regarded s¢
furnishing too slight and shifting a foundation for the exercis
of the franchise. Except for the Chambers of Commerce, the

** The Committee asked the adoption of sections 51, 52, and 53 of the
Ceylon Constitution.
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Committee looked favorably on such associations only in the
case of the Chinese British subjects and even here it spoke
sgainst them. Its grounds for reaching this conclusion were that
the Chinese set'med lacking in political interest and experience
and that the Chinese Council members must be regarded to some
extent as the spokesmen for the alien Chinese, whose interests,
it was thought, could be better represented by nominated mem-
bers |hnn by members elected by another section of the Chinese
. Asa ical difficulty it was pointed out that the
line which wnuld have to be drawn between British and non-
British subjects was not clearly defined and that an attempt to
register all British subjects would involve great dificulties.

The upshot of this investigation of the Council was, then, a
«mall addition to its membership which did not disturb the funda-
mental principle of its organization.'* Since that time there have
been occasional attempts on the part of sections of the unofficial
community to secure a further revision but none of these has
succeeded in impressing either the general publie or the govern-
ment.**

In its practical operation there can be no doubt that the
oficial majority acts to crush out the vitality of the Council. Its
sssions, very scantily attended by the public, if at all, have the
weight of an infinite dullness upon them and the spectator has
frequently the sense that a mumbled rigamarole is being carried
o with very little relation to the realities of the life of the
Straits. It is true that the official majority is used as seldom as
possible to override the ition of the united unofficials but its
rare use does not serve to conceal the fact that it is always
present. The give and take of the usual parliamentary debate is
markedly absent, the greater part of the official business being.

** Sir Anton Bertram (0p. cit., p. 193) after reciting the abo ve changes,
(aments: “Otherwise there was no change and the Council nonu-nudly
atinued under its official majority.”

'*In 1930 the Straits Settlements (Singapore) Asociation put forward
other plan ealling for cqu;lny u! oﬁcnh and unofficials in both Councils,

& Governor. h.vm: s casting vote, The Legulative Council unoficials were
@ be elected panel ﬁzd Bnulh nb;eela ol all races, and
e Executive Coun Euan

appointed. This pl Sum.lo Tunu

vember 14, 1930) r.dnorul dubbed “a ludicrous lr.bﬂm and “

ly branches of the A-.u:uuan in. Malscca. and Pennng st out

hllnumlﬂlndlmthgmumlmwhuhlndm ted the desire to sce
official majority in the Legislative Council.
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run off with a few set speeches and formulas. The questions sub-
mitted in writing give the unofficials an opportunity ta extract
information from the government and occasional bills provoke y
spirited debate, but it is normally only in the speeches following
the motion for adjournment that the unofficials really take the
floor to draw attention to abuses and point out their remedies
Even at this point, however, the procedure lacks vitality since
the unofficials rise to speak one aiter another on their severs!
topics and are then answered, or left unanswered, in the cos-
cluding official specches. “His Majesty's Opposition” is not only
completely irresponsible in the sense of having no possible scces
to the seats of power but it is also constantly aware that even the
instructed private judgment of its official colleagues is subject to
the commands of Downing Street.

The cases in which the official majority has been used ar
relatively few in number and have tended to cluster about one
issue—the Defense Contribution **—but there are enough of
them spread on the record to indicate that the discussion is by
no means purely academic.'* The problem of the Defense Con-
tribution is now at least temporarily settled, but the central issue
of the official majority still remains. It is not improbable ths:

m“m controversy is briefly summarized in a note at the end of ths
te:
Phe more important of them, upto 1919, are recorded in the bnel
history of the Council conta tained in Walter Makepeace, One Hundred Year
of Singapore, 1819-1919, 1, 149-159. z
A recent instance of the use of the aﬁcul m.\]unly which numd uf
much local was ted of the
unofficials to the inclusion in the Estim: or 1033 of provision for e
Govcmnf:sru.hl and for s Roynl Naval \olunuu Reserve Unit, the later
being linked to the perenaial issue of the Defense Contribution. See led‘
lnhu Council Pm«c r:r October 19, 1932. On this occasion the cot
press joined in whole-hearted condemnation o The
Slml: Times (Oclober 20, 1932) com! nlad: “If the Government of ths
Colony had set out deliberately to u.upe te public opinioa. and provoke
it to sn open show of nlln:nl it could not have devised mesns mort
effective than the proceedings at yesterday’s muuu of the Legishtre
Councll The official ma, omy ﬂ ed on two occasions to fores
measures wi lo not J resemblance to those matters ¢
viul necessity for which the pm-uuou an official majority was designed
It re-affirmed its faith in the official majority system but held such actioss
a grave menace o its continuance. The Chinesc-controlled Malaya Tribsx
cxpressed itself more strongly on the lolkn"u day: “Malaya is being doz-
nated by a narrow-minded official imbued with & decp sense of its o3
self-sufficiency. . . . W h.lmcnte lmly- buuvnlenl bureaucracy’ has beet
deplorably transformed into an irritating autocracy which is, owingly.
committing suicide by recklessly exposing its own failing.”
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the community at large continues to agree with the Select Com-
mittee's observation that “for the present it is better to retain the

tic form of gove " ** but it is inevitable that
there should be a growing demand for a greater public control
over and share in that bureaucracy.

It is clear that this demand has not yet risen to a point where
it is strong enough to force the British into concessions but the
time has at least come when it is necessary to give the problem
«rious consideration. The statesmanlike policy, if the British
would continue their hold, would be to foresee and forestall such
e lity by a ition of the adversary's
claims or, better, to convert the potential adversary into as good
sn ally as possible. It is reasonable to assume that the per-
rentage of local-born will constantly rise—from 1921 to 1931 the
percentage of Malaya-born in the Colony rose from 46.1 to 50,0
—and this implies a growing body of persons who are more or
less strongly identified with the country. It can also be assumed
that the bulk of this population will be Chinese whom it is essen-
tsl to conciliate and win over to a local loyalty if the future
development of the Straits under the British is to be as peaceful
a¢its past. To meet any immediate demand created by the exist-
eace of this group, which is increasingly progressing in Western
rducation, two steps appear to be necessary: the evolution of
the Legislative Council into a more significant and representative
body and the gradual opening of the civil service to trained
Onentals,

As far as the first point is concerned it must be conceded at
the outset that under the present system the time does not scem
fipe for the abandonment of the official majority. Despite all

** A interesting confirmation of this statement is to be found in the
jomments of H. E. Nixon, an unofficisl member of the Couneil, on Septem-
ber 25, 1632, ite the financial difficulties of the moment he contended
at the fundamental finaneial strength of the Colony and its continued Iack
§ duorder during the depression furnished & wonderful testimonial to the
d7artments particularly concerned and also to the form of colanial admin-
jntion. “If the prosperity of this Colony is to be maintained,” he con-
taued, I for one hope that the day is far distant when it will be necessa

in

a
i#ople were allowed to yunu)c their ordinary avocations unhampered by the

¥irus of politics. (Applause.)
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that can be said against it, it appears to be a temporarily i
dispensable instrument. No one can deny that as a polities)
mechanism it is both irritating and clumsy, serving fundamen.
lally only l.hc purpose of bridging the transitional period from

rule to self-g It finds a mors
ju:llﬁcn\llon, as Lord Milner once pomtcd out, only in the belief
that the British “are better judges, for the time being, of ¢
interests of the native population than they are themselve:

But even where this belief is not seriously challenged, as i
still broadly the case in the Straits, the official majority tends
for all concerned to be a necessary evil rather than a good in
itself. The irritation which it arouses among the unofficial Coun-
cil members is obvious and wholly understandable: they believe
that they are elected or appointed to carry the public will into
effect but they know that they are in a minority on any con
tested issue. “Nor is the position always congenial to intelligent
officials,” writes a distinguished British authority; “it is some-
times very dissatis{ying and even humiliating. It has a tendency
to demoralize, discourage, and dull them. It blunts their sense
of personal responsibility, and notably, within my observation
diminishes their readiness to express their own real advice and
opinion when they suspect or fear that it may be different from
that of the Governor.” ** Even for the Governor himself, unles
he be a very thick-skinned autocrat, it must be a most unpless-
ant experience to override the unanimous opposition of the repre-
sentatives of the public by what in a sense is no more than s
show of force.

Like other similar mechanisms the official majority can be
said to prove its worth only in so far as it works to develop the
conditions under which it can be superseded, but in the Strait:
the creation of those conditions has been made virtually impos
sible by the masses of aliens who have flocked in and out of th

** House of Lords, May 12, 1820 (cited in Sir F. D. Lugard, The Dssd
.llandale in British 1:.mpu:al Aéo rica, 2d ed. [London, 1923], p. 119).

Olivier, “Crown Colony Government,” Crotn Colonist, A»ri.
1932, p. zxs The writer continues wgm.nl out that “an m:pwcnx and s
mlmu! attitude is fostered n me u\ernmmt side toward the uno!
oppasition” which is presumed to m “babitual unreason el
hruournu- But, despue this mepmg :nndmuuucn. Lord Olivier :: L:;

cautious in his
majority.
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ports. That much more could have been done in education and
in securing the loyal collaboration with the g of the
settled portions of the community is undeniable, but this would
not have changed the basically migratory character of the popu-
lation of the Straits. It would be absurd to hope for the early
building up of a stable and homogencous population in great and
growing ports, strategically situated on world trade routes and
between two vast countries swarming with surplus man-power,
dependent on the fluctuations of world markets, and serving a
rapidly developing hinterland, itself keenly sensitive to world
economic conditions.

It is tempting to follow in the footsteps of the Select Com-
mittee and ad the substitution of an ficial majority,
but in the light of the local situation and, perhaps even more, in
the light of the experience elsewhere in the Empire, that is a
step which cannot be taken lightly."* Increasingly it is coming
to be accepted as axiomatic in Imperial thought that the destruc-
tion of the official majority, even under the safeguard of the
powers of certification, is inevitably a destruction of more than
was intended. In the West Indies and Ceylon this has been
established as a matter of experience; in Kenya it has been
ssserted as a matter of fundamental principle. Once the bulwark
of the official majority is swept away there is a swift and power-
ful toward the introduction of full ible self-
government, a movement which is irresistible unless the Colonial

** Despite the many and fundamental differences between the Straits
Scttlements and the West Indies it is suggested that there are instructive
parallels to be drawn between the present situation in the Straits and that
revealed in the Report of the Hon. E. F. L. Wood (later Lord Irwin), then
Undersecretary of State for the olanic, od his visit to the West Tads ad
Brtish Guinea in 1922, Cmd. 1679 (1922). The four basic reasons which he
Bvem luding that i could not be granted to the
West Indies—in addition to the lack of demand for it—are all equally appli-
cable to the Straits (pp. 6-8):

“1. The population is of various color, religion, and race. Great blocks of

it are buckward and politically undeveloped. )
- The nbsence of a leisure class and the danger that a financial oligarchy
would in fact take control in its own interest. . .
“3. The controlling influence of the Secretary of State is essential to secure
uniformity of administration among these adjacent eolonies.
“4. The small proportion of the population exercising the franchise.”
He did, however, feel that was necessary in two stages, an increase
s the elected bershi then the of the official majority,
wbject to safeguarda,

FU
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Office is prepared to take the difficult retrograde step of re.
stablishing the official d in the Legislative Council
The Legislature, now directly responsible to the general public
even though some of its members owe their seats to appointmen,
is placed in flat and open opposition to an executive directly re-
sponsible to the Colonial Office. The situation presents imme-
diately the old and insoluble problem of the irresistible force nd
the immovable body.

“If the transference of political control to a local electorste
cannot be expected to take place within any foreseeable future
it is essential that the form of government adopted should not be
one the inevitable tendency of which is to evolve in that diree-
tion," states the Hilton Young Report on East Africa.** “The
rejection of responsible government as the goal of politieal evolu-
tion has as its consequence the rejection also of a form of
government in which an clected majority in the legislature and
an irremovable executive are able each to paralyze the action of
the other, while both lack the freedom and power to carry out s
far-sighted, positive, and constructive policy.” This statem:
of principle appears to be indisputable and must be taken into
account by any who are prepared to advocate that the Straits
abandon their official majority.

In neighboring Ceylon, where conditions are for certain pur-
poses comparable to those in the Straits, the experiment was
made and with none too happy results. There, by the Orders in
Council of 1920 to 1924, an unofficial majority was created, the
bulk of which was elected from territorial and communal con-
stituencies. The elab and report of the Donough-
more Commission, even though, as the Governor asserted, it
painted the picture somewhat blacker than need be, must be
aceepted as portraying accurately the general nature of the
intolerable complications which arose.’* “The maost striking char-

** Cmd. 3234 (1929), p. 96. This was followed by the Report a{ the Jost
Commuttee, ap. cit., p. 41: even with the suggested safeguards of the Gov-
ernor’s veto and power of certification, “an unofficial majority, whateiet
may be said to the contrary, does morally and in fact become responsible. ‘

** Cind. 3131 (1928). pp. 1819, Perhaps the most remarkable featurr o

this report ix that it did not limit itself to a condemnation of the liberaliss-

tion of the constitution whi was considering, but went ahead on the bas
of that condemnation to recommend that a far mare liberal instrument, 33
of full self- be substituted for it.
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scteristic of the Ceylon Constitution,” it insisted, “is the divoree
of power from responsibility. . . . On a counting of heads, those
who have the controlling votes in the Council are not called upon
to bear the ibility for their decisi those who have to
bear the responsibility are without the controlling votes.” Among
the major defects of the system it listed the reduction of the gov-
ermment to impotence, the failure to train the unofficial members
of the Council in the ption of i ibility, and
the irresistibl d for the unofficials to put th Ives in
the artificial position of a permanent opposition, sniping at the
covernment from every possible vantage point. Following the

dations of the D h C ission, the new con-
stitution of Ceylon, far from turning back to the older safe
haven of b , not only firmed the fficial majority

but also went vastly further in setting up a complex machinery
of ministers and committees drawn from the legislature and
responsible to it. The success of this hybrid constitutional
structure has been considerable in both political results and
political education, but it is obvious that its usefulness is
lmited to the period of transition from Crown Colony to
Dominion.

The broad conclusion to which one is forced is that there has
not yet been di: d any i di. form be-
tween dependence and independence, and, on grounds of prin-
tiple, it is reasonable to assume that none is discoverable, Either
there is self-government—not necessarily in the sense of democ-
ey but in the sense of government by local authorities not re-
spansible to any external iors—or there is g from
the imperial center: between the two is & no-man'’s land inevi-
ubly filled with the noise and clash of conflict between the two
opposing forces. In the Dominions the result was an independ-
ece limited only by the somewhat nebulous framework of the
Commonwealth; in India the outcome of the experiments can
tcarcely be encouraging to the seeker after a means of squaring
this particular circle. The Philippines might, perhaps, be cited
“ an example to the contrary of this general proposition, but
there & large measure of ible g with Ameri
‘onstitutional admixtures, was initiated at an early stage and
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the Jones Act was framed with the definite intention of being
shortly d by ind d Under ison’s benevo-
lent eye it operated in fact as the equivalent of responsible self-
government, but with the advent of General Wood the predicted
clash of wills took place. Under later Governors-General mod-
erately successful compromises were worked out but they wer
regarded by the Filipinos, or, at least, by the Flhpmo pohlmnm,
a8 being no more than an interlude before the of
the recently ioned Philippine C The same
may be said of the Netherlands Indies where the majority of the
politically minded Indonesians eye the new experiments with un-
disguised hostility and copy the non-co-operative tacties which
Gandhi applied in India. The Dutch experiments are consider-
ably less far-reaching than those in Ceylon and the Philippines
but, like them, they can be said to work only in so far as they
creakingly bridge the gap that still sharply separates the islands
from self-government.** In brief, it may be repeated, none of
the devices which have been resorted to in the way of a liberal-
ization of colonial régimes has proved to be more than a tem-
porary and quarrelsome halting-place on the way toward s
complete removal of external checks—or on the way toward s
complete restoration of them.

If these conclusions be accepted, then the only realistic ques-
tion that can be asked is whether the Straits Settlements have in
fact arrived within hailing distance of independence or home
rule. Ii they have, there is every reason to embark on the
stormy journey which leads to it; if not, then it is better to
abide by the established forms with their clear certainty of direct

** For a brief review of the huwr)‘ of the Volksraad, see Amry Vandes-
bosch, The Dutch East Indies, Ch. VIL. That the pmhltm.l of the Nether-
lands Indics are the same as el -!whcn: is evident from his concluding remarks
“The pasition af a legislative body in a dependency is at best a trying oo,
little less so than that of the executive. The executive has two masters, for
it cannot ignore a responsibility to the colonial legislature, vhlln the legs-

ture is in danger of oscillating between the extremes of a feeling of utter
luulm rm the one hand and of unrestrained criticism on the other” P. 106
V. H. ;-nn Helsdingen, Tien Joar Volksraad Arbeid, 1918-19%

(W, tll('\ reden, 1
. Colijn (Koloniale Vraagstukken van Heden en Morgen [Amsterdas,
1928), Ch. I1) sharply the problem involved in attempting to bald

up & native parliamentary majority in a colony where the ultimate decisc
still rests with the home authorities.
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control by the Colonial Office.** This is obviously a question
which must be periodi i and ined without
prejudice, but at the present time there is little doubt that the
snswer must be in the negative, for both internal and external
reasons. Internally the major factors involved are the migratory
character of the population and its lack of homogeneity, but if
the present trend toward a more stable population is continued
these factors will weigh less heavily in the seales. With the in-
creasing stabilization and the move away from the boom years
there must also be taken into account the possibility of the
appearance of strongly marked class lines, dividing horizontally
s society traditionally torn by the vertical cleavages of race and
religion, but no effective signs of such a transformation are yet
evident,

Externally the difficulties are two-fold: the relation of the
Straits to the Empire as a whole and their connection with the
rest of Malaya. The selection of Singapore as the great British
naval center of the East imposes obvious limitations on the
powers which could be granted to the local government, but for
most practical purposes the Base and its adjuncts could be
sdministered as a separate entity. Even aside from the narrower
naval question the several ports constitute commercial centers
of the greatest importance for the Empire and it ig difficult to
ronceive the voluntary surrender of them to a predominantly
Chinese el without safeguards of so ping a ch
s virtually to nullify the powers granted. As far as the hinter~
land is concerned, it seems most unlikely, as it would be most
unwise, to attempt a solution of the problem of the Straits which
#ould not at the same time be integrated with the development
of the Malay States. If onc may assume that this development
will increasingly take the form of a federal structure, then the
Straits Settlements could, perhaps, be left to administer locally
those powers left in the hands of the federal units while it sent

** One must agree, further, with the conclusion of Lord Olivier (op. cit.,
7 208) that it scems probable that “notwithstanding the anomalous
atisfactory features of the Crown Colony form of Legislature, the Colonial
Ofice is bound to be very unwilling anywhere to concede a transition to an
tected or free unofficial majority, unless it is prepared to abandon control
¥ the British Government altogether.”. . . a most unlikely eventuality for
“« Straits in any foreseeable future.
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its representatives to participate in the work of a central Ms.
layan council or parliament. The interests of Malacca are ;o
the whole more closely identified with the mainland than with
the islands, but Singapore and Penang are likely to remain dis-
tinct in both population and economy to a degree which would
entitle them to a separate management of their local affairs. 4
further reach into the future might, perhaps, disclose a federal
Malaya with its capital located at Kuala Lumpur and with
Singapore and Penang being administered as autonomous munici-
palities by locally elected councils. But these are speculations
which reach out beyond the present elements of the situation.
Even though the official majority be retained there is one
lesser road of political advance which might well be followed.
This is the extension of the elective principle in the Legislative
Council. By its judicious use it should be possible to arouse s
wider and more intelligent interest in public affairs, to encourage
such sentiments of homogeneity as may exist in the community,
and to test out the political aptitude of the people before it i
put to the ultimate test of an actual self-government. Here the
fundnmentol problem is one of ﬁndmg an nccepublc and visble
To flee to is the easiest
course but also in the long run the most dangerous, as the expen-
ence of India has amply shown. Wherever it has been tried it
has been found to intensify rather than to minimize communsl
conflict. It was the opinion of the Donoughmore Commission that
the very exi of ion in Ceylon hsd
tended to prevent friendly and hnnnumous relations between the
different sections of the society: “Only by its abolition will it be
possible for the diverse communities to develop together a true
national unity.” ** As a means of selecting advisers for the Gov-
ernor from the several camps it is & not unacceptable device, but
as & means of devel ity capable of
running its own nﬂ’um wlthou!. the constant embarrassment of

**Op.ait., that the appetite for communal represes
tion grows bv whu it («d. nn ﬂne Report further stated (p. 106) : “It nv“'
cisely for this reason that we have urged the abolition of the preseat sysie=
of communal representation which exercised an influence on ooty
wholly pernicious in that it has created an ever-widening breach betwee?
communities and has tended to obscure the national interests in the clush &
rival races and religions.”
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conflicts of race and religion it must be regarded as a failure.
Even though it be conceded that the relationships between the
races in the Straits, friendly as they are on the whole, seem in-
adequate to the purpose of building up & single community which
can be trusted to elect its representatives without undue regard
for race or creed, none the less one must go further and visualize
the continuing and embittered feeling which communal repre-
sentation would bring with it.

The only real advance that could be made in this direction
would be the creation of a joint electorate of British subjects.**
No greater concession should be made to the principle of com-
munal representation than the reservation of a certain number
of seats for communal candidates voted upon by the general elec-
torate if it appears that a monopoly of seats is falling into the
bands of some one racial group, but even here the correction of
the abuse of the lete absence of ion for one or
more important clements could be better undertaken through
appointment by the Governor. In the actual demographic con-
ditions of the Straits this abuse would not, however, be as likely
fo occur as appears on the surface since the Malays have a
stronghold in Malacea and the Indians are moderately strong
in l’ennng

A inct advance would be made if some lytum could be devised by
tiod o which, Malayan birth would be recognized as conferring Briti
2atioality or at least a status equivalent to it for local purposes. In lbe light
of present conditions it is an absurdity that a Chinese born m Singapore or
Petazg should bo & British subject while n Chinese pora. it Johare. o
Selsngor is not.

** Election by racial or other associations can scarcely be recommended
uace they are necessarily limited in membenhr and since serious diffi-
culties are likely to arise in determining which of twe
cialions is to receive official recognition.

e from the Chambers of Commerce lhe two principal associations
i At present in the Straits are the Strits Settlements Asociation and
oy Sxmu Chinese British Association, each of which numbers its membera
culy in hundreds. The practice ol clection hy the C!nmbtn of Commerce
hl not proved an unqualified sue is iderable complaint that
h be g that the

0 or more rival asso-

lru dumunkd by a few old—etuhlnhed firms

L a small clique of
ll shuuld Bo' noud hnnver, that R. 0. Wnuudl (Conatitution of the
Straits Settlements [Royal Institute of Internat Mnrl. London, 1931,
P 5) suggests thn“m-eoumry-o[uﬂo”m migrants that' voters
¥auld have to pmdum at the polling-booths I mdzua of being British
IE: extension of the franchise will prob-
dmm lhelormnllﬂwin(mmudmonpubhcbod;uwel«:lmmbex
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The one point at which the hold of the official majority i
temporarily relaxed in the present operation of the Legislative
Council is in connection with matters of finance where the un.
officials are brought into a more effective co-operation than i

ion with general legislati Although the entire pre.
liminary preparation of the budget is in the hands of the official
hierarchy, the unoﬂicmls are given a special uppcrtumty to
late their 1 ing it before it is presented

for passage to the full Council. The responsibility for the preps.
ration of the Annual Draft Estimates rests with the Colonisl
Secretary, who draws them up in consultation with the Treasurer
on the basis of the reports of the department heads, and they ar
then submitted to the Governor for his approval. The effective
control of the Legislative Council appears at this stage with the
submission of the Estimates to a Select Committee, at first sitting
in three parts, one representing each of the three Settlements and
composed in each case of the unofficial members from that Settle-
ment plus the Resident Councillor in the case of Penang and
Malacea and plus the Colonial Secretary and the Treasurer in
the case of Singapore. These parts then meet as a single Joint
Select Committee the report of which is also submitted to the
Council together with the Estimates and the reports of the thre
parts. In these committees, which meet in camera, the unofficials
are in a position to express their opinions freely on all the budg-
etary details and, because of their temporary majority, ther
views carry the day. A useful opportunity is also presented to
the government to lay before the unofficials a fuller statement cf
its reasons and intentions than may be convenient in the public
sessions of the Council itself. A victory for the unofficials in the
Select Committee may well, however, be short-lived since in tht
full Council the official majority again comes into its own and, i
need be, guarantees the government the final voice, subject oaly
to the disallowance of the Secretary of State. A further elemest
of control by the unofficials occurs in connection with supple
mentary votes for expenditure involving an increase in th
amount provided by the Annual Supply Ordinance. All appli
cations for such votes must be submitted, prior to approval b
the Legislative Council, to & Finance Committee composed ¢
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three unofficials under the chai hip of the Treasurer.’* Aside
from budgetary matters the unofficials also exercise a certain
smount of influence over the government to the extent that they
are consulted as informal advisers, but as this is exclusively a
personal matter it is not easy to determine how considerable a
rile it plays. From the private remarks of different unofficial
members of the Council it is obvious that they share unequally
w the confidence of the government.

Although the Legislative and Executive Councils are the most
mposing bodies in which the unofficial community has a ghare
they by no means exhaust the list. The three municipalities are

governed by Municipal C issi the bers of which are
sppointed by the Governor although a number of them are in
fact i d by the Chambers of C and by various
public bodies ing different el of the lati

An obvious step in advance, serving to spread political education
and experience, would be the frank extension of the elective
prnciple to these Commissions, again on the basis of a common
nll of British subjects, leaving in the Governor's hands the
power to appoint additional members to fill in glaring deficiencies
in representation. Although the functions of these Commissions
donot frequently lead them into the realms of high politics, they
do involve the more mundane experience of the day to day
sdministration of large cities, and in that way might be utilized
4 an invaluable training ground for the broader work of the
Colony’s Councils and higher administrative posts.

In addition to the Municipal Commissions there are two other
main groups of bodies on which the unofficials are represented in
varying degrees of strength: Advisory Boards drawn from the
various racial and religious communities to keep the government
uformed as to their views and needs, and a number of other
toards and committees associated with one or another branch of
the administration, as, for example, the Education Board, which,
uder the Director of Edueation, has considerable financial and
ather control over the school system, Harbor Boards, Licensing
Boards, and Hospital Management Committees.

" ‘:Asm-"’"? of financial control is given in Ap];;ng'ix J of the Report
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The financial career of the Straits Settlements has on the
whole been a singularly prosperous one, as has been the cas
almost without exception, of the other Malayan administrations
as well. Vitally dependent as the Settlements are on world trads
in general and in particular on the markets for rubber and tin,
the Colony's finances have naturally been subject to violent
fluctuations but the general course has been steadily upwards
and the deficits of bad years have been more than taken care of
by the surpluses of good ones. Both the post-war slump and the
world depression of 1929 cut heavily into the revenues of the
Colony, but by the end of 1935 the general surplus had rien
again to a total of $71229371 in addition to an Opium Revenu
Replacement Reserve Fund of $61,111.267. As against this sur-
plus there must be set off a number of commitments and coe-
tingent liabilities, but even with these subtracted the surplus it
still one such as to dazzle the statesmen of most of the inde-
pendent countries of the warld."*

The figures of revenue and expenditure for recent years clearly

indicate the position: Rivenne Expenditure
1900-09 (lvtnse) ~.... $ BIR5000 $ 8750000
-19 16.857.000 13.004.000
39.260318
24,797 054
26706315
36955640
35007
39240315
4680253
34196453
30476291
30,997 262
i 3TB640
1138 was ua cxcmptucnal year since the actonl rovemos way to0 dod & tamen et
estuma The artial exgenditay aimest & On the rrvence sde $3.0030 >
Gt for came b receoe Tas. dregped o 133 ad
Vs eatmate by $11.000.000. On the expenditure wie §1.598 800 not provaded the 57

for 1
Ordinance went to make wp Uhe loss on the ale of rice and §3.500.000 moce than the et

impending deSert for 153 was met m Bart by the teanabor of $ 000000 b
the o Sonrastes Fumd. Sew Legulativs Covaed Proceedings, Aol &, A po
{or o1 120599980 rom the Currvacy Gamfanice Fund vz mad 2ot -\ﬁ -
99,00 208 From the Correacy Guaraster Fund mas tade o 185

**For a fuller statement of \he pmmun see the section on Puble
Finance and Taxation in the Annug

The formal public debt of the annu is sv-llcd by two items: 1. ladebt:

edness of $39.257302 (against which there is a sinking fund of $212114%) &

behalf of the imnpnn and Penang Municipal Commusioners and Harb®

the interest and other charges on which are met by these lmbn. !

2. a sterhing loan of ls)l&i,ﬂ( for whu-_h the FMS. is responsible.
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Spurred into action by the somewhat appalling and growing
deficit of 1931, following on the smaller deficit of the previous
year, the fficial bers of the Legislative Council called
toward the end of 1931 for the appointment of & Retrenchment
Committee similar to that which had been appointed to meet a
like situation in 1922, In October the government agreed to this
request, inting a i of five fficial councillors
ander the chairmanship of the Colonial Secretary. To the work
of this Committee, which received on the whole the cordial sup-
port of the government, must go a large part of the credit for the
reduction in expenditures, indicated in the table above, which
made possible the reappearance of a balanced budget in 1933.
The Report of this Committee and the Comments on it of the
rovernment serve as a useful source of information on the
Colony’s finances and financial practices.**

No fund. 1 criticism of the g 's policy was con-
tamed in the Report of the C i it was ded
that certain departments had been allowed to expand unduly in
the boom years, that too much had been spent in too haphazard
s fashion on public works, and that the recurrent large surpluses
tad encouraged too cavalier a treatment of expenditures run-
ting beyond the annual estimates. In general terms the Com-
mittee stated the necessity of undertaking a 13% cut both in
sanually recurrent charges and in personal emoluments, accom-
panied by a drastic reduction in expenditure for public works
extrsordinary. The departments which came in for particular
sttack were, somewhat curiously, those most immediately con-
cemed with public and social welfare: police, education, and
tedical. For reasons which remain obscure, the Committee laid
% down as & principle that “it is obvious that in dealing with
Departments those that have in recent times rapidly expanded
zust be those to offer the greatest reductions”—which can only
t« taken to mean that the departments providing the social serv-
e which have recently come into demand must be the first to
tut their vitally needed work.

In regard to the expenses connected with the Colony’s police
forces the Committee protested that the boom years had induced

The Report is printed as Appendix 81 of the 1032 Proceedings; the
Covernment's Comments aa Aypensitx 15 of the 1933 Proceedings.

1thourh
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“a certain irresponsibility as regards expenditure” which by
allowed the rate of increase of police costs far to outrun the ras
of increase of the people to be protected. To this charge th
Inspector-General of Police replied that for the past decade the
department had been attempting to repair the damage caused by
& long period of negligence prior to 1923, during which time “the
value of the gazetted officers of the Force was largely running o
waste; there was no organized attack on crime; criminal static
tics were definitely inaccurate; eriminal records were non-
existent; society activities and all their concomitant criminal
troubles were di 11 ked and without
Police investigation.” To this past negligence the Inspecter-
General laid the partial inability of the police to deal with the
crime wave, primarily stemming from the Chinese secret -
cieties, of 1925-1926. At this time, he conceded, the police, far
from inviting public co-operation, were killing it: “The Asiats
public rapidly lost confidence in the Force to such an extent that
even well-to-do persons living in the heart of the town allowed
h Ives to be blackmailed on their d without calling
in the police or raising an alarm.” He reported that by 1932 this
situation had been largely corrected but he insisted that no large-
scale reduction was possible in the present troubled times eves
though Malaya had so far been blessed with an abnormil
quictude during the depression years.’*

In respect of education, the Committee stated that costs hsd
almost doubled between 1924 and 1932 and that the department
had expanded much too rapidly. To correct this situation it wss
recommended that greater use be made of local teachers, that there
be no more capital expenditure on schools during the slump, asd
no increase in grants-in-aid. The government agreed that there
had been a rapid expansion of educational facilities in recest
years in response to insistent public demand, but denied that it

}sl« Appen d:é”n'x gcp(}lo\erdnmenn Commenudmln his Report [«
1934 the Inspector-Gene: olice, despite an unusual drop in crime in t
vear, again 1ssued a warning as to the future: “In the event of an -wm'b"

and ve rise in crime, and in the commercial development of 1
city and its surroundings, it would be fatal for the efficiency prestige o
the force to return to the conditions of seven to eight years ago whea gt
sections of the population found that they could not rely upon the peestat
of police within reasonably easy reach to assist them in case of trouble”
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bad been over-hasty, pointing out, to its own shame, that even
at the time of writing only 12% of the children of suitable age
attended English schools. In its defense it drew the attention of
the Committee to the fact that the 5.69% of the total revenue of
the Straits which was spent in 1931 on education was a smaller
percentage than in other important colonies and dependencies in
the Empire. The particul, dati of the C i
were, however, accepted in principle. The recommendations and
answer in respect to the Medical Department were of substan-
ually the same order.

In the revenues of the Straits by far the largest single item
continues to be the income from the opium monopoly. In the
first two decades of the present century just under half of the
total revenue was derived from this source. Under the pressure
toth of the Straits authorities and of the depression opium’s
share began to decline sharply after 1928, By 1930 the income
from this source had been reduced to 27% of the total and three
vears later to 22%, but the lifting of the economic clouds boosted
it 8gain to nearly 25% in 1934."" The declining revenue from this
wurce is already being compensated for by the Opium Revenue
Replacement Fund, the interest on which has been taken over
wta the general revenues since January 1, 1932, instead of being
wrmed back to swell the capital of the Fund. With the closing
of the register of opium smokers, the opium revenue will suffer
# {urther decline, necessitating greater inroads on the Fund while
new sources of taxation to replace it are being considered.

The next largest items on the revenue side of the budget are
the duties on tobacco, petroleum, and liquor, which, taken to-
zether, amounted to over $10,000,000 in 1934, considerably over-
‘opping the opium revenue of $8,723 428. A significant use of the
oeial majority occurred in connection with these duties in 1931

** Opium Revenue:

1900-1909 (average).. $ 4,346,000 1928 $13,926,000
1910-1919 o 8, 1930 8,

1920 . 19,953,000 1631 6,075,000
1922 | 14,651,000 1932 6501900
1924 . 11,531,000 1633 7,001,000
1928 . 16934 8723000

12,961,000
(From Straits Settlements Statistical Summary, 1932, and
Annual Reports.)
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when the government decided that they must be raised in order
to meet the threatening financial situation and to bring the
Colony’s duties into line with those in the Federated Malsy
States. To escape wholesale evasion of the new scale of duties
the motion imposing them was sprung on the Legislative Counil
without notice and they were made effective as from the date of
passage. The unofficial: diately and i ly protested
both on the score of the suddenness of the move and of the unde
sirability of further taxation during the depression period, but
the Governor was unable to do more than express his regrets ot
the unofficial opposition. “It does not mean," he stated, “that the
Government is unwilling to hear the unofficial point of view o
this subject and to give it very careful thought; but the pro-
cedure, I am afraid, is, as it inevitably must be, this:—the Reco-
lutions will be passed today.” Whereupon, the whip havinz
cracked, the two sides solemnly registered their votes and the
resolutions were passed."* In an effort to ensure that similarly
unpleasant situations—the Governor referred to “the extremely
invidious position” in which he had been placed—should not
arise in the future, the government introduced at the first session
of the Council in 1932 a Public Revenue Protection bill, basel
on legislation in force in the United Kingdom and in Ceylon
This bill provided that the Gnvzmnr might, after consideratios
by the E: tive Council, i lly bring into force nex
duties which must be submmcd to the Legislative Council within
a fortnight. After explicit assurances had been given by the
Governor that this measure had no connection with the Malsys:
Customs Union then under discussion, the bill was accepted by
the unofficials and passed.*

The other major sources of revenue of the Colony are stamp
and estate (death) duties, pawnbrokers' licenses, fees of court
or office, payments for specific services, rents on government

** See Proceedings, September 28, 1931. The new duties were thirty-it
cents per gallon on petroleum, from $14 to $1.20 per gallon on differeat kinis
of liquor, and from $1.60 to seveaty cents per pound on differeat kisds ¢

ot oo Proceedings, Juuuary 26, and Apri 41902 Following the ol ¢
emperal Preference the preidols
mf;;ln basis by resolutions of May 30 md lo lm See bdv'
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property, and returns from the Posts and Telegraphs Depart-
ment. In addition large sums annually flow into the Colony’s
coffers in the form of interest, primarily on the surplus and, in
more recent times, on the Opium Revenue Replacement Fund.
Beyond the charges for licenses there is no direct taxation,

On the expenditure side of the budget the two items which
have competed with each other for the honor of standing highest
are the Defense Contribution and Public Works Extraordinary.
The former has varied according to the size of the budget, and in
recent years has run as high as $4,239,729 in 1930 and as low as
$3947,143 in 1932. To arrive at the full military expenditure it
is necessary to include the cost of the local forces which came
to $579,150 in 1930 and fell to $330,522 in 1934. Public Works
Extraordinary, which naturally form a more flexible item in the
budget than the Defense Contribution since they are wholly at
the command of the local authorities, have varied from a peak
expenditure of $8,197,700 in 1931 to a depression figure of
3,283,572 in 1934. Expenditure for recurrent public works has
been stabilized at about $1,000,000 in recent years, while the
costs of the Public Works Department itself rose steadily from
$128,135 in 1928 to $794,178 in 1932, falling to $632,865 in 1935.
The third place among the Colony’s expenditures has been held
by the police forces whose services have cost about $3,000,000
annually since 1930, rising from eight per cent of the budget in
1928 to just under ten per cent in 1933. Owing primarily to the
rapid expansion of government services in the last few decades
expenditure under the general heading of Pensions, Retired Al-
lowances, Gratuities, etc., has been mounting steadily and is still
i the way up. In the first decade of the present century the
costs under this heading averaged only $330,000 a year, in the
second decade $504,000, but by 1930 they had arrived at $1,795,-
839 and in 1935 occupied fourth place in the budget at a total
of §2,380,902.

The development of the expenditure on the two outstanding
branches of the social services, education and health, may be
summarized as follows: **

“*If the several medical items apf the budget are lumped
iogether, health expenditure supplants !E pdm costs in third place.
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1913 1929 1935
Education £304 879 $1,427 988 2002 a3
Medical 252370 348 582 3Cﬂ’].
\lu]xc-l Health Branch......0 .0 ... 7
Medical, Hospitals und Dispensaries. 365,746 2248416 U .L
Medical, Sociul Hygiene Branch..... ...... 99,033 9I £

To cut through this maze of figures to the basic realities whic,
they represent in the life of the people is by no means an ey
task. An attack on the government without an adequate apre-
ciation of the extraordinary difficulty of its position serves only
to confuse rather than to clarify. But this much at least may be
said: until very recent times the government has not interpreted
its function more broadly than in terms of the police power. The
goal that it set itself was the maintenance of conditions under
which business could carry on most efficiently with a certan
formal guarantee of racial equality in the pursuit of wealth
This goal inescapably implied a move beyond a strictly inter-
preted police power into such fields as the opening up and main-
tenance of means of communication, the introduction of modem
sanitation, and & minor degree of education. Such utilitarisn
measures did not imply that the government took upon itself any
responsibility for the adequacy of the lives of its subjects. One
must remember that the government of the Colony is run by
small group of insiders living a life the comforts and luxuries of
which are rarely impaired by too close contact with the sordid
poverty which has set its stamp on the great bulk of the populs-
tion. It may be that something of a change can be seen in recent
years, but it is still no exaggeration to say that it is a govern-
ment run by and for those who have won through to power and
wealth, and devil take the hindermost.

NOTE: THE DEFENSE CONTRIBUTION

The long and bitter controversy over the contribution of th
Straits Settlements to local and imperial defense originated i
1889 when the Secretary of State for the Colonies, under pressure
from the War Office and the Treasury, reached the conclusios
that the increased prosperity of the Straits justified their pay-
ment of a larger sum than in the past. There was no doubt ths!
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the Straits revenue had grown since the transfer from the India
Office in 1867; but the home authorities based their estimates on
the increase in shipping, a delusive basis for an entrepdt colony
in which 75% of trade was passing trade, swollen since 1869 by
the opening of the Suez Canal. To buttress the capacity to pay
argument, the condition of the transfer was instanced: “that the
three Settlements, if incorporated into one Colony, would be
in & position to defray their own expenses, civil as well as mili-
tary without any charge on the Imperial revenues.” (C.6290
[1890-1891], p. 4.) No account was taken of the fact that since
that date Singapore had been made an imperial coaling station,
the increased defense costs of which resulted in good part from
its imperial importance.

In answer to the orders of the Colonial Office an appropriation
of £100,000 was passed by the official majority in the Legislative
Council, although the private views of the officials were made
clear when, with two exceptions, they joined the unofficials in a
resolution of protest. While recognizing their duty to provide a
larger contribution toward the cost of the garrison, they respect-
fully submitted the opinion “that the sum of £100,000 per annum
is more than the Colony should be called upon to undertake,
bearing in mind that by far the larger proportion of British
trade passing through the Straits does not belong to, and only
indirectly benefits, the Settlements, and that the protection of
Singapore as a naval station, independent of any advantage to
the Colony is, from its position, of paramount necessity to the
maintenance of the Empire in this quarter of the world.”

The resolution proposed that the Colony should in no case
pay more than one-half of the actual cost of the whole military
defense in addition to supplying extra barrack accommodations,
but for fear that the cost of the garrison might be increased
indefinitely, drawing the Straits' contribution upward with it, it
was stipulated that the levy should be assessed according to
local, not imperial, needs. It proved impossible, however, to
convince the home authorities that any such separation of the
local from the imperial was feasible, or to produce any satisfac-
tory definition of where the line should be drawn. After three
Years spent in debating the question in lengthy memoranda, in
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which the Straits Association as well as the Legislative Council
and the Governor joined, the Colony’s proposal had shifted from
supplying half the cost of the garrison to a demand for a pay-
ment based on a percentage of the annual revenue of the Straits.

In 1893 a Gladstone Government replaced the Conservatives
and hopes were expressed in the Legislative Council that the new
Cabinet, headed by the famous champion of the oppressed, would
not allow the Colony to be squeezed dry of funds needed for
public works and advances to the Malay States. A formal sort
of relief was offered by the new Government but only as s
temporary measure: for the years 1894 and 1895, in view of s
decrease in Straits revenue resulting from the depression, the
amounts payable were to be £80,000 and £90,000. For the three
years after that, the contribution was to be respectively £100,000,
£110,000, and £120,000. Thus the new arrangement meant simply
a deferred payment of the original demand. Furthermore, the
contribution was to be made in pounds sterling, an additional
hardship in view of the devaluation of the Straits dollar. (C. 7784
[1895], p. 84.)

To justify his action the Secretary of State pointed out that
the British taxpayer had only 36% as compared with the Straite
80% of revenue to devote to civil purposes; and even if the
Straits contributed their £500,000 in the next five years, the
British taxpayer would still be burdened with an additions!
£273,650 for Straits defenses. The well-worn point that the agree-
ment at the time of transfer had guaranteed that the Straits
would not be an additional burden on the home government for
defense expenditure was also advanced with the customary disre-
gard of the change in conditions since the sixties. (Ibid., p. 85.)

Following the practice of his predecessor, Governor Sir Charles
Mitchell aligned himself with the unofficials. In an able despatch
he argued that the large military expenditure of Great Britain
could not be d with Straits diture, since the former
resulted from war debt, “the interest on which may reasonably
be deemed to be the payment by the people for the great Euro-
pean and world-wide advantages they have gained as the conse-
quence of its expenditure.” Furthermore, if the home govern:
ment had less to spend for civil purposes, its responsibility for
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public works was less exclusive than that of a tropical colony.
The despatch concluded with the renewed suggestion that the
contribution be placed upon a percentage basis, to be paid in
Straits dollars. (Ibid., pp. 95-96.)

Though the Governor had to confine his protests to corre-

d the unofficial bers of the Council were under no

sach restraint, and shortly they msdu Lhclr disapproval {elt in
the only way open to th by g from the Legisl
Council on January 4, 1895. The three Pennng members pre-
ferred to keep their posts and make further efforts to reach a
compromise; but proof that the Singapore members had the back-
ing of a strong public opinion was given by the simultancous
resignation of the Justices of the Peace and the Chinese Advisory
Board, and the refusal of the Singapore Chamber of Commerce
% nominate & successor for its resigning Council member.

The deadlock between Colony and Colonial Office lasted until
June, 1895, when the home government gave way, perhaps influ-
enced by the Governor's assertion that relations with the un-
official community were being strained to a point where they im-
perilled good government. The new offer of a percentage con-
tribution to be paid in Straits dollars was acceptable to the
Colony and was there regarded as a moral victory. The sum was
fixed at 17%% of the Colony's revenue, exclusive of expenditure
on barracks, and with a further condition that the contribution
should not exceed the cost of the garrison. In 1899 a small modi-
fication was made, raising the amount to 20%, but this was
merely a technical change which brought the expenditure on bar-
racks within the fixed contribution. The extent of the victory
was less than it might scem since the demand of the War Office
for £100,000 a year was approximately equalled by the 20% of
the revenue which it secured. Moreover, with the rise in Straits
revenue, the percentage contribution soon came to cover the
catire cost of the garrison and even to leave a considerable sur-
plus beyond the amount actually spent on the garrison.

During the World War the Straits contributed large sums to
the imperial war chest, but their generosity was meant only for
the emergency and not as an abrogation of the principle that
regular contributions should be confined to local purposes. With
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the i jon of 8i into the principal British naval
base in the East after the Washington treaties, it was inevitable
that the home government should attempt to exact larger sums
from its rich and flourishing colony, despite the grave local need
for an extension of all the latter's social services. The Straits
were pledged to a defense expenditure up to 209% of their
revenue, but to place the Base under the heading of local defense
would have almost doubled the already heavy payment made
yearly for the garrison and would have provided a large windfsll
for the Admiralty.

At this turn of affairs the Colony realized the present un-
wisdom of the 1895 settlement. There was no choice but to fight
the battle of the 1890’s over again, but this time in an effort to
secure o fixed and not a percentage contribution. From 1928 to
1931 the matter was debated. The Imperial government in 1931
made an effort to satisfy the Colony by fixing the amount at
£5,000,000, which was to include “a voluntary annual gift toward
the cost of Imperial defence generally.” The compromise did not
satisfy the Colony which renewed its demand for a contribution
fixed at $3,600,000, plus a voluntary separate annual gift to im-
perinl defense. Again there was bitter talk of the need for an
unofficial majority to protect the Colony against mulcting by
the home government. After each skirmish with the Council the
Governor referred the matter back for further instructions from
the Colonial Office. There was no need to force through a grant
by steamroller tactics since the 1895 agreement still held and
could in theory be enforced to the limit by the Imperial gov-
ernment.

After repeating the process of attrition by which the earlier
settlement had been reached, a compromise was finally secured
in 1933. It was agreed that for five years, beginning April 1.
1933, the Colony should pay into the Imperial War Chest $4,000.-
000 per annum, plus a free gift to be determined by the un-
officials.  All these negotiati it must be bered, tock
place at a time of deep economic depression when suffering was
widespread in the Straits and when it was possible to allot to
such social services as education and health not much more than
half the demanded imperial contribution. Under the new agree-
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ment it was still open to the unofficials to demand that the
smount paid should not exceed 20% of the Colony's revenue, and
to the home government to demand an increased contribution,
Assurance was given that increase or decrease of the fixed sum
would not be made without the approval of a majority of the
uncfficial members, but it is clear that neither at home nor in the
Straits is this settlement regarded as closing the issue.

Compared with the agreement reached in 1895, the new ar-
rangement was a triumph for the unofficial minority. In the
former argument they had been forced to abandon completely
their point that local and imperial defense could be assessed
separately and to compromise on a percentage assessment, The
sgreement of 1933 gave them a fixed annual payment and a
form of insurance against arbitrary increase. What gift they
make to imperial defense is at least nominally voluntary and
voted by themselves, not by the Council as a whole. To a limited
oxtent they have secured power of the purse, but the money that
flows out of it is destined rather to relieve the British tax burden
than to raise the standards of living of the inhabitants of the
Straits.

In each year since 1934 the unofficials have voted an extra
grant of $500,000 for imperial defense, and each year their con-
tribution has been officially praised in Parliament as a “generous
gift.” Yet there is evidence that even in London it is known that
all things are not as they should be. In commenting on the fact
that $100,000,000 has been contributed by British Malaya to
imperial c since the War, the Crown Colonist writes: “There
i some criticism of the country’s munificence in this direction
while the problem of social services has not even been examined,
and while the thousands on the verge of starvation in Singapore
today exist by virtue of private and usually anonymous charity.”
(April, 1936, p. 192.)




Crarrez VII
MALAYA TODAY

Frox the end of the World War to the coming of the depres-
sion British Malaya experienced an era of internal peace and
unbounded prosperity for the upper classes comparable to thst of
the United States in the same years. There was, indeed, at the
beginning of the period the brief post-war slump but all mem-
ory of it was wiped away by the wealth that flowed into the
country, largely from its booming American trade and in part
under the aegis of the ultimately disastrous Stevenson rubber
restriction scheme. Politically, aside from certain Chinese Com-
munist disturbances which reached only a trifling section of the
community, the one breach in the peace was the Guillemard-
Maxwell controversy which was fought out within the official
hierarchy and had few popular reverberations. In varying degrees
all elements in the population shared in the new prosperity,
“politics” concerned no one except the officials who came from
England to run Malaya's affairs, and, most important of sll,
racial relationships were a model of harmony and good feeling
for all the world. Malaya could afford to watch complacently
the disturbances which shook neighboring Chins, India, and the
Netherlands Indies. But great changes were in the air.

On the economic score the collapse of the Malayan boom wss¢
bound to follow shortly aiter the pricking of the American bubble
since the United States absorbed directly over 40 per cent of
Malaya’s exports: out of a total export trade of $1,290,000,000 i
1925, when the price of rubber soared skyward, the United States
took $643,100,000, and in 1929 the total was $931,000,000 of whick
the United States took $393,200,000. By 1931 the total export
had fallen away to $430,000,000 and the American share to
$134,000,000. The almost complete collapse of the markets for
rubber and tin and in lesser degree for the other Malayan prod-
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ucts temporarily wiped out the staggering gains in the foreign
trade of the Peninsula and brought it back to a lower point than
it had touched in the post-war years. Governmental revenues and
expenditures necessarily followed the same course, and the lavish
spending which had marked the boom years of the twenties in
both official and private circles gave way to a grieved and sober
calculation as to how to make both ends meet. The tide of immi-
gration which had flowed so strongly into Malaya from China and
India to meet the labor demands of mines and estates was now
reversed and flowed sharply back.

Accompanying this economic debacle there was, substantially
for the first time in the history of Malaya, political turmoil which
reached deeper than the upper crust of the population. Inevitably
the swift transition from prosperity to poverty turned all eyes
critically toward the government and its officials and worked to
arouse the latent race hostilities and suspicions. When all classes
of all races were being warmed by the golden sun of the boom
there was no occasion to bicker either among themselves or with
the “heaven-born”; but when the sun was obscured and the chill
rains began to fall it became necessary to crowd for space under
the limited shelter. Into this already precarious situation there
was injected the further disturbing element of a revival and refur-
bishing of the old political issues, buried during the Clifford
régime, by Sir Cecil Clementi who was transferred from the Goy-
emorship of Hong Kong by the Labor Government to take office
s Governor of the Straits and High Commissioner for the Malay
States early in 1830. D lization in the Federation, the dis-
sppearance of the Chief Secretaryship, and Malayan union all
were shoved again to the center of the stage as they had been
carlier, but with the striking difference that this time considerable
sections of the populace left their proper places in the pit and
ioined the official actors in the discordant play. Due to the
depression, to the revival of the political issues, and to other fac-
tors, the pride of Malaya in the absence of racial animosities was
thattered by the emergence of an overt and wordy conflict
tetween the Chinese and the British in which the Malays played,
o the whole, the passive role of having their destinies decided
for them in the clash of the two outsiders. That this conflict did
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not get further than words is to be explained by the fact that it
was fought almost exclusively by the higher strata of the Chines
society who recognized clearly enough that their essential inter.
ests would be hit almost as hard as those of the British in the
event of any radical overturn. To the observer of this time of the
depression and of Clementi's Governorship there was given s
strong sense of witnessing the passing of an age of innocence and
a transition to a less happy age of political realism. Without teo
gross exaggeration it may be said that this was the Malayan
phase of the awakening of the East, although the Malays them-
selves still stand aside from the main currents of the age.

Clementi’s campaign for reforms, which he had discussed with
the Labor Government’s Secretary of State for the Colonies while
on leave in London just previously, was opened on August I8,
1931, at a significant Durbar at Sri Menanti, Negri Sembilsn
attended by the rulers of the four federated States, the Chief Sec-
retary, and the four Residents. Here he announced his program,
which he later elaborated before the Federal and Lemslnlm
Councils, for a general Malayan union and for d: in
the F.M.S.' As his starting point he took the striking fact that
in an area substantially the same as that of England there are
no fewer than ten administrative units: the Colony and nine
Malay States. Counting the federated States as one entity there
are still left, as he put it, “seven administrative units, function-
ing with little collaboration or co-ordination, existing (as it were!
in water-tight compartments,” and related to each other only
through the single Governor-High Commissioner.

The principal stumbling block in the way of securing a greater
cohesion among these several units in their common interests, ke
saw to be, as his predecessors had seen before him, the departure
of the F.M.S. from the intentions of its founders and its develop-
ment into hing like an | ion. In general terms hi
conception was that the four federated States should be plsced,
to cite his vague phrase, “on very much the same constitutions!
basis” as their unfederated brethren, loosening the federal knot,
which was now too closely tied, in order that its loops might b

* For sacerpts from the proceedings of Ihe Durbar, see Appendix 35, Feé:
eral, Cwnﬂl rocud-vwl. 1931, Sec also e ]ul,\lovember 16, 1931; a4
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extended to include the other political entities of the Peninsula.*
Such a step he saw as leading to an increased understanding
between all the States in matters of common interest and, at o
further remove, “to the emergence of a brotherhood of Malay
nations, each proudly guarding its historical individuality and
sutonomy, but joining hands with the rest in enterprise that may
be for the good of the Malays of this Peninsula as a whole and
of the immigrants of other races who have made this country
their home.” Perhaps he would have been wise to cmphasize that
w all probability the greatest long-run gain from such a Malay
brothierhood would accrue to the spreading network of British and
Chinese industry and investment. At ull events the problem of
overcoming the loeal particularism of Malaya, the result of its
patchwork history, was thus for the first time placed in the fore-
front of the new political program.

Because of the necessity of dealing with the overcentralized
FMS, before the other aspects of the scheme could be effectively
tandled, the immediate implications of Clementi’s detailed plans
were largely confined to the Federation, but certain concrete

esti were made embracing all the Peninsula’s political
units. The most striking of these was that which called for &
customs union for Malaya, involving freedom of trade between
the several units and a common external tariff. Such a union was
sdvocated not only as an obvious step in a general process of
sdministrative rationalization but also as an almost inevitable
concomitant of the impending introduction of import duties which
would allow the various units to secure further revenues on a more
ttable basis than hitherto. The High Commissioner recognized
st the outset that the real problem in this connection did not lie
#ith the States but with the Colony, unalterably wedded, as it
¥as, to the free trade principles of Raffles; but he hoped that a

| *The Straits Times (November 12, 1031) gave this plan its editorial
g with a rare but vigorous nni;buurwmﬂa.: “The Federation as it
‘fists at present, and as it apparently would exist for many years to come
#.57 George Maxwell had hia way, is a barrier to Malayan unity. . . . The
Federation has served ita purpose. it has been an administrative triutaph but
4 political failure. . ich is better? The continuance of discontent in
the FM S, and suspicion in the Unfederated States? Or nine States, each
*stonomous within its own boundaries but combining together in the many
;‘lku in which they have a common concern? Statcsmanship can give but
 answer,"
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united front on the mainland would bring sufficient pressure on
Singapore and Penang to force their entry also. Before much
progress had been made in this direction, the situation was fur-
ther complicated by the demands of London that the Ottaws
Conference result be embodied in the Peninsula’s tariff structure.

Other concrete proposals called for the creation of a Malayan
Railway Board in which the F.M.S. would bave the first share
but which the other administrations might join under certain
financial conditions, and the creation of a central Postal Board
which would represent Malaya as a unit in the Postal Union and
co-ordinate the work of the several administrations, leaving each
State free to manage its own internal affairs and—delighting the
heart of the philatelist—to issue its own stamps. More broadly,
there was a general invitation to the Colony and the unfederated
States to join with the Federation in cemm enlcrpmen which
could be more efficiently and lly ad d on &
Malayan basis.

It is unnecessary to examine in detail the proposals particu-
larly affecting the Federation. In brief they envisaged the imme-
diate transfer to the States of such services as Agriculture,
Co-operation, Education, Medicine, Mining, and Public Works
while reserving for the federal authorities control of Railway:.
Posts, Telegraphs, and Telephones; Surveys, Customs, and the
more important central educational, health, and research institu-
tions. The transferred services were not, however, to be hande!
back completely to State control: the program called for the
appointment of central officers for such services who would te
the Directors of the services in the Colony and Advisers to the
Malay States, although it was left unspecified whether these ofi-
cers would be advisers to the unfederated as well as to the fed-
erated States. In the Medical Service, for example, each Stat¢
would retain a Senior Medical Officer heading the State service,
but under the general supervision of the central Adviser who
would co-ordinate the work 8s a whole, make recommendations ¢
the several administrations, and control the appointment 85!
transfer of medical officers after due consultation with the admis-
istrations concerned. In this way it was hoped to secure a geo°
eral uniformity of conditions without too great an infringemest
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of the autonomy of the States. Irreconcilable differences between
State govi and their ional advisers would be settled
by to the High C i

It will be obvious that these provmonu as w the (utun
Malayan status of the d
implied a considerable breach with the independence which Kuala
Lumpur had previously cherished, although several important
tranches of the administration were already headed by officers
holding a joint Straits Settlements and F.M.S. appointment.*
Their proposed new status implied, however, a considerable fur-
ther shift: where before they had been federal officers in the
FMS. heading federal departments, at the same time being
Colony officers heading Colony departments, they now became
Malayan officers advising State departments. It was a reasonable
assumption that the coming years would see a marked increase in
the power of Singapore and an equivalent decline in the Federa-
tion's separate powers.

This assumption was much hened by the
of that old bugbear of decentralization: the abolition of the Chief
Secretaryship. In this connection the High Commissioner minced
no words and in consequence threw into the opposition all those
who had sided with Maxwell in the earlier dispute over the same
isue. Clementi emphasized that the new incumbent had entered
on his duties with the clear realization that his post would dis-
appear: as someone remarked, his function, like that of the
Cheshire cat, was to grin himself out of existence, leaving only

* Thus in 1005 the Forest ment was re-organized on a joint Straits
Settlements and Federated Malay States basis, and this example was fol-
lowed 1 the next year by the B.luuuon Dep.rlmenr. From 1912 to 1926
Labor, Agriculture, Surveys, Fisheries, and Posts and Telegraphs were
kehed a8 joint drpmmmu 2 that order. The first Mully:n appointment
ame in 1922 on the strength the War D
the title of the General omm Commmduu the Troops, Straita Settlements,
rhud him in a false position in the States. As a result “Straits Settlements”
wis dropped from his title, and “Malaya” added to it. The other Malayan
A\ppointment came also through external prr-m as u».- ruu It of represen-
ations from the G In th the
of Indian labor by the unfederated States, Ihc Labo: pu\mzn was ﬂm
'mzd from its “SS. and F.MS." status mm a “Mnln) Labor Depa:

" under a "Conlro!l.l':r of Labor, Bb(;h ya" alm In lnlunlnﬁ lﬂlg
_n.-uukznonl lhylnhnnl nsus Officer,
St George Maxwell, “The Constitutional Problems of Malsya,” Crown
Coloniat, August, 1832, pp. 74-75.
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the grin behind. At the Durbar Clementi stated that the new
constitutional order would not admit of any authority interposed
between the State governments and himself, and he added that
any officer whom he might later appoint to help him with work
cmanating from the Malay States would definitely possess no
authority, would be of lower rank and status than the Residents,
and would be allotted merely secretarial duties. At the best, in
other words, the successor, if any, to the Chief Secretary would
occupy & seat not of remote and independent authority but of
the same lowly order as that occupied in connection with the
unfederated States by the Secretary to the High Commissioner.
In the minds of overheated federal patriots this declaration con-
jured up visions of Kuala Lumpur reduced to the status of s
country village while Singapore waxed fat on its spoils.

Especially in his address to the Federal Council the High Com-
missioner was firm that no such disintegration of the Federation
was implied in his schemes and that he sought no more than the
restoration of a federal character to what had drifted into being
& unitary State. He desired, he said, to make it quite clear that
the Federation, or League, of the four States would remain intact,
and that “the only contemplated change lies in the direction of
an extension of the League to embrace other Malayan administra-
tions desirous of joining it”; but to many of the officials and
unofficials of the Federation its continued existence without the
Chicf Secretary and without independent administrative depar-
ments was essentially inconceivable.

In the two key points of legislation and finance the new policy
was not very precise, although it was stated that the Feders|
Council would continue to legislate for the long list of necessarily
federal topics and also to hold the keys of federal finance. Tt was.
however, evident that M&,‘ effective decentralization would imply
the shifting of far larger and more important burdens to the State
Councils than they had previously borne—the High Commis-
sioner cstimated that the work of the Federal Council would be
reduced roughly by a half under the new system—and it wss
strongly suggested that they be enlarged and improved by the
addition of competent unofficial members, a step which the State
were prompt to take. With this resurrection of the State Council¢
from being moribund Malay appendages to the general structure,
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Clementi suggested that in the future no one should be appointed
ss an unofficial member of the Federal Council who was not
slready a member of his State Council.

This general program was put forward as representing the
wishes and needs of the rulers,' and received their immediate
spproval at the Durbar at which it was announced. The only
reservation which was publicly made was that of the Sultan of
Perak who utopianly suggested that, since the federated States
tad demonstrated their loyalty for so long a period, they should
be placed on & constitutional basis not only comparable to that of
the unfederated Sutea but mvolvmg an even larger measure of

. This | of the rulers was far from
being cchoed by the rest of Lha Penmsuln, however: from almost
all other quarters there arose a clamor of surprised pain which
grew louder and louder and more and more widespread as time
passed. In the Colony all the free trade sentiments burst loose
sgain; in the Federation practically every element of public
opinion except the Malays joined in vigorous dissent from almost
every feature of the plan *; in the unfederated States the dangers

* Serious doubts were expressed in some well-informed quarters as to
whether the rulers Ind‘ in fact, any intense desire for a change. Sir George

oty e Ay th %
authority for the mu_ment, he continued, “that since the Sri Menanti
tar all four Rulers have found an uppoﬂ-unhy of informing the High Com-
mssoner that they are oppo-r:d iy change in the duties and Wm of
their Residenta. . . public mmml ha hluncd if it imagines tha!
ntion in Smplvom can be the only result, if, indeed, it is not the lun ul lhn
frsent pol
way my own opinion that, although the rulers presumably looked

fsvorably on the new policy 'hm it was presented to them, the original sug-
@rstion and the main force it came from other .

rulers’ approval of the plan was formally preseated at the Pekan
Durbar on April 28, 1932. On that occasion the Sultan of Perak, speakit
“ all the rulers, stated that after mature mndenuon the rul :E:;j
ul mncumnee in the Commissioner’ for
rompt transference to State control of all mnm not agreed to be

“After all, why should any non-Malay individual, any British firm,

shating company, even any Civi) Servaat, welcome decentralimtion? 1o
o el o B ok Malay Peninsula it is obvious that the more central-
3d un administration is the more efficient and uu dmper it is likely to be.
The ton-Malay Anbuhxhnh of the Federated States are pﬂ'fecdt -tuﬁ:d
with the eystem under which they now live, and an: preerledd s

Sevitably raise in their mmda the fear of deterioration and dulouuon ol l!'m
Erymmental services that have served them e well” Straits Times, Octo-

1932,
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of Mal union were dvertised. Even a id
proportion ol Lhe officials privately backed up the almost unani.
mous of the ials, and the Chinese

gradually lent their whole-hearted support to it under the pres.
sure of various forces.

As the occasion grows more remote it is increasingly difficult
to comprehend why so great a furor should have been created by
the announcement of 8 plnn the pnncxpnl elements of which must

inevitably lves to any view of
Malaya's affairs; but n. is an undeniable fact that it aroused s
the and intensity of which are

unparalleled in Malayan huwry To explain this situation it is
necessary to look beyond the plan itself, although certain features
of it undoubtedly justified the fears of those who saw their par-
ticular interests attacked and were unable to take a long-run view
of the future prospects. The driving of the Chinese into opposition
was not a necessary result of the plan itself, and the same may be
said of many of the other hostilities which it shortly generated.
The two main factors which brought so many fundamentally
dn erse elements into a common opposition were, on one hand, the
ingly bad ion, and, on the other, the type
of diplomacy utilized by Clementi. The former caused a geners!
unrest which was only too eager to find a specific outlet, and there
were many who protested, as similar groups protested against the
policies of Franklin D. Roosevelt in the United States, that it was
unwise to tamper with the basic machinery at a time when there
were s0 many immediately pressing problems in the economic
sphere. These dissatisfactions were intensified by the inability
of Clementi to conciliate some of his opponents and thus divide
the attacking forces. It was widely contended that the whole
scheme, despite Clementi's denials of its finality in detail, hsd
been brought forward in too elaborately cut-and-dried a fashion
(Kusle ﬂrm':‘p‘ruuﬂﬁﬁu produted i sl of he Pinteny Boseealot
Fund of Mala; ong many other violent gibes, it remarked: “Rumor—
ever a lyi ]:de—-hn it that as soon ss the now independent Malay States
are me? mto the Confederated States of Malaya as a British Cm'l
Colnny,lhedxwlyo a peerage of the realm will be conferred mn
ir Ceeil Cl uSpeculnunnunlcnlnr.hnnu;HilExeel :y-iﬂ
l.lh some -y it will be ‘Barren Policy of Malaya'"”
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and that there had been no adequate consultation of local opinion.
Instead of winning over to him ouuundmg individuals -nd
groups by & preliminary process of and i

the G High C issi ded in a rational bul
impolitic fashion to thrust the whole scheme forth at once and
then to insist on its speedy execution. There was no pause to
persuade the different interests involved of the desirability of
supporting, in their own or the general Malayan interest, the
parts of it which affected their own concerns. The result was a
general uproar: on one side stood Clementi in a Aplendld uolnunn
of hat icy reason, app ly unable to pi d why
his rationality should meet so hostile a reception, and, on the
other, almost all the vocal elements of public opinion, clinging to
the established order and traditions and in part personally
aggrieved.

A further unfortunate feature of the situation was that the
groups and individuals who mpportad the new policy were almost

ily those best calculated to dice it further in the
eyes of the European unofficials and the Chinese. The scheme
sppealed primarily to the Malays of the Federation, in so far as
they troubled themselves with politics at all, since it seemed to
offer a greater opportunity for Malay rule on the order of that
existing in the unfederated States and for a breaking down of the
centralized British control at Kuala Lumpur. In the unfederated
States, however, the only Malay sentiment which found public
expression—that of the ruling clique—equally naturally was
hostile to the scheme because of the greater degree of con-
trol by Si which it foreshadowed, and this hostility
was in general shared by the British officials serving in those
States,

In the F.M.S. the attitude of the officials was more divided
and more complex. It was my impression that the bulk of them
were opposed to the new policy for a variety of reasons, but, as
officials, they were not in a position openly to combat the High
Commissioner. They feared that decentralization would
adversely affect the prized effici of the federal admini:
that it would damage the credit of the Federation, discourage the
large-scale enterprise on which the Federation so largely rested,
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and serve to set back the clock in almost every sphere. While
expressing a sincere affection for the Malays, these officials for
the most part had little faith in the possibility of Malay develop-
ment and frankly, if occasionally regretfully, looked to & future
in which the Chinese would cut off the Malays from even the
small share in their country which remained to them. On this
basis it seemed a Quixotic and futile gesture to waste time in the
pretense of handing back the States to Malays who were not
fitted to receive them, not much interested in getting them, and
not able to hold them when they had them. Since such officis!
views could secure only very meager public expression, the field
was, in many ways unfortunately, monopolized by & small minar-
ity of officers whose earlier experience had been largely ir one or
more of the four northern unfederated States. The conditions
existing there had brought them into closer and more favorable
relations with the Malays than was generally the case in the
F.MS. and had given them a strong taste for the simpler, more
native, structures as opposed to the Federation’s centralized and
lab E; dministration. In they rallied
to the support of the High Commissioner’s program, taking s
strong and more or less open pro-Malay position which neces-
sarily implied hostility to Chinese aspirations and, to a lesser
extent, to large-scale Western enterprise. Through their advocacy,
and the emphasis which they laid on certain features of it, the
entire policy came to be identified for many with a disastrous
process of “going native” at the expense of the foreign interests
which had made the country what it was.

To the Chinese in particular this type of policy seemed pecu-
liarly dangerous and threatening. In good part, of course, their
attitude was determined by the same considerations as those
which moved the rest of the unofficial community, whose economic
interests were largely inseparable from theirs, but there were also
special difficulties. In an era of aroused Chinese nationalism,
they had already been put on their guard by Clementi's onslaught
on the Kuomintang in Malaya, which was taken to indicate s
anti-Chinese bias on his part. Despite their amiable protests-
tions, they had little affection for or interest in the Malays, and
no belief in the ability of the latter to share in the management
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of the complex affairs of the modern world. Unlike at least cer-
tain of the British officials they felt no moral responsibility for
the future of lhc Mnlayl md, like the British unofficial com-
munity, Is almost exclusively in the
light of their own dnvcne mwmu. That part of the proposals
which involved a greater unity and uniformity among the Malay
States they could applaud, since it promised an extension of their
economic interests through the disappearance of annoying inter-
nal barriers within the Peninsula and through the implied increase
of British control in the unfederated States. This argument was,
however, outweighed by the fact that their present interests
chiefly centered in the F.M.S. and the Colony, as did those of the
British, and the immediate effect of the new policy was largely con-
fined to a breaking down of the lized federal . The
one other State that directly concerned them was Johore, and
there their interests were as amply protected as in the Federation
and they could make profitable use of the slightly greater flexi-
bility of governmental supervision. As Tan Cheng Lock, one of
the principal Chinese leaders, significantly phrased it in the Legis-
lative Council, the plan 1 to call for the ion of
executive and political power in the hands of the Resident of each
of the federated States, supported by the Malay Sultan and his
rajas and chiefs (“who, after all,” he remarked, “form a very
minute class of the population”), under the general supervision
of the High Commissioner. Even in the enlarged State Councils

the official and Malay el would decided!: and
overwhelm the unofficials, including the Chmm “So one natu-
rally fears,” he inued, “that the di ion scheme will

tend to develop, produce and perfect in the Malay States a purely
sutocratic form of government based on the taxation of the
people, whose energy, labour, capital and enterprise are the main-
stay of those States, without their adequate and effective repre-
fentation therein as is largely the case in the Unfederated Malay
States.” ' Added to this objection there was the dislike of the

" October 12, 1931. At(hcelmcn!l.hhte-aond:
answered Tan Cheng .:gdnlumduﬂnum
Hmlowmoulha'ellneo[diﬂnlnhmb)m to provide lbtm -nh
hnllhylndhlmhomu" an answer in no way calculated to Chinese
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Chinese merchants in the Straits for a customs union which would
act to interrupt the free trade on which their fortunes were based.
When it became apparent that the most ardent backers of the
new policy were the most outspoken pro-Malay and anti-Chinese
officials the Chinese joined in the fray whole-heartedly in defense
of the existing structure. It seemed clear that there was no way
in which they stood to gain in the immediate future from s
loosening of the federal tie, while they stood to lose both
politically and economically. With minor exceptions, their
objections coincided very closcly with those of the European
unofficials.

So intense and far-reaching did this controversy become that
the Colonial Office adopted the expedient in the autumn of 1932
of sending out to Malaya an impartial observer to examine the
situation on the spot, hear the opposing parties, and report as to
the facts and possible solutions. To what extent the shift from
a Labor to a National-Conservative government may have influ-
enced this decision it is impossible to say, but it is certainly s
factor to be taken into account. The man entrusted with this
delicate mission was Brigadier-General Sir Samuel Wilson, Per-
manent Under-Secretary of State for the Colonies, who three
years earlier had visited East Africa under similar circumstances
to discuss the recommendations of the Hilton Young Commission
In pmpnmllon for his visit, which was rightly regarded as the
e ion of the whole y, all pame. ized their
forces and prepared their documentation in an effort to wring
from him a report which would bear out their claims. The report
itself, when it appeared in the following year, was almost uni-
versally accepted as being a very able compromise between the
opposing positions, from which no one could extract a complete
victory, and as furnishing a platform for future action on which
all, with reservations of one sort and another, could agree."

Although the problem was at bottom a Malayan one it hss
been thought advisable to break up the treatment of it in terms
of the groups of units concerned.

* An excellent mmm-x of the r:pon wmhmed with & general survey of
the situation was published in the lahcr 17, 1933, See alo
Sir Frank Swettenham's letter, 1bid., Odobcr
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THE FEDERATED MALAY STATES

The two primary problems in the Federation were the devolu-
tion of further powers to the member States and the reduction in
status or the abolition of the Chief Secretary. Neither of these
was new: the former in particular had been officially and unoffici-
slly accepted in principle for a long time back as a necessary
move, and the Iatter had behind it the authority of more than
one High Commissioner.

In his devolution proposals, Clementi was, in fact, only hasten-
ing on the execution of a program the principles of which had
slready been adopted. The question was not one of suddenly
initiating & new and radical policy but rather of pointing out that
the earlier pledges to the States and their rulers of increased com-
petence had not been honored in any very substantial way. Under
the pressure of Guillemard and, perhaps, of Maxwell State
budgets had indeed increased and a number of services had been
transferred to State control, but these services were not of such
s nature as to arouse much enthusiasm or attract much attention.
Virtually all legislation remained in the hands of the Federal
Council—in 1931, for example, only two bills each were passed
by the State Councils n! Selangor and Pernk both supply enact-
ment d its fi ial control d ically all sub-
jects of importance. As one of the nblut Malayan journalists
wrote in 1932, “decentralization, which has been declared for the
last ten years to be necessary, has been carried out to the extent
that the State governments now control Sanitary Boards,
museums, bands, game wardens, and a few other things. . . . All
that remains of the independence of Selangor, after thirty odd
years of federation, is the control of a dozen minor services, and
the only government of which the enlightened public takes any
notice is the Federal government.” *

This almost complete submersion of the individual States in
the Federation might have been passed by as embodying the nat-
ural and logical development if it had not been for the continued

*“A Journal in the Federal Cay "Blthmquulm
This article av-mnldmmbh a g
troversy through the
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existence of the unfederated States and their relative prosperity
As it was, the difference between the two systems was too striking
to be ignored. Furthermore, public attention had recently been
drawn to it by the comments of W. G. A. Ormsby Gore, Parliy.
mentary Under-Secretary for the Colonies, in his report on his
visit to Malaya in 1928."* Drawing heavily on Sir Hugh Clil-
ford’s specch of the previous year as to the character of the Malay
States as Mohammedan monarchies, Ormsby Gore remarked that
the Federation had developed a more direct British administration
than the other States, which had wisely followed the indirect sys-
tem utilized in the Emirates of Northern Nigeria. Acknowledging
that there could be no going back on the fait accompli of feders-
tion, he expressed the view that the spirit and intention of British
policy in Malaya had been carried out more simply and more
completely in the unfederated States, and hoped that the latter
would for a very long time retain their individuality by keeping
themselves free from the toils of the Federation.

This praise of the unfederated States, combined with an unac-
customed disparagement of the glories of the FM.S., was carried
on a stage further by Sir Cecil Clementi in an effort to demon-
strate to the opponents of decentralization that his policy by no
means necessarily implied the ruin of the Federation's finances.
Where these lly based their on the
existing Federation as a financial giant surrounded by pathetic
and poverty-stricken neighbors whose development it had reluc-
tantly financed, the High Commissioner could demonstrate easily
enough that Johore and l\edah which he chose as examples, had
in fact amassed sub: I and were preparing budgets
for 1933 which left them in a somewhat sounder position than the
Federation itself. Nothing, he insisted, was contained in the
record which indicated that financial control in the federated
States was more prudent or more efficacious than financial control
in their unfederated brethren: indeed, he added, “it is in the Fed-
eral Government rather than in the State Governments that
improvident and extravagant methods grew up in the past, for
which we suffer here and now.” It can have afforded the proud
Federal councillors little consolation to bear in mind Clementi's

'* Cmd. 3235 (1928).
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aggestion that they remember the happy position of Johore and
Kedah while they listened to the “melanchaly statement”.about
10 be made in explanation of the Federal budget.'*

Despite these somewhat dubious assertions as to the relative
financial sanity and good health of the unfederated States it was
in the field of finanee that the High Commissioner met his first
decided check as far as the decentralization program was con-
cerned. There was general agreement, in principle, that the
FMS. was overcentralized and that it would be pleasant and
tactful to encourage the Sultans by the restoration of some meas-
ure of State control. It was also agreed by most critics that the
very wealth of the Federation in its boom days had encouraged
unduly lavish spending and that stricter financial supervision was
essential; but it was a different story when it came to actual
transfer to State control of what were regarded as key federal
services and the money to pay for them. Here the Secretary of
State for the Colonies of the new National-Conservative govern-
ment joined in to support the unofficials and the large-scale indus-
tries, protesting that it would be “unwise, unsound, and unfair”
to decentralize the services which regulated conditions in indus-
tries such as rubber or tin where uniformity was clearly essen-
ual.”* With this backing from the highest quarters the European

** Federal Council Proceedings, October 31, 1932. This financial com
wa, which attracted wide attention, by no means passed unchallenged. 1
the sdjournment speeches on Novy ember 1, 1932, the unofficials proceeded to
reply, ane of them summing up their case in the suggestion
o our neighbors in times of prosperity is the main cause
=l position of the Federation, and, morcover, that it is in o e m
due to that gencrosity that the very -mrumn- figures quoted by Your
Excellency were made possible.” A previous speaker had already pointed
ot um the FMS. had home the whale cost of such undertakings and con-
tbutions as HLM S. Malaya, um cumn‘buuon to the Smnron Naval Base,
tte Malayan Information Aj v in London, the whale of the capital cost
o the railway passing throug “Kedah and Kelantan, and many other under-
ukings which had benefited the unfederated States. It was further sug-
ested that if Kelantan and Trengganu were included the comparison was
2t quite 8o happy.

, Conceding these points, Clementi again aserted “that the crities of

fon should. that State G ot and
imsent experience, have proved themselves w be more, and not less, eco-
somical than the Federal Government.”

** House of Commons, April 22, 1932. The Times (October 20, 1932)
womented editorially in connection with Sir Samuel an-m- visit
st “the main tasks of statesmanship in Malayn are concerned wi
*eanomic realities which reck little of State frontiers.”

]
1 el




328 MALAYSIA

and Chinese were in a position to block the transfer to the States
of other than minor and non-essential services, the principsl
exception being public works, which the Secretary of State had
agreed to regard as properly a State service.

It has been said above that the financial implications of the
new policy had been left almost untouched at the Sri Menanti
Durbar, and to fill in the gaps here the High Commissioner
appointed a committee composed of the Auditor, 8.8. and FMS,
the Financial Adviser and Treasurer, F.M.S,, and the Resident of
Pahang. Being a wholly official committee restricted to recom-
mending financial changes necessary to give effect to the decen-
tralization policy, it was not completely trusted by the unofficiale
who saw Clementi’s program as a rash and scatter-brained attack
on federal finances, but its report was gleefully received as spell-
ing the doom of the policy.**

The basic principle adopted in the report was the opening
assertion that “in no circumstances should the policy of adminis-
trative decentralisation be applied in such a manner as to im
in any degree the financial stability and eredit of the Federation."
It was the assumption of the committee that federal finances bad
already been severely shaken by the depression, that they were
facing new and serious strains, and that future schemes of devel-
opment must depend upon loans. Therefore any reforms whick
would operate to weaken the financial strength and credit of the
Federation might shortly prove to be disastrous. Insisting thst
“political devolution cannot be purchased at the price of financis!
dissolution," the committee frankly concentrated its attention o
the maintenance of federal credit and acknowledged that its
recommendations did not go very far on the road to State finaz-
cial autonomy. Unlike the High Commissioner the committee
felt it necessary to warn against the extravagant tendencies of
local governments and to suggest the institution of a system of
very stringent supervision of State finance, exercised particularly
by the federal Financial Adviser and the High Commissioner.

' Federsl Council Procecdings, 1832, Appendix 22. On the basis of &
High Commissioner’s proposals the committee assumed tha
would have control, under the ay supervision of ] Mu.'m -dv-:m d

cultural, Chinese, Courts, Education, Pmmu Mines, Public Work:
Dninnﬁsudlmpum For » critical analysis of ;&m.mmuw-
by 8ir George Maxwell, Straits Times, September 13, I

S
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The extent of its insistence on the continued priority of the Fed-
eration in matters of finance may be seen from the fact that in
its sample draft estimates for 1933 it allotted to the Federation
revenues totalling $30,111,682, derived principally from export
and import duties and excise revenue other than that from the
sale of opium, as against $23,377,695 for the four States combined,
derived from opium, lands and mines, and other local sources.
Furthermore, the States were to turn over to the federal treasury,
in order to create a federal reserve fund of $35,000,000, all sur-
pluses beyond those necessary to maintain a liquid working bal-
ance. It is of interest to note that in this report, as in substan-
tially all similar documents, no mention is made of the rulers and
that it is correctly assumed throughout that the active agent of
the State is the Resident, joined, in some instances, by the State
Council.

The stand taken by this committee was on the whole endorsed
by Sir Samuel Wilson, although he was in a position to go further
since he was not bound by his instructions to work within the
limits of the new policy as laid down by the High Commissioner.
In consequence, he was able to state, as the committee would
1o doubt have liked to do, that “from the financial point of view
sy changes should for the time being be strictly limited to those
which will tend at once to check extravagant expenditure and
strengthen the financial position of the Federated Malay States.”
Asa ical matter he ded that for a period of four
years there should be no basic change in the financial relations
of the Federation and the States, i.e., that the Federation should
continue to collect and appropriate all revenues and that the Fed-
eral Council should then vote a block grant to each State to meet
the total cost of the State services. At the end of this period the
collection and appropriation of certain of the revenues would be
tuned over to the States to be followed ultimately by others
sufficient to meet all their expenditures without federal subven-
tion. From a financial standpoint, therefore, Clementi’s reforms
were in good part blocked for the immediate future and the
States were left in precisely the same state of financial depend-
ence as formerly, although the funds at their disposal were to
be increased.

As far as the transference to the States of control over the
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services suggested at Sri Menanti was concerned, Wilsy
accepted the proposals of the High Commissioner, although b
warned that the day when it would be practicable or desirabls
to place the rulers in the Federation in exactly the same position
as the rulers in the unfederated States was a long way off. H:
agreed that the federated rulers had been promised and expected
control of their own domestic affairs except where a unified policy
was clenrly necessary, but he took pains to emphasize the fst
that such a transference of control was advisable essentially for
political reasons, while “from & purely economic point of view it
would no doubt be advisable in a country the size of Malays to
have one Central Government administering the whole territory”
Nor does he appear to have been under any illusions either as i
the extent to which the rulers would themselves participate in
the strengthened State governments or as to the likelihood of lur-
ing the unfederated States into the federal fold. In brief, the
carlier policy of Guillemard was to be carried forward, but at the
same time the Federation was to remain the principal factor iz
the situation and to retain control of the purse strings.
Although no mention was made of it in the High Comms-
sioner’s address at Sri Menanti, the problem of securing a highe:
degree of unification of the Malayan judicial systems was one of
the matters which shortly came to be tied in with the brosder
issues of decentralization and of Malayan union. In the Feders!
Council session of September 13, 1932, one of the British unofi-
cials rose to confront the High Commissioner with the wide-
spread rumors that there was to be some sort of amalgamation of
the judiciary of the Straits and the Federation and to plead vig-
orously against the taking of such a step. The High Commis-
sioner conceded the truth of the rumors, but insisted that matters
had gone no further than a joint discussion between the Chief
Justices of the two administrations and Colonial Office authori-
ties. In November the F.M.S. Bar Committee submitted to Wil
son a dum outlining its misgivings and seeking his inter-
vention to check further developments. The proposal that there
should be one Chief Justice stationed in Singapore and acting for
both the Colony and the Federation, the Bar Committee coun-
tered by pointing out that in the Colony the fount of justice ws
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the British King and that the Supreme Court administered a law,
the basis of which was the common law of England, whereas in
s Mulny sum.- the fount of justice was the ruler and the law

d was Moh dan law d by Malay custom.
The obvious anomaly of having one court for several countries
politically distinet and with different laws was sharply pointed
out. The degree of interchangeability of judges was regarded as
slready adequate, and it was feared in this, as in other matters,
that if a Chief Justice for Malaya should be stationed in Sin-
gapore, the needs and wishes of the Federation would be
disregarded.**

In his report Wilson repeated without comment Clementi's fur-
ther proposal that the separate entity of the several federated
States should be recognized by constituting a High Court of Jus-
tice for each State which would be linked together at the top in a
single Supreme Court of Malaya having jurisdiction over the
Colony and the F.M.S. with a single Chief Justice at its head.
This Supreme Court was to comprise a High Court of Justice in
the Straits, the State High Courts, and a Court of Appeal having
jurisdiction to hear appeals from all the High Courts. As in the
rest of the Malayan unification scheme, if the unfederated States
elected to use the services of the Court of Appeal, its jurisdiction
could be extended to them. Leaving the matter of the single
Chief Justice for the Colony and the F.M.S. for later considera-
tion, Wilson stated that he could see no substantial objection to
the Chief Justice of the Colony being empowered to sit as a judge

** These views were directly challenged by A.K. & B. Terrell, Ju
the Supreme Court of the Straits Settlements and the FM S, m hu M
Lequlation and Its Future (Singapore, h. IV. Dismay lhe
lative chaos in the Malay States and the Colony, Mr. Justi
far-reaching reforms which he h would result in “the j

¢f Malaya being reorsanised by the appaintment of & single cnmf ?f-.um
for the whols of Dalaya and & permaneat Court of Appea)

jection to the Chief Justice of the Colony being
tho appointed Chief Juatice of cach of the mdnudual States just as the
Governor is also High Commissioner.” “In Malaya," he continues, “the
unstisfactory constitution of Appeal Courts has bccomc accentual the
gmctice which has recently grown up of the judges in the Colony and in the
¥ . working us it were in water-tight compartments. In theory the judges
ol the Colony are judges of the F.MS. and vice verm, but in practice only
iedges § i the Colony sit on appeal from a )ndumenl. given in the Colony,
124 the poeition ia the FALS. 1 the same.
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in the Federation. This step was taken by an F.M.S. enactment
of 1934 which established the Chief Justice of the Colony as s
ez officio judge of the F.M.S,, thus placing both Chief Justices iy
a similar position, both sitting as members of the Court of Appes
in both territories. When last heard of, Clementi’s proposal of s
single Chief Justice for the Federation and the Colony was stil
under consideration by the Colonial Office. Even less advance
has been made in the larger problem of a general unification of
the judicial systems of the Peninsula. The lack of a regulary
constituted Court of Appeal in the unfederated States, with the
exception of Kedah and Johore where judges of both the F.MS
and Colony courts may sit on appeal cases, is made even mare
serious by the lack of a provision for appeal to the Privy Council
from the four northern States. In the Colony there is an appesl
to the King-in-Council as of right, but the Malay States are not
subject to the Orders of the Privy Council except at their own
request. In 1906 the four Sultans of the Federation requested
that the Privy Council entertain appeals from the FMS
Court of Appeals, and the same step was taken by Johore in
1921, but it has not been followed by the other unfederated
States.'*

The major point of conflict remains to be considered: the sbo-
lition of the post of Chief Secretary. Sir Samuel Wilson recog-
nized clearly and explicitly that in the eyes of the Europeans and
Chinese and of the commercial community as a whole this wu
the crux of the situation and that it was on this point that earlier

toward d lization had gone to smash. He stated,
as was undoubtedly the case, that without exception the represen-
tatives of the business interests and of the unofficial members of
the community, backed by a large number of officials, believed
that the post should not be abolished unless another were sub-
stituted for it, filled by a senior officer residing in Kuala Lum-
pur who would assist the High Commissioner in co-ordinatizt
Federal policy and remain accessible to representatives of th
public.

These views were vigorously and clearly stated in a Memoriz!
drawn up for presentation to Sir Samuel Wilson by a conferenct

** Ibid, p.85.
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of delegates from Malayan public bodies **—in itself a remark-
sble tribute to Clementi’s ability to weld the forces opposing him
into & united front. This Memorial paid the customary lip-service
to the idea of entrusting a measure of local control to the indi-
vidual States, applauded the cautious i d by the
committee on financial changes, and proceeded to devote its main
sttention to the threatened supplanting of the Chief Secretary by
the High Cq issil Its basic ion was that the success-
ful i of the ion was d dent upon the main-
tenance at Kuala Lumpur of a resident head who knew the coun-
try intimately and who would be in a position to represent the
interests of the F.MS. to the High Commissioner at least as
strongly as the Colonial Secretary represented those of the Colony
to the High Commissioner's alter ego, the Governor. If the Chief
Secretary were to disappear, however, the executive headship of
the Federation would pass to the High Commissioner, who, living
i Singapore and being frequently a stranger to the country,
would substitute government from Singapore in the interests of
the Colony for the present government from Kuala Lumpur in the
interests of the Federation. Already, the memorialists contended,
=0 unfortunate system of partly absentee administration had been
introduced into the five important departments whose heads lived
in Singapore and held joint appointments, and they regarded the
extension of this system to include the Federation’s principal bul-
wark as an aband of all the Federation had achieved and
stood for.*" It is not unfair, I think, to summarize the position
of these leaders of the opposition by saying that as against the

** The Memarial was presented at Kuala Lumpur on November 29, 1932.
Th budus in the lourteen, u’gh:ndndad

y oat
constituent bodies, and, was accompanied by & separate
:‘:-?;I‘m of the views of each of tﬂ“w.. Thm statements pnb: very

ints of

the various economic and nus:l groups.

T i Memorial, a laer, fother question was put: I it com:
pati] it) tative s Ma) ‘s person

be hould 3 nfed:f:l’ tive ofhcer of States to which he is secredied

ch protected, are nevertheless States?"”

mhmobjemm is searcely one to which much substantial .unnm

voi
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Malay States they insisted on the maintenance of a centralized
European control and as against the Colony’s trading interests
they asserted their independence as producers. Of a deeper con-
cern than this for either Malay States or Malays there is little
if any trace: the enterprising journalist who labelled the Memo-
rial the bible of economic imperialism in the F.M.S. was not with-
out justification.'*

Managing in some fashion to survive the furious bombardment
to which he was subjected by both sides in Malaya, Wilson
brought forth a proposal which, although it made certain con-
cessions to the unofficial British-Chinese opposition, was essen-
tially a vindication of Guillemard’s and Clementi's claim that the
Chief Secretaryship must disappear. The abolition of the post
with its present powers and duties, he reported, was vital to the
success of any policy of decentralization, but he was prompt to
add both that the Chief Secretary could not be dispensed with
until the greater part of his powers and duties had been trans-
ferred to other hands and that even in that somewhat remote
future it would still be necessary to retain an executive head of
the existing federal machinery. This new officer would, however,
be lower in status and equipped with much slighter powers than
the present Chief Secretary.

The final formal step in this direction was announced by
Clementi’s successor, Sir Shenton Thomas, in the Federal Coun-
cil on November 14, 1935, causing scarcely a ripple on the calmed
and again prosperous waters of Malaya.'* The Chief Secretary

** This journalist continued to state: “In the light of the historical dats

the only possible conclusion is that the Conference not been able to sub-
ordinate its own commercial, industrial and professional interests to the

political necessities of the Federation, and that it expects to enjoy in s fed-
Fration of protected Malay States all the advantagts that are ohered by §
British colony. In other words, it has demanded almost exactly the sme
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disappears and into his place there steps a Federal Secretary, but,
learning perhaps from earlier experience, the change is not confined
to name alone as in the reforms of 1909. The Federal Secretary
1s now lowered in both status and salary, a matter strikingly sym-
bolized by the transfer of the Federal Secretary to the official
residence of the Resident of Selangor and the elevation of the lat-
ter to that of the former Chief Secretary. In precedence the new
officer now follows the Residents instead of heading the list. A
significant feature in the High Commissioner's announcement of
his plans was the statement that the Federal Secretary is to deal
with matters affecting all Malaya and not merely the F.MS,,
slthough it appears that for present purposes at least he is to
confine himself to Malayan matters in which the F.M.S. are par-
ticularly interested. There can be little doubt that this is intended
as a further move toward a Malayan union but there is much
spade work remaining to be done before such a union can appear
in full bloom. In general the High Commissioner defined the
functions of the Federal Secretary as being those of a co-ordinat-
ing officer who will consult officials and unofficials, prepare cases
for submission to the High Commissioner, and act as the latter’s
mouthpiece. In lesser matters where the issue is clear the decision
will rest in his own hands as far as strictly federal affairs are con-
cerned, but in State matters he has no authority to disapprove the

ions of the Resid without the consent of the
High Commissioner although he may approve such recommenda-
tions at his own discretion. In brief there is to be a strong senior
officer located at Kuala Lumpur and sitting in the Federal Coun-
cil, but his subordination to the High Commissioner is clearly
established and his powers over the Residents and the State gov-
ernments have been very sharply reduced. “He will remember
always,” as the High Commissioner put it, “that the authority in
the States is the Ruler, and that the British Resident is the High
Commissioner’s representative .therein. It is the right of the
Rulers and of the British Residents that they should have free

phich ia earlier aud better days had been blocked by violent public clamor,
but the Straits Times in an answering editorial of 21, 1836, pleads
ikt there have been storms enough in Malays and that it 1 tise for bricish
Malaya, having failed in sabotage, to accept defeat gracefully.
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access to the High Commissioner.” But since the first appointee
to the new office has served previously as Controller of Labor,
Malays, he will not need to be reminded either that Malaya is
for many purposes a single British unit nor that the authority of
the rulers in their States is the authority of the British Residente.

The future of the Federal Secretaryship in actual status and
power must depend in large measure upon the progress of an all-
inclusive Malayan union, which would imply the setting up of
new central machinery to deal with matters of interest to Malaya
as & whole and the absorption into it of what then remains of the
existing federal machinery. It appears to be generally recognized
that in an area which has seen as highly integrated an economic
development as the F.M.S. it is impossible to turn all matters
back to the States: central control is essential and inevitable.
Furth it is 1 ded that this work of control
and co-ordination cannot be carried on by the High Commissioner
alone and that a senior officer residing in Kuala Lumpur is a vital
necessity.”® If all the Malay States were to be drawn into a com-
mon federation and that federation were to include, or, at least
be closely linked to, the Colony, a great part of the presenb admin-

istrative ! would di and ion from
Singapore of the whole area as one for federal purposes would b:
far simpler. The often ad: d that the d

States have developed adequately without any common authority
other than that provided by the High Commissioner ignores the
fact that these States have not yet been effectively drawn into
the network of common economic interests which has linked the
federated States into an indissoluble whole. To recognize this is
not to say that there is not room for considerable devolution
within the Federation, but it is to say that, short of a radical
shattering of its economic life, the only fundamental change
which can come to the Federation is a widening of its base to
include the other Malay States. This situation seems to have
** The Wilson Repoﬂ -uud “It would be xmv-’bh for the High Com
missioner to do the
actual position and pc'm ol the Chief Secretary, particularly in ml-lwn to
the Commissioner, is to be found in an interesting ex: of some-
what ive letters between “Klyne Street” ud the Clud Seucury re-
8ir George Maxwells

rinted in, the Straits Times, July 25, 1033, Soo also
B e Sirares Fimen Movamb: 11532




MALAYA TODAY 337

been grasped by Clementi but it is precisely the point at which
the least advance has been made. On this basis it seems clear
that the Federal government must continue to occupy the center
of the stage and that the Federal Secretary, more closely asso-
cisted, perhaps, with a council of Residents, and more directly
under the contral of the High Commissioner, must continue as an
important personage until a new and broader federation has been
created to replace the old.

As the High Commissioner insisted from the outset it has been
necessary to strengthen the four State governments concerned in
order to enable them to deal effectively with their new powers,
but it is essential to bear in mind that this process has not neces-
sarily involved any increase in the actual share in these govern-
ments of the Sultans in particular or the Malays in general. It
is unnecessary to rehearse here the argument which has been
sdvanced earlier to the effect that from the earliest days of Brit-
ish protection the administrations were in fact in the hands of
the British Residents and their staffs, and that neither Sultans
nor State Councils played any very substantial role. Despite the
common assumption in Malaya at the time of the controversy
over the new policy—an assumption not without its propaganda
implications on both sides—that decentralization meant handing
over power to Malay Sultans and their subjects, it was actually
the far more logical assumption that it would be the Residents
and the British officials in the States who would be the principal
beneficiaries, in so far as control W actually given over &o the
States and not merely i to a new i in
Singapore.

In a characteristically able article forecasting the probable
future of Selangor the Kuala Lumpur correspondent of the Straits
Times wrote that “to the cynic this idea of returning to a separate
State government in an area no larger than an English county is
& sort of Anglo-Catholicism in British colonial palicy, an attempt
to resanctify symbols that have lost their meaning and to revivify
beliefs that are dead. Separatism in Malaya, says the cynic,
Is to 8ir Cecil Clementi what medisvalism is to Mr. Chester-
tan, a faith as romantic as it is inapplicable to modern circum-
stances,
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“One can only reply that a choice has to be made one way o
the other. If we are to have a centralised bureaucracy let it be
an honest one, and let us admit that the Sultans are nothing more
than picturesque anachronisms in a British colonial super-State.
Or, if we choose the alternative, let us create the realities as well
as the forms of State government.” ** To call for such honesty in
a world where fictions play as large a rdle as they do in indirect
rule of the F.M.S. type is to call for the moon: o long as the Sul-
tans serve & useful British purpose they will be retained and the
colonial super-State will modestly conceal itself behind their
anachronistic trappings. Nor is the issue only one of colonial gov-
ernment from Kuala Lumpur or Singapore as against the restora-
tion of Malay States.

There is also another element in this situation. The Federated
Malay States, as has been seen, have largely lost their Malay
character and have taken on a markedly Chinese-Indian-British
complexion. Even though it is an obvious point of British strat-
egy to insist on the priority of the claims of the Malays, no gov-
ernment can in fact ignore the interests of the great non-Malsy
populations. The British are faced by the dilemma inherent in
indirect rule: the continued maintenance of the old forms of gov-
ernment and of the old ruling caste when the governed them-
selves have evolved beyond those forms and are tending to repu-
diate that caste. In Malaya this dilemma presents peculiarly
difficult problems because of the difference in race between the
rulers and large bodies of the ruled. In practice an advanced
Chinese population cannot be turned over to the control of &
Malay autocrat and his chiefs, and even the form of Malsy
autocracy can be retained only so long as it is an open fiction cov-
ering rule by more enlightened elements. Once the racial issue
had been raised by Clementi's pro-Malay supporters there was
no other course for the Chinese, Indians, and Europeans to take
than to fight for the retention of the federal government, which
was definitely theirs as opposed to the Malays', or, if that proved
xmpowble, to dcmud l llrgn shne in the reformed State gov-
ical matter, cannot be &
matter of going back to the dayu before British protection; it can

** July 15, 1933,
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be & question only of re-asserting the powers of the British Resi-
dents as in pre-Federation days, coupled with a greater or less
degree of overt recognition of the political claims of the non-
Malay inhabitants of the States.

That this represents the actual state of affairs was strikingly
brought out in the House of Commons in a passage at arms
between Colonel Josiah Wedgewood and the Secretary of State
for the Colonies, Sir Philip Cunliffe-Lister, on July 14, 1833. On
receiving the news that the government accepted Sir Samuel Wil-
son's recommendations and that they were almost universally
approved in Malaya, Wedgewood vigorously protested that this
was to sanction the thoroughly vicious principle, already visible
in India, of shuffling off British responsibility in favor of some
native chief, sultan, or raja, instead of creating a government
representative of and existing for the people. To this charge the
Secretary of State replied in terms sufficiently significant to war-
rant & quotation at length. He conceded that the Chief Secretary
was to be eliminated but he denied that the treaties on which
British control rested were to be altered even by a comma. Finan-
cial control, he said, was rightly to remain in the Federal Coun-
cil. And even with the elimination of the Chief Secretary and the
transfer of certain departments to State control, he continued,
“in future exactly the same officers will conduct the administra-
tion of all these departments as they are being conducted today.
They will not be rajahs, they will be British civil servants and
they will be answerable directly to the High Commissioner
(whose responsibility to the Secretary of State remained
unchanged). It is simply a question of whether it is more con-
venient and more practicable that the same British officers with
the same responsibility should act through the conduit pipe of the
Chief Secretary or be responsible to the High C issioner: that
is what the h ble and gallant Gentl calls handing over
exclusive control to a number of rajahs.” Comment would be
superfluous.

In the practical operation of Clementi's reforms, as modified
by Sir Samuel Wilson’s recommendations, the results appear to
have been much along the lines so sharply defined by the Sec-
retary of State although it is to be hoped that he somewhat over-
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stated his case for purposes of debating advantage. A number of
departments have been handed over to the States and the State
budgets have been rising. In the budget prepared for 1935, the
Federal Council voted to each of the States lump sums which
together amounted to less than half of the Federation’s total esti-
mated revenue, leaving the further allocation of these sums amang
the several departments and services to the State authorities. It
should be noted that these lump sums were arrived at by a Coun-
cil of Residents, under the presidency of the Chief Secretary, in
which the Financial Adviser participated, and that they were
then examined by the Finance Committee of the Federal Councl
before the Council itself passed on them. The predominance of
the federal element, on one hand, and of the British officials, on
the other, is clear. With the return of a considerable degree of
prosperity in the last two or three years the concern of the public
and, as far as one can see, of the officials has been with the build-
ing up and ultimate disposition of a huge surplus, amounting to
over $60,000,000 at the end of 1935, in addition to the Opium
Revenue Replacement Fund of over $28,000,000; but in all this
there has been virtually no mention of the individual States or
their finances."*

The hening of the State administrations has taken the
dual form of extending the degree of State control over the
departmental officers serving in the State and in enlarging and
modernizing the State services and State Councils. In the first
respect a distinction was drawn by Sir Samuel Wilson between
the Public Works and Medical Departments, where executive cos-
trol was to pass definitely to the State department heads under
the advisory supervision of central Advisers stationed in Sings:
pore, and the other decentralized departments in which the execu-
tive authority would continue to rest with the central Advisers
who would, however, in the new order derive their authority per-

** The Straits Times, while waming against a return to the uander-
mnlnu " of the plul has conmu u{i oppultd tbe I:negmuou s ..,m'}mx-:
policy as involving an “over-rig an “over-generous i
dulgence of posterty, soins bevend { the requirements of sound fasseal
policy” In particular it pluded the ml!lhuou of food taxes bearisd
most heavily on the poor and s reduction of quit rents fixed at a time whet
rubber sold at -vcnl times its pnxm price. See editorials of May 27, July 3
November 28, and December 19, 1935.
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sonslly by written warrant from each State government under
the hand of the Ruler in Council. Furthermore, the State Cleri-
cal Services have been expanded to embrace the new State func-
tions and have taken over some of the posts formerly existing
in the federal service.

The expansion of the State Councils, which have been waked
from their long slumbers by the increase in their legislative and
financial powers, has necessarily consisted primarily in adding
non-Malay members, both official and unofficial, to secure a higher
degree of competence, to co-ordinate State and federal activities,
snd to give representation to the other elements in the society."*
80 long as the State Councils had no public business extending sig-
nificantly beyond local religious matters no one was concerned as
to their composition, but once they assumed real powers their
reconstruction was inevitable. Such reconstruction, however,
doomed their continuance as Malay Councils arising naturally
from the native society: it presents a real problem to attempt to
build up assemblies “made up of keen-witted and hustling busi-
ness men and officials on one side and Malsy chiefs on the
cther.” In some quarters it was proposed that these difficulties
tould best be overcome by the creation in each State of a Council
with two chambers, somewhat along the lines of Johore, one

ing the old Malay el and the other the new and
sctive forces,’* but this proposal met with no considerable
scelaim. In consequence the old Councils have been accepted as
the basis of the new structure but with a revised membership
which radically changes their character. It appears that to date

** For review of the position and activities of the Councils
leheFMS m&rgme well's article in the Straits Times, Septem-

29,1932, “It would be unfair to the State Councils to confer upon l!wm
Wl‘m in une- ol their petence,” he writes. "Evcrymn who knows h
iexperienced the Counuh are in matters of finance wil that nt
a better that the Shla Councils should have & real control nl o little rather
th a ﬁelxuo\u control of & p'u! deal.”

itorial in the Malay Mail, November 29, 1932. U

:bcme the ruler wwld ide over the u per chamber which vwld delib-

presi

mte in Mnky. while "mnuuve vu ion could br lree vtnu-

Iated in in the lower chambe: gtmden

An «hlom in \hc&lml‘ Times (Odaber ﬂ lm Ze mﬂiunt

Ml um “the Malay [nl.not has to substantial amount nl
conferred upon hl.ln suu Council or a small

nd
Wtolmmﬁaudwmddtywulﬂuu&m
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no wholly ptable solutions have been di d for the vari-
ous problems that have inevitably intruded themselves. Among
these may be mentioned the difficult situation created by the pres-
ence of the ruler in a Council which is supposed freely to debate
the questions of State, and the language problem which sl
troubled the Federal Council. The traditional practice is, na
rally, that the Councils should be conducted in Malay, but |
is a language with which the new members arc likely in most
cnses to be grossly unfamiliar, their acquaintance with it fre-
quently not going beyond the bastard Malay which serves as s
crude lingua franca throughout Malaya. On their side, the rulers
and chiefs are likely to be equally unfamiliar with English. In
these circumstances, if there is to be any joint debate, the business
of the Councils must be continually interrupted by the tedious
translations of the interpreters.

In more general terms, if the above analysis is substantially
correct, it may well turn out that the principal effect of decen-
tralization is not the ruination of the complex federal machinery
and economy by Malay rulers and chiefs, but rather the begin-
ning of a revolutionary process which will have the result, per-
haps, of pushing aside those rulers and chiefs unless they demos-
strate their ability to fit in with the modern warld.** The ancient
structure of the States has been able to survive until the present
day in large part because they have been left as insignificant
backwaters while the main streams were diverted through the
federal channels of Kuala Lumpur. Now a considerable part of
those streams are flowing through the State capitals, but the ol
channels are by no means broad enough and strong enough to
hold them. The problem which only the future can answer is s
to whether the Malays will be able to hold their own against the
other races or whether, in the States as previously in the Feders-

% That the Malays themselves are aware of the possibilitics in this coo-
nection is indicated by an article in a Malay journal. a translation of which
appe: in the Malay Mail, November 12, 1931. This article asserts tha!
l:e Malsy members of the State Councils have usually been chosen cither
on grounds of birth or of subservience to the ruler and only seldom becux
of their ability and experience. “Can we sincercly hope that the Malay cou>
try will always be secured in our J;m-:on, or the Rulers on their thrune
if such a state of affairs is allowed to continue? . . . The Malay Peninsch
belongs to the Malays. Our right is indisputable. It will remain so as o=
as we are fit to guard, control, and manage it.”
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tion, they will be driven back step by step until again only a
fetion of power remains to them.

MALAYAN UNION

It has been seen that in those parts of his proposals which
dealt with d lization in the Federation Sir Cecil Clementi
scored a considerable success despite the great volume of public
opinion which opposed him. Even on the key issue of the Chief
Se:n.'-nryshlp lm views ultimately carried the day, and today the
F.MS. is begi to ble the federation which it set out
to be as agamst the unitary State which it had become. But his
success here is counterbalanced by the failure to date to achieve
significant results along the lines of bringing the other Malayan
sdministrations into a common political or ccounmw framework.
It is true, in spite of a if dency in that direction, that
1o full-fledged Malayan union could be expected until the feder-
ated States had been restored to some measure of dignity and
sutonomy, but even with this reservation it remains an extraor-
dinary phenomenon that so little should have been accomplished
in the way of bringing uniformity out of diversity.

The idea of Malayan union is so wholly obvious that it had,
of course, been put forward on a number of occasions prior to the
Sri Menanti Durbar but never as an official program to be car-
ried through in the more or less immediate future.'* Its official
announcement brought no troop of adherents flocking to its ban-
ners. In a remote and general way it was accepted as no more

** See, for ple, the of J. Robson in the
Council on June 20, 1922, November 17, 1923; Lowther Kemp in the
Legislative Council on October 23, 1922; MacPhail,
, 1021. The yan Chinese lor, Tan Cheng Lock,
in the islative Council on Novmbu- 1, 1926, that the “ultimate political
oal should be a united :H-&o:m British with & Federal Gov-
mml and Pulumenl lor whole of it. . . . I think it is high time that
enced to towards forging the surest and strongest of
at United Halaye by Tostering oeteting and creating » true Malayan spinit and
lmaupt its people to the complete elimination of racial

or communal
lnlﬂﬂAW tndTﬂRudmh “A wise policy will be directed
nouoenmn differences between se i

tes and
Mnhylmunbchplinddy in view in the interests of & wise and eco-
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than a statement of the ultimately inevitable and perhaps desir.
able,”" but as a practical matter to be put into effect immediately
by taking concrete steps it was fought tooth and nail. Each step
that would have to be taken meant the dislocation of the estab.
lished order and the crushing of certain interested toes. The
Federation in general felt that it was big enough, that an exten-
sion of Malayan unity meant the loss of its own individuality and
the increase of Singapore’s power at the expense of Kuala Lum-
pur, and that it would have to bear the financial burden of devel-
oping the more backward northern States. The unfederated States
were in mortal fear of the loss of their sovereign independence
and the disruption of their more rural way of life by the high-
powered planting, mining, and commercial interests of the Fed-
eration and the Straits. The Colony took no very keen interest
in the affairs of its hinterland and was in particular strongly dis-
inclined to abandon its free trade traditions by merging itself into
s Malayan customs union ringed about by a considerable range
of tariff barriers.

It was difficult to attack the general validity ol the !rhema
but easy to oppose or sab each of its parti
tions. Here again Clementi opened himself ln the attacks of the
opponents of his policies by rushing ahead too speedily with an
unfortunate neglect of the need for gradual persuasion and con-
ciliation. Particularly in dealing with the unfederated States it
was essential to wean them away gradually from their cherished
independence, treading gently and insidiously past their alway:
watchful suspicion of external interference, but this appeared to
be a method of proceeding to which the High Commissioner could
not adapt himself. Despite the strong counsel of men long inti-
mate with Malaya and the Malays he insisted, for example, on
the speedy announcement of Malayan Advisers to head or super-
vise departments which were separate in each of the States, only
to find that the rulers, to the concealed pleasure of their British
associates, declined to acknowledge the validity of the appoint-
ments for their States. It was the op'u:ion of the old hands at

1% There were, however, & number of voices rased in favar of the &
ua, for cxample, that of the Seraits Echo (Pm November 18, 1022). s
nlcomtd-ninzn!bu.lopnmonmlhudxmﬂm nited Malays 2

such an integral part of any f.vnlu'ulcure Mll.lyu pobcy um Mmmd
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Malsyan dlplomncy that the rulers could without great difficulty
have been cajoled in a roundabout fashion into an acceptance of
much of the new program, but as matters were actually handled
the rulers felt that their p ives had been idden and
their resistance was immeasurably stiffened.

The unfederated States—notably Johore and Kedah, as usual
—were naturally the storm centers of the agitation against the
«cheme for Malayan union. Neither the Colony nor the Federa-
tion was much interested in this aspect of the new policy and
both p bl ded it as a hat visionary proposal
whmh could be better considered when it came closer to realiza-
tion. Furthermore, even apart from the economic miseries of the
time, each had troubles of its own sufficient to absorb the bulk of
its tion, the Colony in ion with the proposed customs
union where it bore the brunt of the fighting and the F.M.S. in
connection with the whole issue of decentralization. But the rela-
tive indifference of these two senior partners to the potential
Malayan League in no way impaired the vigor of the campaign
carried on against it by those who would have had to give up
their own independent firms in order to be admitted as junior
partners,

From a formal standpoint Kedah was in a somewhat better
position to protest the new policy than was Johore since the third
article of the A of 1923, bl British protec-
tion after the lapse of the transferred Siamese debt agreement,
expressly stated that the British would not merge or combine
Kedah with any other State or with the Colony without the writ-
ten consent of the Sultan in Council; but Johore is in fact
regarded as being on the same footing. That such written consent
was unlikely to be forthcoming was made abundantly plain in
the memorandum which the Regent submitted to Sir Samuel
Wilson: “The Government of the State of Kedah is definitely
opposed to any proposal which would in any way combine the
State of Kedah with any State or Colony, or which would modify
in any degree the rights and privileges now enjoyed by the State.”
While asserting its decp gratitude for the peace and nlcty
enjoyed under British ion and for the assist
ally rendered by British officers seconded from the F.MS. and
the Colony, the government of Kedah insisted that its goal was
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to create a model Malay State in which the administration would
be carried on by Kedah-born Malay officers. Aside from the
purely political aspect of independence it is evident from this
memorandum, as from Kedah's general policy, that she is afraid
of losing her Malay character through a too speedy opening up
of the country and the inrush of alien immigrants which would
almost inevitably be its accompaniment. The Regent could boast
of the assistance which the State, as primarily a rice-growing
area, had been able to lend to the Straits and the F.M.S. during
the disastrous and expensive rice shortage of 1919. It is obvious
that the Kedah authorities, British as well as Malay—and the
same would hold true of the three other northern unfedersted
States—fear that any form of Malayan union would impair the
ability of the State to pursue its more modest Malay aims and
would expose it to large-scale development by alien capital and
labor of the type characteristic of the Federation.

Since Johore could plead neither special treaty safeguards nor
a peculiarly Malay character as the btmn for its objections it
rested its case ially on blish: dent and the tradi-
tional independence of the State. It is not without interest to note
that in the case of Johore lhc oﬂ'lcial representations to Sir Samuel
Wilson were 1l d by of protest drawn
up by the unofficial members of the State Council—two Euro-
peans, two Malays, and two Chinese—who, it might be thought,
would be likely to welcome Malayan union as & means of broad-
ening their horizons and escaping from the inevitable parochial-
ism of a small Malay State. On the contrary they asserted that
while Johore was unconcerned by decentralization confined to the
F.MS, it would at all costs maintain its present political inde-

d if that d lization should turn into a unification
of all essential services ultimately leading to a super-federation
embracing all Malaya. Furthermore, they sharply criticized the
Governor for ignoring the existence and opinions of the Sultan
and the Council by appointing and gazetting Advisers on Medics!
and Health Services, Public Works, and Drainage and Irrigation, to
include Johore, without consulting either the ruler or his Council
Johore, they maintained, was prepamd to consider on their merits

any for such which might be brought
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forward, but only if the State were consulted in advance, if the
conditions were acceptable to the Sultan and his government, and
—a large order—if no political interference or significance were
involved or implied. Because of Johore's large economic interests
the unofficials also drew up an elaborate indictment of the pro-
posed customs union, a matter which was of less direct concern
to Kedah.

There are a number of reasons for the strong line taken by the
Johore unofficials, who L d correctly the gen-
eral temper of public opinion. They knew that their ultimate
interests in the way of law, order, and decent government were
sdequately safeguarded by the British officials in the State and
on its borders, and thuy had no serious ccmplmnu about the sys-
wm as it was Of greater i they
enjoyed, profited from, and were naturally loath to lose the more
personal and more fiexible type of administration which the inde-
pendence of Johore allowed, and in which they were able to exert
their influence more effectively than they could in a larger unit.
Entry into a Malayan union would probably mean a stiffening up
of the administration and would certainly mean that the consid-
erable degree of autonomy which remained to Johore in shaping
its laws and administrative system would vanish at a good many
key points into a general Malayan uniformity.

To these several protests Wilson lent a somewhat surprisingly
sympathetic ear. In his report he repeated the assurance that he
had made in person to the Sultan of Johore and the Regent of
Kedah that “His Majesty’s Government have no intention of
requiring the Ruler of any Unfederated State to enter against his
will into any kind of Malayan League or Union.” He accepted in
full the argument that it would be impossible to expect the unfed-
erated rulers to join in any co-operative enterprise until the fed-
eral knot had been loosened so as to appear less terrifying, but
be expressed the opinion that there were many subjects on which
Joint discussion would be of ndmntnge to all the administrations
without end, ing the di d ds of any of them.
Since he saw as a long way off the day when the rulers of the
federated States would be placed on exactly the same footing as
those in the unfederated States he believed that the best that
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could be accomplished in the foreseeable future was the holding of
periodic conferences or Durbars, on the model, as he put it
Kedah, of the Imperial Conferences.

This verdict appeared to close the door with some thorough.
ness to any considerable advance in the direction of & unitel
Malaya, but there can be little doubt that the future will witness,
as has the past, a gradual but continual encroachment on the
autonomy of the several administrations. In so small an ares
with so many common problems it is inconceivable that ther
chould not be increasingly joint and uniform regulation of such
matters as basic questions of economic and labor policy, the regu.
lation of alien immigration and residence, opium, medical services
education, ete. On the face of the treaty arrangement it might
appesr & simple matter to achieve uniformity throughout on sl
necessary matters by instructions sent from the: center to the
Residents and Advisers, whose advice it would then be necessry
for the rulers to accept and act upon, but to follow this line woult
be to violate the esu;bhshcd precedents of British policy i
Malaya. With i every of coer-
cion has been scrupulously avoided and reliance has been place
on concilistion and persuasion as far as both rulers and Councils
are concerned. A further ideration is that any signifi
breach in this poliey would be almost certain to mean a direct
appeal by the State authorities to the Secretary of State for the
Colonies.

The demand of these State authorities for independence tends.
however, to be limited on the whole to matters of form rather
than of substance. They are, for example, normally quite pre-
pared to accept for local enactment substantially the same texts
for laws as those in force in the F.M.S. or the Colony, but they
insist that they accept these texts of their own motion and that
the local legislation derives its validity solely from the locsl
legislature. Again, they are reluctantly prepared to accept of
their own motion the services of Malayan Advisers for the dii-
ferent departments but only on tha condmnn that these Advisers
have no final ive or admi hority in the State
In this connection they have attempted to hold out for the two
principles that the Advisers should visit the State only on th
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ivitation of the State government and that they should not
draw & regular salary from the State but be paid a separate fee
for each visit.”

Within the limits described above a large measure of uniform-
has in fact been attained between the several Malayan admin-
Lrations but there is room for considerable improvement. In the
realm of legislation it has, for example, recently been pointed out
by one of the highest judicial officers of Malaya that owing to
\he sovereign character of each of the State legislative bodies
{here is an annoying, and occasionally even a dangerous, tendency
to introd local iati into which should be
uniform throughout.*® It is the accepted practice for the unfed-
erated States to base their enactments on those of the Federation
or the Colony, but it remains at the discretion of the State's
Adviser and Legal Adviser to accept such enactments in full for
imtroduction to the State Councils or to make such modifications
in them as may seem to them desirable. Since these officers are
likely to be men of only limited legal training and experience
there is & constant danger that they will not only throw their
State out of line with the other administrations but will also
csuse to be written on the statute books laws inadequate to effect
their intended purpose. As a remedy for this situation Mr. Justice
Terrell suggested that the work of drafting laws be centralized
in the Attorney-General's office in Singapore and that, following
the precedent set in the case of the heads of the Medical and
Public Works Departments, the Attorney-General of the Straits

e s ¢ ;

e i bt fm bt s, ol S ook etk
own way in the past. In 1932 the decision was reached in Singa that from
Jusuary 1, 1033, these States must make regular provision for a share in
nlury, leave pay, ete., of the Advisers, the size of the share to be deter-
mined by the number of days actually spent visiting the State., Although it

Appears that the States were not to be called on to pay a similar share of
central office expenses of the Advisers the memorandum embodying the
# ot H

thove decision contained the following significant comment. Unfed-
rated Malay Siates have practically b ced by the Colony and the
FMB. lof many years past in iese professionsl matiers, and hav

ben the : fonker afford ¢ e e I Tk
> Cole d the FMS. no longer to do this, in
Ibore nd Reslah are very much better off financially todsy than the

*Terrell, op. cit., Ch. T11, “Legislative Chaos ia the Malay States.” The
b e o O L ion of egilative. power to- the four
lederated States the problem is likely to grow more rather than less serious.
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Settlements be appointed Legal Adviser to the Federation and
all the Malay States, with assistant Legal Advisers in each of the
States to point out local needs and peculiarities. The theoretical
excellence of this suggestion cannot be disputed but it remains
to be seen whether State pride will admit of its acceptance.

In other realms the situation is equally confused and is bound
to remain =o until the long process of federal decentralization has
achieved its goal and the unfederated States have been securely
drawn into a well-defined Malayan union. In the present tran.
sitional period it is frequently difficult to distinguish with any
preci the powers hed to the “bewildering variety of
titles and functions” which have appeared in the official hierarchy
of Malaya."* There is, for example, a Director-General of Posts
and Telegraphs, Malays, but it appears that his functions are in
fact limited to the Colony and the Federation since the unfeder-
ated States failed to accept Clementi's proposal for a Malayan
postal union. On the other hand, because of the pressure brought
by the government of India, all Indian labor problems through-
out the country are dealt with by a single Controller of Labor,
Malaya. As for the Chinese, the Dominions Office and Colonial
Office List for 1935 presents under the Straits Settlements a Sec-
retary for Chinese Affairs, SS. and F.M.S., while under the Fed-
erated Malay States the same official appears as Secretary for
Chinese Affairs, Malaya. For some of the recent appointments
and titles taken by themselves it is difficult to discover any
rhyme or reason, but the general trend leaves no doubt either
that the F\ ion is definitely moving backwards toward & real
federalism or that Malayan union is hesitantly advancinz
albeit with some obscure haphazardness in both instances.

These controversies of recent years over decentralization snd
a united Malaya have naturally turned a spotlight on what it
perhaps the most interesting and significant aspect of Malayas
affairs: the striking difference between the system of government
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shich has been evolved in the unfederated as compared with the
federated States. Since the High Commissioner had set as his
al an equality in status between the two groups of States it
was inevitable that attention should again be attracted to the
peculiar fact that States administered by the same body of Brit-
ish officials and, in part, under substantially similar treaty pro-
visions should have developed along such diverse lines, It is as a
lsboratory of experiment in methods of colonial administration
that Malaya has made its major contribution.

In the opinion of Sir George Maxwell, who has had an intimate
experience of both systems as Adviser to Kedah and as Chief Sec-
retary, it is essential to draw a sharp distinction between the
Residential and the Advisership systems: “A Resident admin-
isters the government of the State on behalf of the Rulers, issues
orders in his own name, and carrics them out. An Adviser is con-
sulted by the Ruler, but issues no orders of any kind." As an
analogy which he admitted stated the case somewhat too strongly
he suggested that the difference between a Resident and an
Adviser is like that between a business manager and a consult-
at** In my own opinion this line of approach is neither cor-
rect nor profitable.

In the four States taken over earlier and joined together in
the Federation it is quite true, as I have emphasized above, that
s purely advisory system was the original idea and that it broke
down in prncucc and was pmmpl.ly replaced by the “Execnﬁve

Hates in

Federated and Un(cdcnled States nre & ical necessity, o

if Sir George means, to put it qunUy, nt ll’l an Unkdcnind State lba

Adviser advises and in a Federated State the Resident governs, we can ‘z

reply that the Unfederated States scem to have mlde & better l-g;ln wil

Great Britain than their federated brethren have done.

siministered what are now the Federated States in the early days, and lha-:

who brought dscm mlo a federation certainly dnd not mleul to lower their

prestige. Vis-p-vis ere must

l)nn be, but -mly British adminis trators must make up their ‘minds to
sdoqt as broad principles in any and every Malsy Sate, federated and

unfederated, the political and inistrative training of the Malay

the paramountey of the interests of that race, fair duhnx for the non-Mll.ly

wbjects of the Ruler, and the promotion of ﬂm welfare of the Btate in evzry

way. Why those broad principles should be applied differently b;

Adviser and a Resident is difficult to see.”
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Officer” system. Under the latter British officers carried out s
speedy reconstruction ol the States along European lines and

d the of the area by alien capital
and labor. By the time of the Federation political control was
already essentially uwed up in British hands and the change way

largely one of sub lized British ad
(primarily on behalf of Bnhsh And Chmue mtam'-s) for a decen-
tralized one. Alien ly and in a

short time Kuala Lumpur found itself transformed from a remote
country village into the large and modern capital of one of the
key economic units of the world.

Up to this point there would be relatively little disagreement:
the argument begins in connection with the nature of and the
reasons for the different system which exists in the unfederated
States. It is, of course, essential to recognize, as Maxwell has
pointed out, the difference in degree of education and mental
equipment of the Perak or Selangor Malay of 1874 as compared
with that of the Johore or Kedah Malay in 1909 and to compare
the degree of civilization and development of these States at those
dates (although the results would be quite different if one were to
introduce Kelantan and Trengganu into the comparison instead of
Kedah and Johore), but these comparisons by no means tell the
whole story. The more important thing is to see that while the
extent of British control in the two systems is substantially the
same,"” the results to date are markedly different.

Admittedly it is no easy task to discover the reasons for this
variation in spirit, but it at least seems clear that when the Brit-
ish Advisers took over the unfederated States they had in fact
the same plenitude of power as their colleagues in the Federation,
that they used it liberally, and that the practical control of the

** In this connection it is impossible to follow Maxwell's suggestion that

lh: difference in the ‘British Control’ does not lie between the two systems,
t in the executive power increasingly exercised in the Federated States

o
his most ardent defender in Maxwell) over the Residents and the State gov-
rmmtnu‘ and it is in hu&zmd. be{g the executive eo&uul has sctually bees
cen

of lhe Crown has complete ultimate authority over the Advisers to the
unfederated States and through that channel over the State governments
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several administrations has remained in their hands throughout.
In defense of his new policy Clementi laid it down that “no inten-
tional distinction has ever been drawn between the status of the
British Residents in the Federation and of British Advisers in
the Unfederated Malay States,” ** and the evidence would scem
to bear him out completely on this point. Yet there is the fact,
evident even to the casual observer, that the unfederated States,
with the exception of Johore which must stand in a category by
itself, have retained their Malay character to a degree unknown
in the F.M.8.

As I have indicated above, my own explanation of this fact
would be primarily in terms of the time at which the different
States came under British control, to which must be added the
fact that the east coast States, Kelantan and Trengganu, were
relatively inaccessible until the recent completion of the railway
and were thus removed from the main stream of development.
The earlier period was still dominated by the belief that the
proper destiny of a colony or protectorate was a speedy Euro-
pean-type development for the advantage of the imperial power.
There was, furthermore, less sympathy for and trust in non-
Ei peoples and institutions and, cor ively, a far more
naive faith in white supremacy. In addition the administrators
of the newly protected States had before them the example of the
Federation in which alien prosperity had been purchased at the
cost of an almost complete submergence of the original Malay
population. The average British or Dutch colonial administrator
does not like to feel himself exclusively either the agent or the
ally of the European economic interests which are operating or
would like to operate in his territory. He is well aware that his
ultimate function is the promotion of those interests and, in part
at least, he is likely to assume that their advancement is an
essential condition of native ad But, working against
the domination of this train of thought, there is his natural incli-
nation to take the side of the natives against such alien interests,
un inclination which is strengthened by the gulf of suspicion and
latent or overt hostility which very frequently separates the offi-

m" See his memorandum on decentralisation, Malays Tribune, October 6,
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cial corps from the unofficial European community. The official, in
all probability, has no greater practical faith in the ability of the
native to handle his own affairs than has the business man and
is at least strongly disinclined to move in the direction of real
sel{-government, but he still regards himself as the guardian of
the native interest, as he sees it, against any threat of undue
exploitation or displacement. There is no occasion cynieally to
dismiss the protestations of colonial officials of sincere affection
for their native charges, but these protestations must be corrected
by a recognition that in the official mind the best native is the
one who unquestioningly accepts his inferior destiny and looks
upward to his wiser master with soft and submissive eye. The
natives who have become Europeanized in the cities are not only
a disturbing element to the officials but they also present a chal-
lenge which it is impossible to meet within the framework of
imperialism: hence the tendency in recent decades to look with
greater kindness on the simple and “unspoiled” natives of the
villages. Given these several factors the variations which have
developed as between the two groups of States in Malaya become
somewhat more comprehensible.

In the unfed: d States as pared with the Federation the
goal that the Advisers have set themselves is more nearly the
gradual development of true Malay States, that is, States in which
the basic economic control remains in the hands of the Malay:
and which are largely self-sustaining, in which the political struc-
ture remains simple and attuned to Malay needs and capabilities
and in which the Malays themselves are gradually trained to take
a real share in the operation of the machine.** There is general

** One of the Advisers outlined his cwepuon of his functions in the
following terms: The Adviser is a staff officer of the High
and hus policy is governed in principle by the High Commissioner's |-o|x'
That policy must cover: (a) climination of oppression, corruption, 32
injustice; (b) a balanced budget, reasonsble reserves, ud excessive ta-
ation; (c) the encouragement of foodstufls, especially rice; (d) the trainizs
of Malays to nd.m\nmer their own country; (e) the mubk treatment of
seconded officers; and () a greater uniformity with |he rest of Malays =

hmmulhc?moﬁct Health, and Customs. * lhm!huob'\mc
limits the British Adviser is allowed an astonishingly lm

This Adviser also drafted the three following sigmiicant principles ¥
essential to the success of indirect rule:

1. The British Adviser must be content to seek an ultimate efficieny
and honestly seek to build up a Malay sdministration by avodsé
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sgreement among the Advisers that in this work they have been
left a surprisingly free hand by Singapore, and they look with
undisguised dismay to a day when they might fall into the
clutches of Kuala Lumpur. In the Federation the Chief Sec-
retary, the federal department heads, and the federal bureauc-
racy gathered into their hands the great bulk of the powers for-
merly ised by the Resid while in the unfed d States
the Secretary to the High Commissioner has been confined to the
rile of acting as a co-ordinating agency and as the mouthpiece for
s High Commissioner who rarely intervenes in State affairs. As
one of the Advisers put it to me: “The viewpoint of Singapore
seems to be that you are sent to govern a State, and if you can't
do it on your own then there must be something wrong with you."

In addition to the routine secretariat questions, such as those
concerning seconded officers, leave, passages, pensions, ete., which
must be handled centrally, there are, of course, always a certain
number of matters on which i ions issue from Singap
which must be followed. For the most part these embrace either
international questions, such as, on one hand, League and Labor
Office conventions, and, on the other, multilateral agreements of
the type of the tin and rubber restriction progrnmu, or imperial

such as the impl ion of the decisi of the
Ottawa Conference. In such matters the Advisers have, short of
resignation, no alternative to acceptance of orders and setting
the State machinery in operation to achieve the desired results,
although they may, of course, submit their objections to the High
Commissioner in terms of the inapplicability of the proposed
measures to their particular State.

In this background of freedom it is easily understandable both
that there should have been an increasing movement toward
decentralization in the F.M.S. and that the unfederated States
should have been loath to endanger their privileges by entry into

the easy form of immediate efficiency which can be obtained by
Iuvmg everything done by European officers along European lines.
“2. The British Adviser must not have the soul of an nudx( clcrk and be
lmuuuly officious in matters of detail.
3. The British Adviser must be imperturbably patient and good-
tempered, read; (o wait hl time and not rush things, and -vmd
being right at e and in the wrong way."
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& general Malayan union or, much worse, into the existing Fed-
eration. The fears so widely expressed in Kuala Lumpur that
the restoration of the federated States to power would mean in
fact only the substitution of the harsh alien rule of the High
Commissioner for the familiar and benevolent control of the
Chief Secretary were ridiculed in the unfederated States, whose
experience had convinced them that the very remoteness of the
High Commissioner was one of the strongest arguments in his
favor. Nor were the unfederated States impressed by the con-
tention that federal decentralization would bring about the ruin
and disintegration of the States affected. On the contrary, fol-
lowing the High Commissioner’s lead, they pointed out thst
although they had stayed clear of federal entanglements and of
claborate European staffs they could boast of their relatively
stable nnd prospemu.s ﬁnancul suuctum and of their very

ditions in many lines,
securing comparable mulls with a markedly smaller expenditure
Where the federal authorities feared financial disaster from devo-
lution, those in the unfederated States stressed the economies
which they had been able to effect through a close and direct con-
trol over the department heads, a control of a type denied to the
States in the Federation.

Inevitably the Federation as it stood before the introduction
of Clementi’s reforms seemed abhorrent to officers trained in the
four unfederated States of the north, and there were several such
officers rising to prominence in the Federation at the time be
brought forward his proposals. But it must not be thought that
their opinion was universally shared in British officialdom
Malaya; as a matter of fact they were likely to be pointed out
with scorn as Malay fanatics who had lost their better judgment

A number of different factors enter into this clash of opinion.
To some extent undoubtedly it was a purely individual matter
depending on the areas in which the particular officer happened
to have served and his personal experiences there, but there were
also other more significant elements, of which two may be men-
tioned here. In the first place, there was the basic consideration
as to the general purposes of British control: was it to be directed
primarily to the general advancement of the Malays who would
in due course take over the management of their modernized but
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still simple and remote States, or was it to develop Malaya as
speedily as might be into a flourishing segment of the British
Empire intimately knit into the fabric of world commerce? If
the former, then clearly the unfederated States were the model
to be followed; if the latter, then the Federation must be main-
tsined, strengthened, and broadened. In the second place, there
were those who had faith in the Malays and those who had none.
As indicative of the views of the latter, who represent, I believe,
the majority of the officials, I cite here my contemporary notes
on conversations with two of them, who must, of course, remain
nameless:

(1) “All the Malay talk is nonsense: they have not got the
stuff for it. This has been British Malaya for a good long time
back, more so in the F.M.S. than elsewhere, but Johore and Kedah
sre substantially run by the British too. To talk of it as a Malay
country is ridiculous: even in population it is heavily non-Malay,
in government it is British, and in economics it is Chinese. John
Chinaman is a hard-working, able, and useful man who doesn't
want to be bothered with politics—he knows that the British do
that better than he does and is quite prepared to let them do it.
But turn back the country to petty Malay rulers with a few Brit-
ish Advisers, and in ten years the Chinese will demand to rule
the country, not because they want to govern, but because the
Malays are making such a rotten job of it.”

(2) “The Sultans should be bought out and the whole area
made into a colony run in more or less unitary fashion. The Sul-
tans are anachronisms and in their best days represented nothing
more than local chiefs over pirates and other ne'erdowells. They
by no means had control over the whole area now represented by
their States and their present position is infinitely beyond any-
thing their fathers could have imagined. Now we are encourag-
g the Malays to dislike the other races and to expect Malay
power in a Malay State which never can exist. In not many years
this will lead to disaster, with the Malays then regarding the Brit-
ish us their worst enemies. X (one of the outstanding champions
of decentralization and of the Malays) is a brilliant man but
certifiably insane on the Malay question.”

To such charges as these the answers are, of course, obvious,
if not wholly convincing. In brief, it is contended that the Malays
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have been in contact with Western civilization for only a few
deeades and that in the Federation at least the plums have in the
main gone to the other races while the ordinary Malay villagen
have had to get along with the second best in every respec
Despite these handicaps it is asserted that they have made very
real progress and can be trusted to continue onwards and upwards
if they are given the type of tramning, attention, and protection
which has been afforded them in the unfederated States. In such
3 Y It is ihie for the hat casual visitar to
Malaya, who is moregver cut off from any intimate acquaintance
with the Malays by the difficulties of language, to offer any very
sigmficant opimon. The most that can be done is to present the
opposing opinions of experts and to let the reader arrive at such
conclusions as he may. On one side there can be no doubt thst
to date the Malay has not shone with any great luster n com-
petition with lus more advanced and more aggressive rivals, but
an the other side it must be conceded that at least in certun
spheres he has made real strides forward. Whether he is endowed
with potentialities which will enable him to take his piace i the
warid on terms of equality and, more significantly, whether he can
mature swiftly enough ta resist the constantly increasing encroach-
ments of the Chinese, are questions which oniy time can answer.

At all events, whatever the counter arguments in terms of
administrative efficiency, it is from this standpeint an admirabie
thing that historical accident should have divided Malaya mto
several areas of experiment, and one begins to have more sym-
pathy for those who ciaim that Malayan diversity is of greater
value than Malayan uniformity. It is to be hoped that in the
inevitable progress of the idea of a united Malaya sufictent room
wiil be left for the unfederated States to continue their owd
experiment along their own lines.

MALAYAN UNION AND

At the Sri Menanti Durbar Sir Cecil Clementi not only pro-
pmlmzmcmaﬂ)m”ummfnmapoﬁﬁﬂ;
union but also advocated the creation of a common ecustom®
union. mmnmiwmwﬂb‘bmdhmﬁminmﬂ
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quarters and its subsequent progress has been almost exclusively
segative despite its obvious advantages.

The existence of a multiplicity of tariff barricrs in an area as
small and compact as Malaya is an absurdity for which it is diffi-
cult to find any justification even in the diversity of the historical
origins of the administrations involved. In carlier years the

i by this Itiplicity could pass without
mracung any considerable attention because of the very
restricted list of articles on which duties were levied. Since the
depression, however, there has been a strong tendency every-
where except in the Colony to place greater and greater reliance
on & general import tariff as a means of increasing and stabiliz-
ing government revenues, a movement which Clementi himseli
was anxious to further, and with the devclopment of imperial
preference the tariff schedules have become more elaborate and
more complex. As the foreign import trade of Malaya is con-
centrated in the three Straits ports and in Port Swettenham in
the F.M.S. it seemed clear to the rational mind of the High Com-
oner that the duties should be collected at these points on &
common basis and then pooled for distribution among the various
mits. It was his opinion that the Malay States would find little
difficulty in coming to an agreement since their export duties
were already at nearly the same level and there was no reason
0 sssume that varying import duties would be required on
zrounds of differing views of economic policy. The real problem
clearly lay with the Colony, but it was Clementi's hope that if
the States unanimously moved toward the union the Colony might
be persuaded to join them.

Sentiment in the Straits was shortly made manifest in unmis-
takable terms in the report of a Committee, predominantly unoffi-
cial and representing the local trading community, which the
Governor appointed to consider the desirability of a union from
the standpoint of the Straits and the steps which it would be
necessary to take in establishing it. This report was prefaced
by the statement that the Committee regarded s customs union
“a¢ essentially opposed to the interests of the Colony and unde-
sirable in any circumstances that can be foreseen” A similar
verdict was rendered in the following year by an official Com-
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mittee appointed by the High Commissioner to consider the mat.
ter from the standpoint of the Malay States.

Both of these bodies conceded that a customs union would lead
to greater administrative efficiency and ecanomy, bul. neither felt
that the prospective ad hed the disad
arising primarily from the dlﬂ'erent economic interests and needs
of the seven units concerned. A further obvious difficulty arose
from the fact that a common scale of duties would have to be
accepted by the seven co-equal and independent legislatures of
Malaya, no one of which felt the slightest inclination to abanden
its legislative prerogatives. If it be objected that the Governor-
High Commissioner held s whiphand over all of them by means
of which he could compel identical legislation throughout, the
answer can only be that in Malaya things are not done in that
fashion except in cases of international or imperial urgency.

For the Colony C i the major bling block was
naturally the abandonment of the cherished heritage of free ports
and the loss of a large part of the entrepdt and exchange trade
on which the Straits had grown great and prosperous. In brief
the Committee's arguments ran as follows: The interests of Sin-
gapore and Penang are largely extra-Malayan,"* despite the im-
portance of the trade with their Malayan hinterland, since they
have become the trade focus of an immense and wealthy ares
stretching from the Madras coast to China and embracing Burms

** The following tables, complied from Appendix D, Report al m c»
toms Dutics Committee, lm give a view af the total trade of the

Settlements (excluding n and coin) aod the “local” trade it e
Netherlands Indies, Brn.nh Tndin and Burma, Siam, the Philippioes, s34
British Borneo:
Perees
“Total Local of um'
Imports Imports Imporss
me e TR $152.910522 e
s Q7010 185140110 ny
1530 1084712334 ni
1528 W31 818,630 261 s
mwo .. 630,903,004 357,960,087 ol
Percemtage
Local of Lol
Exports Exports Exporia
mo § 07390751 im0 i
i 18833331 108352040 71
19 3 207441387 ne
13 1.087 571,488 051 ns

203,064
1 57.57533 126,198,130
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sod Indo-China on one side and the vast resources of the Malay-
sisn Archipelago on the other. As the tin and rubber industries are
the backbone of the mainland economy so this exchange through
Singapore and Penang of the general tropical produce of sur-
rounding regions for imported manufactured goods is the back-
bone of the Colony’s economic life. Both for the Chinese
dealers and for the great European commercial enwrpnnu it is
essential that the present lete freedom from ing regu-
lstions be continued, and no system of bonded warehouses or
drawbacks could compensate for the loss of freedom which cus-
toms formalities would involve. Malacea is conceded to be in a
somewhat different position since its local exchange trade with
foreign territories is not an important factor, but its considerable
trade with its own hinterland has been possible because of the
cheapness and convenience which its free port implics, For the
Malay States a revenue tariff is an casy, valuable, and legitimate
method of taxation whereas the Colony’s prime consideration is
the maintenance of the policy of free trade and free ports: “The
Colony possesses a trade which is much larger than, entirely dif-
ferent from, and quite independent of its trade with the Malay
States and to effect adverse changes in regard to the former to
obtain theoretical improvements in the latter would be a mis-
taken policy.”

The Colony Committee assumed on the whole, although it indi-
cated no particular interest in the matter, that internal free trade
and & common external tariff barrier would be of advantage to
the Malay States with the probable exception of Kelantan and
Trengganu, but it went no further in offering the Colony’s sup-
port than to suggest a scheme under which the duty on goods
teing exported to the States would be levied on their behalf at
the point of departure from the Colony.

Even this assumption of the value of a peninsular union,
xeluding either the whole of the Colony or its two main ports,
was chall i by the Mal Ci i which came to the
conclusion that it would not be of any considerable benefit to the
tade or to the customs administration of the States. The statis-
tics assembled by this body demonstrated that the great bulk of
the trade of the mainland is with Singapore and Penang and only
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in small part between the States themselves."* Furthermore, s
the bulk of Malayan trade is carried by sea and there is direct
eommunication by water between the Colony ports and each of
the States, most goods already pass only a single customs barner
and hence would not be benefited by a customs union. The one
substantial advantage which this Committee found in the project
was the of loeal prod and
destined for Malayan consumption through the opening up to
of an internally free market no longer subject to the hazards of
tariff legslation by each of the administrations; but it was sug-
gested that this dificulty could be overcome almost equally weil
by the general adoption of a scheme of Malayan preference.
In the unfederated States authoritative voices were promptly
raised to join the general clamor against the propesal, with Johor:
and Kedah leading the way. The unofficial members of the
Johore State Council, roused to indignation by the cavalier way
in which the High Commissioner had dealt with their soveraz
State, protested vigorously to Sir Samuel Wilson that while
Johore might have to fall in line if all the Malayan administra-
tions accepted the union, she would resist any attempt to form &
mainland union since practically all her economic connections
were with Singapore. The defense of Johore’s tariff autonomy
was combined with a biting condemnation of the F.M.S. tani
which it was feared would be adopted by the threatened union
“This tariff penalizes Empire goods, presses on the poor, and =
to the b out of all prop W

a
its yield.” Countering the argument that Johore's separate tand

** A certain amount of padi and nice, cattle, poultry, fish and gther musdt
produce pases between the States but by far me greater part of the
sular trade which crosses existing customs barmers consits
produce for foreign cunsumption and imports of foreign produce for bal
consumptiun. The :Wmnm:lmrﬂlmn is that of the total trade of 5

S Penang, 3% is with Malacea v.‘n e
federated ~L\I.u. and 41% s foreign of which the awn’
duppnl at :mn:‘imn or Pt.-nnnx ll will be realised of course that tbt
tes and the Cekmy s mly usdc 2
f,wd.allmxxnnnon :.hsuuo for which Singspore 13
enang are local markets. T\n dkpemlencv of the Unfederated Malay St
anmaColnnypatu-udl more marked. K edlhmd Perlntndur!lliﬂ
are direct with Penang while the trade relaticns of Johore, Kelantas aad
Tmu:pnumdxm with Singapore.” Report of the Custams Union Cam
mittee (Strots Budget, March 30, 1833).
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i with Mal trade, the fficial:
protested that goods sent through the State by rail were not inter-
fered with and that sea-borne goods destined elsewhere were not
landed in the State.

In Kedah the opposition to the union was equally vigorous, but
it was based, aside from the desire for political independence,
primarily on the considerable importance which the State
sttached, as the Malayan Committee pointed out, to the export
duties which it levied on rice, cattle, and other articles of penin-
sular consumption not only for revenue but also with the object
of maintaining the cost of living at a relatively low level. In
the opinion of the Regent, and of the British Adviser as well,
entry into a Malayan customs union would operate seriously to
endanger the continuance of the general social and economic
policy which the State had adopted.

There thus emerged in Malaya no less than three types of
economic policy: the Colony with its concentration on foreign
wrade, the F.M.S. and Johore with their concentration on pro-
duction for xhc foreign market, and the four remaining States
lsrgely prod dities for local i It was on
this rock that lhe customs union was shattered."’

The drive for imperial preference which set in at about the
same time as that for the customs union achieved vastly greater
success. The decisive consideration here, of course, was that this
was an issue on which the home government was prepared to
apply the screws, but it is also not without significance to note
that in adopting a tariff schedule embodying the desired prefer-
ences cach State was formally exercising its own sovereign pow-
ers whereas the customs union almost necessarily implied the
transference of power to central administrative, and perhaps
legislative, bodies. Nor should it pass without notice that the
screws were applied with considerably greater vigor and effect
in the sovereign States under British protection than in the Col-
ony where His Majesty's official majority had only to be given
the word of command.

b e fun;‘nmu "nl‘hm m-ue Blll&muel Wilson mh‘xmlh-l with
temarking in his t that the et waa very compl Committees
e vodng b oatior aadthat o Aasl opiesoas wers pomible uati e

whole situation had been further explored.
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In view of the large gifts made by different Malayan adminis-
trations to the [mperial government on cecasion and the fre.
quent expressions and demonstrations of loyalty there is oo
ground for any suggestion that Malaya, as far as ita controlling
upper fringe is concerned, is not adequately Empire conscious,
although a British Trade Commissioner warned home manufae.
turers i 1931 that they wonld be unwise to rely much upon the
fact that their products were British.** The natural flow of
Malaya’s trade has been in other directions, and her great centers
have distinetly a cosmopolitan rather than a strictly British az.
As a producer she is very largely concentrated on the export of
rubber and tin, and for these the United States is much the best
customer: in 1929 these two commodities constituted 95% of
Malaya's exports to the United States and her American exports
taken together accounted for more than 42% of all her exports
The infiuence of American economic activities can be seen in the
assertion made during the Congressional tin investigation of 194
shat President Rooseveit's devaluation of the doilar drove Amen-
can consumers to turn dollars into tin, thus bolstering the price
of tin to the considerable profit of the Malayan economy.** The

**“Though there uwhﬂylmm;gﬂﬂnﬁmd&ns

strong encugh to counteract in pree.

aatonalities the British residents are probably the least patriotic in thes

P of i 2 Boult Economuc =
Malaya (Department of O T don. 1931). p. 4.

e See randum on the Trade and Tanf of Brtush Malaya
can Council, Institute of Pacific Relations, May 18, 1934)

The follow:ng tabie (in $000) further pos-
tance of Malsyan qar:.‘- trade with the United States (from tabies i T
Farexgn Trade at M SS. Governm = 12, )

Total Rubber “Total Ts
M |- |A Rubbwr Ta Esoet
Exporta .. Empert  w0.8.  Bmus  mCS
1 4§07 81 = 3201250 s ez ms
181 it 2T e wizs i
The rubber and tin exports inciude, of course, not only
but aiso goods sent to the Strats from countnes for reexport
Turears ™ Mauara §990)
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United Kingdom’s share in Malaya's export trade in 1929 was
only 14.3%, rising in 1931 to 15.1% while the American share
fell to 31.1%. On the score of imports into Malaya the British
showing is relatively better, but even here although the United
Kingdom contributed 13.7% of Malaya’s imports in 1931 as com-
psred with only 2.5% for the United States, she fell far behind
the Netherlands Indies with 38.1%. As Sir Stamford Raffles fore-
«aw, the greatness of the Straits ports has been built up very
largely on the basis of their role as middlemen in the trade
between surrounding reglcns and the rest of the world.** Although
the trade of her own land has been of i
mportance for Si her ity has rested primaril
on her ability to serve as a center of exchange, the manufactures
uf the industrial world flowing out in payment for the tropical
products which her merchants have collected, sorted, treated, and
reshipped. Whatever Malaya’s other attachments to the Empire
—and they are many and powerful—economically she is linked
rather to the world at large than to Britain.**

** The importance of this entrepdt trade is evident in the fact that

ngapore Penang supplied the largest market for the produce of the
e ds {adics ustl 1633 and still rack & clase second to Hollaod s

943,000) as compared with f.130,432,000 (lm—(.zum.noo)‘ for Hol-
land itself. llnwner. b; lm the position had changed, lland importing
£104327,000 from the Indies as compared with the im| n of 1.96,445,000
fo Singapore and Penang. Indisch Verslag, 1034, Table 245A.

A striking illustration of the role of the Straita in this connection
trade in mineral oils of which Malaya itsell produces none (value in suuu)
rta from
alays
$100,745
50450

** The importance which Gml Britain attaches to her aeauucuc E-
ton in Malaya hownvur, indicated in the following passage from

Beale, 4 llwww of the Trade of British Malaya (Department of Overseas
Trade, London, 1929), p. 4: “British Malays is, to & greater extent than is
realised at home, the m:ﬁ ground of British commercial strength in the
\Mdle FEast. I! the Uni can

sare of the trade
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Up to 1932 no preferences for empire trade had erept into the
tanff schedules of the Peninsula, except in the earfier case of
tin** There had been a considerable “Buy British” movement,
sporadic official efforts to persusde or compel buying in the home
market, and the usual official preference in the form of purchases
through the Crown Agents for the Colonies but there was no
tanf diserimination i faver of bome merchants Although
there was considerable variation in the customs tanffs of the dif-
ferent administrations—it has been stated that there was no
single item on which the tariffs were uniform throughout Maslays
—they were brief and equally applicable to all countries. In the
Colony the caly duties were those levied on Liquor, tobaceo, and
petroleum, while in the FMS. these duties were supplemented
by a dozen others, the bulk of which had been added in 1931
for revenue purposes.

The demand for imperial preference struck Malaya in Feb-
ruary, 1932, in the form of & cable from the Secretary of State
for the Colonies to the G High C isi
that the bome government, abandoning its ancient ways, was
introducing preferential duties cn colenial products and request-
ing that the colonies and protectorates follow suit. The fint
response to this request was that of the FMS. where the tanf
was shifted over in March to s preferential basis which was fur-
ther extended in June. In the Colony action was delsyed untl
the April session of the Legislative Council when the government
introduced resolutions calling for imperial preference on liquort
and tobaceo, but thic delay was explained as being no mare thsn
a chrenologiesl aceident. Despite official pledges to the effect that

i and encourage the importation of tin-ores for the purpose of establsbisg
aa Amencan tin smelting industry.” Tia Investigatun: Report, p- 3.
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the new duties had no connection with the customs union and
that they would not be used as an opening wcdgv for the duu'\lc-
tion of the free trade principle, the unoffi were
disturbed at the prospect to ask for a postponement of the dis-
cussion of the resolutions until the next session of the Council.
When ﬁnnl action was taken the opposition was unnhle to muster
the vote of the unofficials and the
without the necessity of falling back on the official majority.
Johore and Kedah likewise fell in step at the word of command
although their ready compliance here was later cited as justify-
mg or extenuating their resistance to other features of the
Clementi program. Even though it aroused no great amount of
comment at the time it deserves to be pointed out that while
the Colony granted preference only on liquors and tobacco the
other administrations were dealing with duties on a materially
longer list of articles which hit much closer home to the ordinary
pecially those on foodstuffs and tcxtllcl Official

logists could d with i
that, in the annual expenditure of the Mnlny villager and of the
mine and plantation coolie, the increase caused by the new duties
and preferences would amount to only a trifling sum, but what
they failed to emphasize was that no increase in costs was toler-
able which would serve further to reduce a standard of living
already reduced to the barest bone.

The next major advance along the preferential road was taken
toward the end of 1932 as a result of the Ottawa agreements.
Now the tariff schedules everywhere in the Malay States began
to bloom with new items and with preferences. By the end of the
vear the Federation, Kelantan, and Trengganu were all equipped
with a relatively elaborate imperial customs tariff covering a gen-
eral list of products. In Johore and Kedah the response was
somewhat more limited in scope but both undertook a consider-
able preferential expansion of their duties.** In striking contrast
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to this policy of forcing sovereign Malay States into the imperial
economic network, no greater sacrifices for the imperial cause
were called for in the Colony than a few unimportant amend-
ments to the existing tariff which did not extend its reach by a
single item, although the imposition of & surplus registration fee
on non-British motor cars acted in fact as an almost prohibitive
import duty. The Governor did his best to warn the Colony
against the threat to its trade with the mainland if it stood aside
from the preferential movement ** and to inspire the unofficial
objectors with a sense of the greatness of Empire and the obli-
gations flowing therefrom, but he failed to achieve any noticeable
change in public opinion.

Before Malaya was able to settle down and undertake the
necessary adj to the new ic policy which had
been imposed upon her a new blow descended in the form of &
demand for the imposition of a quota system on the importation of
foreign textiles. Following the announcement in the House of
Commons on May 7, 1934, that the colonies and protectorates
were to be asked to introduce import quotas on all foreign imports
of cotton and rayon goods based on the average imports in the
years 1927-1931, the acting Governor issued a communigué
specifically naming Japan as the country against which the quo-
tas were directed, stating that the first quota should be reckoned
from May 7, and cullmg for early legislation. Immediately on
hearing this news the S Chamber of C: got in
touch with the government and a month later held a meeting
which by a vote of 23 to 9 approved a resolution requesting the
government to abandon the project. One speaker bravely
defended the quota principle on the grounds that British trade

umon In reply the General Adviser could do no more than point out that
the ""“&5,'“ imperisl policy Johore had no alternative but ta folio=

Tnstructions. Slrmu Tmm, Novcmb:.-r 2, 1932, In Kedah a similst
oppwllon was met

dumny in the Stmu at uu mlroduclmn of the new principles o
when it was lesred
that the FMS. pn!emnunl duties were nvphuhle only to d.m; unbrokea
-hn&mcnu and not to Empire g from

there was some protest in the ‘ederation against ummhu 08

the whole it waa felt both that Colony merchants were ;etm what they
deserved for lhelr refusal to xmn l.hu imperial gesture and that Lbe rﬂﬂ"
was likely to be an extensi the business of F.MS. merchants

Port Swe!
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was being severely and unfairly threatened by the Japanese, that
the shipping interests would be the principal beneficiaries of a
dropping of the quotas, and that Britain herself had departed
from the “archaic policy” of freedom without encountering the
widely predicted ruin. The rest of the speakers, however, did
bsttle for the traditional freedom of the Straits ports and
enlarged upon the dangers to the entrepét trade involved in any
change in policy, one of them stressing the fact that the effect of
the quotas would be to raise the cost of living for the poorer
classes of the community.**

At the session of the Legislative Council on June 11, 1934,
the Acting Governor did his unavailing best to demonstrate to the
unofficials that despite the apparent paradox Sir Stamford
Raffles was really with the government's measure in spirit since
his primary interest had been not in free trade but in the
advancement of the cause of Empire: “What, gentlemen, would
Raffles’ attitude have been if in his day British merchants and
British merchandise had been in danger of being ousted from
the Malayan market?” To this plea the unofficials responded by
a renewed advocacy of the arguments which had been brought
forth in the Chamber of Commerce debate and by unimperial
doubts as to whether justice lay on the side of those who would
|mpou lughcr prices on an Asiatic population in order to aid

and who could no longer
compcle lucceufully with their rivals.” When the division was
** This meeting is reported in the Straits Budget, June 7, 1934, The chair-

lulad ﬂu'. in the five-year penod 1027-1931 the average re-export of
cotton piece goods from Mnhy-m 000,000 yards or zs of the im)
hlm&awmmmwmmmﬂwﬁﬁ 1933 to 45,000,
000 yards or 30%. “The are almost exclusively of foreign
mﬂﬂ.mdnlluuml that 80% 1s Jay >
e contention was advanced nmong others by dm A-nd-linu
nanmh M;hylmnmb&ol]ulyﬁ 1934, to the Col
crudely, it is n case where producers in Lancashire, hmbyd:ohumdv-
competition of Japan, seeck some protection or redress at the expense of a
:3: Section of (he mercantle o wmmum‘z! of the Colony—British subjecta
thers—and also at the expense of people of the Colony of many
uumullun. but lll eontnb\mn; to the life lnd health and advancement of
8 British possession. Under these circumstances, it is the duty of this Amo-
cistion by its constitution, to end leavour to maintain what the Committee
regard aa the Colony’s greatest asset, its much prized covenant, the freedom
of its porta. In the view of the Commi mmc»hnyhuud«i.lorlu&l!
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taken the seven unofficials present went down to defeat before the
London-commanded official majority, and the measure was foreed
through at a single sitting. On June 20th, the Government
Gazette carried the quotas and the provision for re-export.**
For a variety of reasons, such as accumulated stocks of textiles,
the delivery of goods previously ordered, and ling, it has
so far been difficult to determine with any degree of precision
the effects of the quotas, but the government has announced its
conviction of the success of the scheme. Imports from Great Brit-
ain have shown a marked tendency to increase and there can
be little doubt that Lancashire will regain at least a considerable
portion of the trade which Japan has been capturing from her.*

Country in time of trouble, and the substantial contribution which they
make to the Imperial Funds for their protection, it appears to the andnl
nnd Cmmmuee of this Association that the voice of the Colony should

pre;

'l'hc Colonial Office re; rly pointed out that this was a question of im-
porial policy which it was {et impossible to apply to Malaya without incld-
ing the Straita. It added, however, that the sy applied in the Strai
differed from that un:nlly in force elaulhelr “ln the ﬁrll. lace lhe
figure of imports debited against the quotas will be reduced by & &\.
responding to the amount of re-exports during the peri in

lace provision has been made for re-export pou in which (oodl dmmni
for re-u"phort m be hnded wu.haul. being subject to quota restrictions”

Mala
"Thu im nnn :f lhcse quotas on the Colony brought some consols-
tion to the F.M.S. where in 1933 the import duties on eeﬂu classes of piece
B n raised to give in effect a greater degree of imperial prefer-
ence. The Malay Mail, Kuala L\lmpurl ludm‘ new:plpet wmmcnl—ed odi-
torially on June 24, 1633, o on the raordinary situation” the
ilference ia imperial policy in the Sttt and. . the Malay Stat
© been some misgivings whether the Protecting Power was ‘umﬁzd i
ordcrln( the people in a ‘protected’ State—which is not British terni
pay 8 higher price for imported necessities of life in order to benefit Bnlub
mnnulntlunn, especially when no such order was issued in the ndlouuu
British Colony. But so long as the higher duty dud not exceed 20% ths
wlu -ecepted in that spint of fatalism which is characteristic of Easter
. It can hardly be exg«ﬂtd hn-e\u, um duties of from 40 to 7' %
i muun cases even hi will be paid with equal complacency.”
** The following figures as to the i ﬁon of cotton piece goods isto
Malaya were officially presented in the House of Commons on May 3,
and July 12, 1634 (in thousands of yards

1me lm 1831 192 g

Usited Kingdom ........ S.osam 10 287 20,088 s
Japan . uI w7 o7 s s
Total lmports ... 1M8KT 1788 npe e s

In 1034 the quantity of Japanese piece goods imported lhowed no vy

1om‘};§0|m:r5‘-“ for lgnma:dmfo“ kol mw% tely 3
‘were or excess imj in 8 Pfﬂ'l‘lm

two-thirds cut in the 1993 Bgure, e
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Despite protests from various bodies it is the official claim that
the provisions for the re-export trade have worked in such a fash-
ion &8 to provoke little if any disturbance in the commerce of the
Straits ports. Trade with the Netherlands Indies has und
something of & decline but that with Siam has risen sharply. In
general the available statistics indicate that the entrepdt trade is
bolding up well nldmugh the broad trend appears to be in the
direction of 1 and nhxppmg ices which will increase
the direct relations between nej i ies and the rest
of the world at the expense of the Straits. The threatened rise
in price to the consumer has made itself evident, but in the pres-
ent lly unstable dition of world y it is difficult
to know how large a share of the rise must be laid at the door of
the quotas.

In 1935 the general increase in Malayan trade which had char-
scterized the previous year was continued and, presumably under
the influence of the preferential duties, the share of the British
Empire in Malaya's imports continued to rise at the expense of
all other regions. Exports to the United Kingdom fell, while those
to the United States maintained their upward trend. The present
situation is indicated by the following table: (000's omitted) **
T lmlmw":m 1934 1935
. 367330 $75000 um:u $93972

72 82,041

230 81250
19,925 553 87.9“ 74,537
8257 9104 188555 213,588
37,502 30413 ﬁlﬂll 52685
150,700 150458 36,452

38858

102,104 105534 21,708 ﬂ‘l
.. $407,156 $475502 uum S&SI”]
One significant result of the preference movement in general
and of the textile quotas in particular has been the emergence of
a split within the Colony’s commercial interests between the
importers of British goods and local manufacturers on one hand
and the shippers and exporters on the other, the former inclining
to a favorable view of the new protective system, the latter stand-
ing resolutely by the free trade tradition. There appears to be a

** Report of Registrar-General of Statistics, 1935. whole-
::n‘meulxgz :z:nd Mthmmlmloodm
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growing realization by those profiting from it that the Straits are
a part of the British Empire and that, in a world of warring
national ies, the imperial ion cannot be too cava.
lierly disregarded.**

An invaluable survey of the whole economic position of the
Straits was undertaken in 1933 by a Trade Commission repre-
sentative of all varieties of established interests and races. Its
report, issued after nearly a year and a half of hearings and
research, did not recommend any drastic changes in the existing
order, but its conclusions effectively underlined policies and points
of view which had already found wide acceptance. On the scare
of both imperial preference and of the proposed cuswmu union
its attitude was hoehle, Ithough in the latter four
of its bers were d in a further exploration of the
possibility of a mainland union which should include both Penang
and Malacca, leaving only Singapore to work out its separate free
trade destiny. Despite its recognition of the severity of Japanese
competition as the most remarkable feature of the Colony's
trade, it could find little which benefited either Malaya or the
Colony m thc prererentml system. To the hope of developing
local i and through ive tariffs it
gave little encouragement because of the smallness of the
Malayan market, foreign tariff barriers, and the insistence of
home f on a ial status: its lusion in
this respect was that the maintenance of the established policy of
free ports continued to promise greater returns than any venture
on untried paths,

Of the two problems discussed here the customs union was of
Malayan interest and was allowed to continue without solution
while the preferential duties were of imperial interest and were
pressed to epeedy decision. Despite the arguments which can be
advanced against it there can be little question that a Malayan

** This vi mnuylmud the Commercial Correspondent of the
its T udge y:{”lm) “Of one thing we must be
: whatever our own immediate problems, whatever our

vld\nl interests, the welfare of the port and the country, g:!-
and therefore also of its trade, mds-u-ynd mduﬁmn,unmg, -'*'
onried by Tomperal policy. T o ‘other private faterest has 10

nqxﬁeedoum ml-lummdlh'hdn
should remain

is therefore also not a free
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customs union is an advantageous and a progressive step. Other
far vaster areas with at least equally diverse interests have been
able to devise tariff systems which bridged the gap between dif-
ferent sections with a reasonable degree of success, and there is
no reason to suppose that Malaya cannot do likewise. It is to
be presumed that as far as the unfederated States are concerned
only minor damage would be done them if they were merged
into a Malayan economy, and they would stand to gain, as would
the other areas, from the encouragement to local industry, not
to mention the savings in the cost of customs administration and
the reduction of the problem of dealing with smugglers. Essen-
tislly only Penang and Singapore stand to lose and here much
could undoubtedly be done through an extension of the re-export
provisions which have been applied in the case of the textile
quotas. For imperial preference, on the other hand, there is
almost nothing to be said trom the Malayan standpoint, unless
it be on the score of the greater glory of empire and the greater
profit of British exporters. The bulk of Malaya's exports have
not received and cannot receive any equivalent preference in the
imperial markets. Only a trifiing percentage of Malaya’s popu-
lation is British born and a not much larger percentage is suffi-
ciently wealthy to be able to indulge in the cash sacrifice involved
in such imperial gestures. Furthermore, by far the larger part
of the area is not British but merely under British protection.
With whatever cynicism one may n.-gnrd the affairs of empire it
is to be reg that the ion of imperial
trusteeship should be so flagrant an advance of the British at the
expense of the native interest."*

THE RETURN OF THE DINDINGS

As a counterweight to this indefensible procedure might be set
the retrocession to Perak of the Dindings, a coastal strip with an

** See "l'he Future of Colonial Trusteeship,” The Round Table, Septem-
ber, lm Here it is strongly argued lhnmlugtmu.he lmnu-l
'{:‘l het “colonies and mlcelmlu Great Britain necessari|
o ndunpd the proud claim of Chamberlain that she develops ﬂn
¢olonial empire as the lnuln of cnnﬁuunn for the commerce of the world
“To talk of ‘co-operation are sure it is voluntary far to
Justify whn u said nbm-d ol our mmoul hypocrisy. We are face to face

m fact wil imperial issue of quite first-rate importance.
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area of less than 200 square miles, but in the actual accomplish-
ment of this piece of generosity there was not much to hearten
the ch ion of an ethical i ion of imperial affairs. The
Dindings had presumably been ceded to Great Britain by Perak
in 1826, although there is some dispute as to the interpretation of
the treaty of that year, but it was not until 1874 when the treaty
of Pangkor reaffirmed the cession that the territory was definitely
incorporated into the Colony of the Straits Settlements and occu-
pied by the British. The nominal purpose of the cession was to
give Britain a base from which to combat piracy in the Straits
of Malacca but it appears that the territory was never utilized
for that purpose. With the dluppunnce of piracy the disadvan-
tage of the situation became to all d. To Perak
it was a constant aggravation that a strip of its coast should be
outside its own jurisdiction, and to the British it was more of an
annoyance than a benefit to hold a small isolated territory which
had to be administered from Penang, a hundred miles away.
From the end of the nineteenth century on it was the regular plea
of Governors as well as of several Secretaries of State for the
Colonies, that the Dindings be returned to Perak.

It was not until 1934 that affirmative action in this direction
was taken, and then the main motivating force was the desire to
secure more easily guarded customs frontiers which would permit
the F.M.S. to enforce their growing list of preferential duties. On
June 6, 1934, an agreement was signed by the Acting Governor,
on behalf of H.M. the King, and the Sultan of Perak, which pro-
vided that the latter should, from the date of the entry into force
of the agreement, have “full sovereign rights and title over the
territory of the Dindings and such territory shall once more form
part of the State of Perak.” ** Before the agreement could come
into force it was necessary to secure the consent of the Imperial
Parliament, a proceeding which evoked some highly significant
comments on the actual status of the Malay protectorates. In the
House of Commons on November 1, 1834, the Secretary of State
for the Colonies, Sir Philip Cunliffe-Lister, pointed out the desir-
ability of rewarding the Malay Sultans for their loyalty to the

324 & 25 Geo. V. Dindings Agreement (Approval) Parl. Papert
(1933-1034), vol. I Ach
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Empire, as evidenced very ly by their lleled gen-
erosity in regard to imperial defense. He defended the cession
on the basis of administrative and fiscal difficulties involved in
leaving the Dindings in the Straits Settlements: since the Straits
had only & very limited list of dutiable articles, the Dindings fur-
nished smugglers with an excellent base for evading the wide and
growing customs tariffs of the F.M.S.

A number of objections were promptly raised from the floor of
the House, the bulk of which reflected an apparently widespread
fear that the beneficent but all too soft-hearted British Empire
was handing back some 20,000 people from its own wise rule to
the tyrannical oppression of an Oriental despot. But the Secre-
tary of State was in no way backward in proclaiming that not
only did the Federated Malay States want to regard themselves
15 a part of the British Empire, but also that, as fnr as admnm-
tration was d, they were subst
from the Crown Colonies. In reply to the accusation that the
sdministration in the F.M.S. was conducted at a much lower level
(hnn in the Colomm, he thspelled any lingering illusion that the

d an kedly different in char-
scter from that being carried on elsewhere in directly ruled
regions. “If I had put to me by the hon. Member the invidious
question as to whether I thought the administration was better
in the Malay States than in a Crown Colony, upon my soul T
thould find it very difficult to answer,” he stated. “The only
snswer is that it is equally good in both.” At this point a former
Secretary of State for the Colonies, L. C. M. 8. Amery, inter-
jected: “It is the same.” “It is the same,” Cunliffe-Lister con-
tinued, happy to find his somewhat cavalier disregard of indirect
rule confirmed, “and therefore it is the same standard. The man
who is the Governor of the Straits Settlements is the High Com-
missioner for the States. It is the same person and the policy is
the same throughout. Under the Treaty by which the Federated
Malay States come under the protection and become part of the
British Empire, it is the duty and the obligation of the Sultan to
take the advice and to act upon the advice of the Resident, who
takes his instructions from the High Commissioner on every
tingle question, except Malay religion and custom. What in effect
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does happen is that a most system of

with social services, schools, and so on, exists in the Fedem«l
States exactly as in any of the Crown Colonies.” Furthermore,
he added, anybody who knows the F.M.8., and particularly Perak
with its large business interests, must know that there is a unified
civil service, changed about from the Colony and the Malsy
States. In !Imlla! fashion the Secretary ui State disposed of the
charge, i g the alleged J. ities looking toward
a canal at Kra, thnt the cession of the Dindings was strategically
unsound, by stating that the project had the full approval of the
Defense Services.

The population of the Dindings, according to the 1931 Cen-
sus, was 19,592, of whom 7,468 were Malays, 7,008 were Chinese,
4,778 were Indians, and 22 were Europeans. The interests of these
persons were protected by an article in the treaty which provided
that all rights to property of private persons or corporations
should be maintained, and by a further article stating that noth-
ing in the agreement should operate to affect the nationality of
any persons domiciled or habitually resident in the Dindings
This latter article raised a somewhat delicate issue. The Secre-
tary of State was asked whether it meant that the inhabitants
remained direct British subjects or became British protected per-
sons, and he replied that he would not go into “the very subtle
distinction between a British subject and a British protected per-
son, but the Article does what it says. Everybody who is there
at the present time and who is a British subject, will remain &
British subject in the technical sense of the term.” Which did not
shed any vast light on the subject. Nor is it necessary to sdd
that the inhabitants of the territory were given no opportunity
to express their opinion as to the transfer: that would no doubt
have been, in the classic phrase coined by Calvm Coolxdgv in
connection with a d Filipino isci i
to trifle with the sacred feelings innate in mnnkmd That there
were objectors both in the Dindings and in the Straits was clesr
from the local controversy aroused by the issue. The non-Malsy
felt strongly that they were being sacrificed for the sake of
imperial policy, and this feeling was enhanced by the continuing
dispute over the pro-Malay policy of the Federation. A lesser
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ground of objection was that the port of Lumut in the Dindings
is considered to be the best natural port on the entire western side
of the Peninsula and that the Federation might develop it at the
expense of the trade of Singapore, Penang, and Malacca. On this
score the F.M.S. issued assurances that it had no plans for such
s development.

On February 16, 1935, the formal transfer took place, and the
Perak flag instead of the Union Jack flew from the District Offi-
cer's residence. Although the Sultan ordered special services of
thanksgiving and prayer in all Perak mosques for His Majesty's
health in gratitude for the retrocession, the State paid the Straits
Settlements the sum of $86,850 for the buildings, bridges, roads,
and other immovable property of the Colony government.



Cuarrer VIII
THE DUTCH FORWARD MOVEMENT

It appears to be one of the fundamental laws of imperialism
that its own momentum carries it far beyond its original antici-
pations. Once a beginning has been made the conquest must be
pushed on at the frontiers even though the home authorities may
at times seek rather a diminution than an increase of imperial
responsibilities. Thus, as has been noted above, the rival East
India Companies, despite their purely commercial intentions,
were forced by the logic of the imperialism of the day into the
acceptance of a considerable degree of territorial government
The history of the nineteenth century in India is in good part s
record of the continual expansion of the British sphere despite
the spasmodic efforts of the home authorities to check its growth
and it has been seen that the independence of the Malay States
proved to be more than the neighboring Settlements could long
endure. The need for strategic frontiers, for a logical rounding
out of the territory in hand, and for the suppression of the
trouble-making adjacent peoples combined with the expansive
enthusiasm of the local officials and unofficials to override the
cautiousness of the home governments.

In the last quarter of the nineteenth century this tendency
of imperialism was given almost free rein. Under the pressures
generated by the development of capitalism the home govern-
ments relaxed the firm control which they had tried from time to
time to impose on their colonial authorities and, now reluctantly.
now willingly, sanctioned a policy of advance. Even apart from
djrect economic pressures the new imperialism was in the air and
claims were staked out for the future lest all the desirable place
of the carth be gobbled by one’s insatiable rivals. For both
Britain and Holland, with their already vast possessions, it i

378
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difficult to see that ion was an i di i
necessity, as Jules Ferry later claimed it to be for France and
the German economic interests for their country, but once the
game was begun problems of prestige began to enter to compli-
cate the matter. Statesmen trembled at the thought that some
distant corner of the globe, ignored by their predecessors, might
pass irrevocably from Lheu grasp. For Holland in particular the
situation was li ing since vast hes of the
Archipelago to which she laid claim were far from being in that
state of effective occupation which the Berlin Conference of
1884-85, in re-editing the rules of the game, recognized to be
sential for the establishment of a valid and indisputable title.

The turning point in the Dutch position came with the sign-
mg of the Anglo-Dutch treaty of 1871 under which the British

doned their objections to the ion of the Dutch domain
in Sumatra.! This restoration of freedom of action released the
Dutch from their pledge of 1824 not to interfere with the inde-
pendence of Achin and, although it took no less than thirty years
of intermittent warfare to persuade the Achinese of their destiny,
the ultimate result was an increase of power which soon gave the
Dutch effective control over the entire Archipelago.

The problem of dealing with the Achinese under the restric-
tions of the treaty of 1824 had worried the Dutch almost con-
tinuously for half a century.’ Piracy was rampant in Achinese
waters and had frequently involved the ships of other Powers,
ss well as those of the Dutch. Thus in 1831 an American ship
was plundered with some loss of life and two years later an
American frigate was sent to bombard the Achinese port at which
this incident had occurred. British ships more than once also
fell victims to the daring Achinese pirates. Under these circum-
stances, and fearing that some other Power might decide to
intervene, the Dutch succeeded in 1857 in concluding with the
Sultan a treaty of permanent peace and friendship by which both
bound themselves to combat piracy. It is, perhaps, worthy of
nolc (hn before znwring into the treaty the Sultan consulted

Sce Aitchison, Treaties, |
e g et i e oriog (The Hague, 1912), vol. LED.
{\lflllsln Beschrijuing van den Atjeh-Ooriog (The e, 18§3-85), 1,
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the Governor of the Straits Settlements who advised arriving
at an understanding with the Dutch. The benefits of this treaty,
however, soon demonstrated themselves to be more illusory than
real, because a! the desperate struggle o! the Aclnneu to preserve
their ind in face of p by the
Dutch on States—notably Smk and its dependencies—which the
Achinese claimed to be under their suzerainty. Relations became
steadily worse instead of better, and the Dutch gradually became
aware that the policy of holding back from further expansion in
the outer islands would have to be abandoned.

This situation became further complicated when Great Britain
in 1863 began a serious diplomatic battle with the Dutch on the
grounds that the latter were violating the 1824 Agreement by ex-
tending their possessions in Sumatra and were endangering the
rights of British trade. Lord Russell went so far as to state to
the Dutch that “if steps are not shortly taken for removing the
just cause of complaint . . . a state of things will arise which
cannot fail to be most injurious to the good relations between the
two countries.” In both the Strmu! and India the (eelmg was
widely d, in terms i of Raffles’ ani;

“that the Dutch would shortly exclude all British commerce from
the east coast of Sumatra. As the exchange of diplomatic cour-
tesies went on, however, it became evident that the British were
abandoning their protests on the score of Dutch expansion and
were concentrating on the protection of their trade rights. It
quickly became apparent that the interest of both parties would
best be served by a revision of the 1824 treaty in such a way as
to free Sumatra for the Dutch and to guarantee equal trestment
for British commerce. Dutch interest in such a treaty was height-
ened by the discovery in 1869 that the Achinese had offered to
place th Ives under the ignty of the Sultan of Turkey
in order to secure aid against the Dutch. The Turks had failed
to accept the offer, after inquiring from the Dutch as to the
status of Achin, but it was a clear reminder that the Achinese
were desperately seeking 8 means of escape from the Dutch
menace. It is by no means an irrelevant circumstance that in
that same year the northern tip of Sumatra, occupied by Achin,
had sprung into a new prominence with the opening of the Sues
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Canal. The final signature of the treaty of 1871 after lengthy
negotiations satisfied the aspirations of both the British and the
Dutch and extended to its logical conclusion the pnnclple ol the
treaty of 1824, but for the Achi it meant the reli

of their dwindling hope of British support.*

The breaking point was reached early in 1873 after the dis-
covery that certain Achinese agents had been negotiating with
both the American and the Italian consuls in Singapore to win
their mlnunce nguum the Dutch. The exact nature of these

ducted in secrecy and after dark,
has remained somewhat obscure, but it seems clear that the
Italian consul held aloof, although there had been some talk in
Italy of establishing Achin as a penal settlement, while the
American, one Major Studer, rashly let himself be drawn in
much further than was justified. Without any authorization
from Washington Studer went so far as to prepare a draft treaty
with Achin and to communicate with the admiral of an American
squadron in the China Sea in an effort to persuade him to under-
take the protection of that State. At the same time the Achinese
were also to some extent involved in negotiations with the
French for the same purpose. Duplw the hct thsf. the several
home g d any of lu(er-
fering in Achin, the Duu:h ded these i "
of the Achinese as virtually ending the possibility of a peaceful
settlement. To back down now would be regarded as a sign
of weakness in Europe, America, and the East: no course was
left but to show the mailed fist.*

On the 22nd of February, 1873, the Governor-General tele-
graphed home that at s meeting of the Council of the Indies it
was unanimously decided to send an envoy with four battalions
to Achin as upeed:ly as possible “with an ultimatum to recognize
us as sovereign or war. We must receive America with s fait
accompli.” Early in March word was received from Washington
that no American intervention was contemplated, and the Dutch
were then free to proceed sgainst the Achinese without fear of
foreign complications. For a brief period futile negotiations were

'Snd Kerek, 5
> Wﬁu‘wﬂlq]-




382 MALAYSIA

undertaken with the Sultan, less, it seems, with the hope of &
peaceful settlement than in order to demonstrate to the Achinese
and to the world at large the desire of the Dutch to avoid war.
When it became apparent that the Achinese were merely stalling
for time, war was declared on March 26th.*

The long and intricate story of the thirty years of warfare
which followed need not concern us here. The first twenty years
of that period were filled with a succession of blunders which
left the Dutch at the end much where they were at the beginning,
save that the complete conquest of the country, which would have
been relatively much easier in 1874, was now made very difficult
by the intensified hatred of the Achinese and their training in
warfare. Ignorance of the country and its ways and uncertainty
as to the degree of control necessary to make Dutch sovereignty
effective were the main factors which forced the prolongation of
the struggle.®

Despite the optimistic expectations of the military the first
expedition, after the loss of the general in command, was forced
to withdraw at the end of April when it discovered the actual
strength and unnclty of the A:hmue In January, 1874, s new
and stronger di i in ing the kraton—the
palace of the Sultan—and it was felt that the victory was won. A
few days thereafter the Sultan died. Instead of allowing the coron-
ation of & successor the Dutch Commander-in-chief in Achin
speedily proclaimed that after a brave defense by the Achinese the
people had been conquered and the kraton captured, that the Sul-
tan was dead, and that “the land, therefore, through right of con-

* On April 4, 1873, the American Minister to the Netherlands reported
to the Secretary of State that the Dutch government was with grest
unanimity at home but that there was deep wnenm a3 to the final outcome
of the war. “A few believe that it will secure Lo the Netherlands the control
of the island, but a much larger number believe um it will prove to be a very
long and a very expensive Wm‘ mumuy, if it dou Dot -hqu
destro; ;l.heuluedlhe&st possessions.” Fore elations of the
United States, 1873, 11, 713.

Hurgronje, smarting under the accusation that it took the Du!
thirty yun to bring lLe chinese to terms, insisted that -:uuny Holh.nd ln-'
not engaged in that nnnydyun of warfare: “Her error rather
‘hehumnunnnl.lyl\upen led the ulinnﬁehube‘\mmdtbnldnindukfd

jong periods af quiescence —while the most serious trouble of all bas bin
m lhe fact that mc of policy were pulled by ignorant majorities in the
Mother-country.” The Achehnese (Leyden, 1906), I, vii.
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quest, belongs to the Netherlands Indies government.” An offer of
protection was extended to such chiefs and regions as acknowledged
their submission and resumed a peaceful way of life. This as-
sumption that the conquest was completed met with only one
stumbling block: the failure of the Achinese to recognize that
the fall of their capital meant their defeat. For more than two
decades they carried on a harassing warfare which kept the
Dutch at bay. It was not until 1896 that the tide began to turn.
From this time forward, acting under the udee of Lhe dumn-
guished C. Snouck E je, who had an dg
of the Achinese and of Islam, and the able military Iudemhlp
of General J. B. van Heutsz, the Dutch abandoned half-measures
and undertook the actual conquest of Achin. By 1804 the entire
country and its neighboring dependencies were under the effec-
tive control of the Dutch and the war was regarded as ended,
although in the succeeding years minor armed outbreaks con-
tinued to disturb the peace.’

The whole of Sumatra was now at their command but much
of the rest of the Archipelago knew only a nominal Dutch over-
lordship. With the native States and communities close to the
coasts of the various islands the Dutch had a considerable ac-
quaintance, but the interior at most points remained a place of
dark mystery illuminated only by the chance reports of straying
European explorers, merchants, or officials. Even with the coastal
States relations were in good pln a henugc from the Company's
dsys and were in a diti Often
¢laborate treaties had been signed at some pomt in the past—
vcc:uwnnlly on terms of formal equality, more frequently with a

i of Duteh i but neither party took much
heed of their provisions unless some special emergency arose. A
strong or remote State over which the Dutch had happened to
acquire extensive treaty rights might find itself free of control
while a less powerful one would be taken completely under the

* An interesting brief review of the events leading uj ? the
war itself is given in E. B. Kielstra’s Indisch Nederl (llurlem. lDlD). '3
VIIL Kielstra is here chiefly concerned to argue that the Achinese vlr hnd 3
(:rh her degree of justification than the Boer War, and that the Duf

::;.,- monl.ly justified in expressing horror at the activities of lhc Bnlhh
o aou
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Dutch wing with only the iest of treaty h

Almost nowhere in the outer islands was there established & l’!g.
ular and continuous government of the type which is now
universal.

The first effect of the Achinese war was to make this situation
worse rather than better. As the Java war and the Culture
System had held the Dutch back from expansion earlier in the
century, so now the new war strained Dutch resources to the
uttermost, occasicnally even forcing partial withdrawal from
regions formerly under control.' Furthermore, its gloomy prog.
ress played directly into the hands of those who, in the mid-
century vein, opposed an expansionist policy: the maxim “Qu
trop embrasse mal étreint” made frequent appearance in their
speeches and writings. That this view was held in the highest
circles is apparent in a speech, typical of the anti-expansionist
sentiment of the time, made in the States-General in 1878 by
Otto van Rees, one time vice-president of the Council of the
Indies, later Minister of the Colonies, and Governor-Genersl
from 1884 to 1888. It was his opinion that officials in the Indies
should be warned to move gingerly since the governance of Java
and Sumatra already imposed burdens greater than could be
carried. All the other islands, with the exception of Banka and
Menado, he regarded as harmful luxuries because they cost much
money and thus hindered the proper development of the more
productive parts of the Archipelago. Even worse than the expan-
sion into the outer islands, van Rees declared, was the expansion
of the administrative concerns of the Dutch throughout their

* In 1876 in a report on conditions in the outer islands, the Director of the
Department of the Interior (Binnenlandsch Bestuur) spoke, in terms equally
applicable elsewhere, of the loss of Dutch authority in the Moluccas. This be
attributed in good part to “the muer-hle war md:' Achin, which, through
dragging progress and shifting chances of war, has struck such a severe biow
at the belief n the i of our arms and at our prestge
in the entire Archipelago; which does not allow us to take the a:mry frm
steps elsewhere because it lays claim to all our available forces.” Faced by 2
aroused Mohammedanism lhrmmhnul the islands, the officials felt unable to
apply corrective measures because they knew that they could not be backs
up by the central authorities. In Northern Celebes the Director reported that
the native chiefs we: | dmﬁ' eir support to piracy and slave-raiding i~
stead of suppressi e treaties with the Dutch required. Through-
out the Archipelago he found that Dutch suthority was ignored and the
existing treaties nol.-ud at every point.




THE DUTCH FORWARD MOVEMENT 385
possessions—a complaint which was widely voiced. In addition
to lete at ion from territorial ion there must be
reduction rather than increase in the functions of the adminis-
tration, largely because of the lack of Dutch officials competent
to perform the new tasks. On this basis he pleaded for the reten-
tion and, where necessary, the re-establishment of native States
which might then continue to operate under the supervision of a
limited number of Dutch officials. A new order of imperialism
was dawning but there were many who had not yet seen its light.

For some two decades this view predominated although there
were a few bolder spirits who advocated an advance, for the most
part because of fears that other Powers might be drawn into the
vacuum which the Dutch policy of abstention left behind it.
From 1875 to 1881 the theory of advance was championed by
Governor-General J. W. van Lansberge who expressed his doubts
as to whether the nominal sovereignty of the Dutch over large
stretches of the Archipelago would serve to hinder others, notably
Germany and Italy, from hoisting their own flags. As an addi-
tional, but unavailing, argument he pointed out that affairs in
the outer islands were slipping from bad to worse and that the
postponement of intervention would only make it more difficult
and expensive.

Toward the close of the century, however, a new spirit began
to be felt as van Heutsz succeeded in putting an end to the long
drawn out blunders of the Achinese war and Dutch self-confi-
dence returned. With the departure of van Heutsz from Achin
st the end of the war and his assumption of the Governor-Gen-
eralship in 1904 a determined policy of expansion was under-
taken which soon established Dutch rule as a reality throughout
the islands. Even now the remoter stretches of the interior in
Borneo and Celebes are only just beginning to feel the continuous
pressure of the Dutch administration, but the period toward the
end of and after the Achinese war rapidly put an end to the justi-
fied doubts which the Dutch held as to the legitimacy of their
tenure in terms of effective occupation. Nowhere else in the
Archipelago did the Dutch find themselves confronted with an
opposition comparable in any real sense to that of the Achinese.

It is not, of course, to be understood that in this period the
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Dutch undertook the conquest of areas which had lain outside
their formal sphere of jurisdiction, but rather that they-adopted
elsewhere the type of policy which had brought them success in
Achin after 1896. Where before they had been content with oc-
casional military expeditions which ended normally in the sign-
ing of treaties, thereaiter ignored by both sides, they now con-
solidated their victories and instituted a series of civil govern-
ments. After the military had departed, these stayed behind to
supervise or run the administrations and to see that treaty
provisions were observed. For the first time in the history of the
islands outside Java the Dutch accepted the responsibilities
which colonial government implies. Indeed it may be said that
the of ibilities even hot the mark. Ina
number of cases, as in Achin, Bali, and Celcbes, the Dutch
destroyed or pushed aside native governments which a later
generation of colonial administrators, imbued with the idea of
indirect rule, would have been glad to have at their disposal.®
In many newly acquired regions, however, the native States
were left in existence but a major innovation was introduced into
the method of dealing with them.** As van Heutsz and Snouck
Hurgronje saw the end of the Achinese war approaching it be-
came evident to them that it would be necessary to devise some
form of permanent settlement for the problem of maintaining
* The earlier hostility to the native States may be seen in an Advice of

the Council of the Indies of November 10, 1876: “Every native administration
left to itself, whether it is governed by the ruler or by lesser chiefs who have
raised themselves to that station or have been chosen by the people, is funda-
mentally bad, a canker which gnaws at the rights, interests, and welfare of the
people, nn obstacle which arrests the development of industry, a constant
danger for public peace and order.” The Council took the stand that “true
humanity imposes on us the heavy duty of uki# the mmg thousands under
our care and gradually securing the realization of the benefits of an above all
righteous European administration.”

See also the report of a Resident on conditions in Madura in 1867 where
one directly ruled regency stood between two regencies left under native rule;
in the former conditions compared wil ose in Java, the blessings of Euro-
pean rule springing to the eye, while in the latter the native governmer:
damaged the morality and the welfare of the people. The regents and the
aristocracy were reported as ﬂudin( their subjects as not much better thaa
beasts of burden. Kielstra, Indisch Nederland, pp. 42-43.

1% For purposes of uniformity and convenience the official Dutch term
Zelfbestuur, which means literally “self-government,” has throughout been

ed as “State” or “native State,” except where the literal verson ¥
obviously more appropriate. In the same way Zelfbestuurder has been traos-
Iated as ruler or native ruler.
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Dutch control over Achin's former vassal States. The two alter-
natives which the past history of the Indies presented to them
were incorporation of the new territories into the directly ruled
possessions of lhe Dutch, as had happened to the heart of Achin,
or the 1 with the and d chiefs of
elaborate treaties of the type utilized in earlier days. The latest
of these, on which there were several variants, was the model
treaty of 1875 which ran to no less than twenty-six articles, lay-
ing down in detail the obligations which the State assumed and
its relation to the Dutch suzerain.

The new depnrtum was plnwd before the government by van
Heutsz in a d h of N ber 12, 1898, the

position of which is it i to Snouck H: je. Here
the absurdity of the old system of dealing with native States
was exposed at length. The old style long treaties, it was as-
serted, were regarded by the chiefs as merely the form in which
they testified to their dependence on the government, and neither
the Duteh nor the chiefs themselves paid any serious attention
to their specific provisions. The chiefs hoped to be bothered as
little as possible by the Dutch and had, in fact, made use of
Dutch weakness openly to engage in piracy, in the harboring
of criminals, and other activities flagrantly in violation of the
treaties. On the other hand, the Dutch officials likewise intro-
duced a number of measures which had no treaty justification,
and the chiefs, where a strong hand was applied, obeyed the
official orders without even thinking to examine their relation to
the treaty provisions: in brief, the treaties were ignored because
they entirely failed to rep the actual relationship. The
chiefs accepted Dutch supremacy in its entirety and acted ac-
cordingly in so far as it was brought home to them that the Dutch
meant business; where it became clear that that supremacy was
a fiction they followed their own pleasure.

It was further contended against the old treaties that they
tied the hands of the Dutch too tightly. Where new problems
arose which had not been foreseen, it was held to be a practical
impossibility to carry on negotiations for amendment of the
treaties with all the petty chiefs involved. Indeed, there might
well come a time when the chiefs, growing in wisdom under
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Dutch instruction, would demand that the various articles be
strictly adhered to, instead of merely taking them as a riga.
marole representing a total of Dutch supremacy. As the areas
became pacified, furthermore, private interests would multiply,
and it was considered all too likely that among them would be
some of an evil legalistic turn of mind to advise the chiefs as to
how to evade Dutch control by judicious treaty interpretation
“We are opening the way to such opposition,” it was asserted, “by
obligating ourselves to consult the chiefs as if they were persons
of political magnitude about all sorts of measures concerning
which they simply await our orders.”

On this realistic examination of the existing practice and its
future prospects was based the proposal that the vassal States
should be directly incorporated into the Dutch territories with
the provisional maintenance, for opportunistic reasons, of the
indirect form of administration. The “opportunistic reasons”
were frankly stated to be that indirect rule was less expensive in
both men and money. The chiefs, on this basis, would be solemnly
remstav.cd in office on two conditions: that they recognize the

y of the Netherlands, of which their terri-
tories form a part, and that they obey all the instructions given
them by the proper Dutch nuthorluu

Asa hat less ive it was d that
the native States be maintained without i jon into the
Dutch territories, but that their chiefs be required to sign &
declaration the two articles of which embraced precisely the
same conditions. It is mgmﬁcanl. that it was added that the con-

of d ding this declaration “would be exactly the
same as the declaration of these vassal States as direct terri-
tory.” Although in the light of future developments the accuracy
of this comment may be doubted, it is an adequate represents-
tion of the intentions and expectations of the creators of this
so-called Short Declaration.

It was this second solution which the government accepted, in
part because of fears that England might object to the more far-
reaching step. The only change that was made in the draft
declaration of van Heutsz and Snouck Hurgronje was the addi-
tion of a third article stating that the ruler undertook not to
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enter into relations with third Powers. From that time forward
the Short Declaration, which bears a close resemblance to the
treaties which Great Britain imposed on the Malay States in
1874 and thereafter, became the standard instrument by which
the relations bctwecn l.he go\ernmcnt of the Indies and the
native States were d 1 h certain ions were
allowed in special circumstances. The old treaties had bogged
down in a mass of dtwl which no one bothered to observe in
the era of anti ism; the new declaration gave the
Dutch a free hand of which they were prompt to take advantage
in their drive toward imperial power.

One point which remains to be made clear is that, whatever
the present-day opinion as to the ethical and other values of the
system of indirect rule, its application by the Dutch, as by the
British, in the heyday of their advance was strictly on grounds
of expediency.'* Direct rule meant sending in enough men and
money to establish an effective government by your own efforts.
Indirect rule meant that the old administrative structure was
preserved under the supervision of a very limited number of
European officials and that the finances of the area were as far
as possible derived from the established local sources of revenue
as gradually supplemented by the new sources opened up under
the European superiors.'* Furthermore, indirect rule, where dis-
creetly managed, meant that a great part ofsthe burden of main-
taining the authority of the government was removed from the

** That Snouck Hurgronje was no confirmed adhereat of the system of
indirect rule is also apparent from s memorandum which he drew up con-
cerning another Sumatran area on January 26, |D(ll “It is difficult to decide
in general whether the direct form of government deserves preference in the
Indian States or rather the indirect; that depends on all sorts of local circum-
#tances, considerations of expediency, and nbove all on the strength of the
tative government with which one is concerned. In both cases the noll must
certainly be the same, although there are differences in reby
and lhe time within which the whole shall be -mmed nndlly nnu must
work toward the nlmmnnn of the native misgovernment sccording to our
own political pnnc We bring a native State not a step ahead and gain
:f' a thumb's b m of influence there if we let the extortion and tyranny

the native ehuh Ko untouche
¢ there may be cited the comment of A. W
Jeneral, concerniny

'* In confirmation of Lhu Vi
F_ Idenburg, van Heutss' successor as Govi
maintenance of the native States in conquered territory: “!t seem: ;uu-
sble in this way to establish a permanent, real mummenul influence in the
'n-l States without significant sacrifices from ” “De
beteekenis van van Heuts," De Indische Gids, U (lm). lﬂl
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Europeans and placed on the ders of the already established
rulers with their more direct access to the loyalty of the people.
If the co-operation of these rulers could be won or forced the
system of indirect rule clearly had vast advantages, particularly
for the small Netherlands with their relatively scanty resources
of man-power and wealth. Indirect rule in modern times began
as a device to bridge the gap that temporarily barred the way to
direct rule: in its continuance it was discovered to have other
virtues of its own.

A key point in the Dutch forward movement was the formula-
tion of a new general policy by Governor-General van Heutsz in
1807. This policy in theory called for: 1. the judicious extension
of Dutch influence in regions where the existing circumstances
stood in the way of the social freedom, welfare, culture, and
development of the country and the people; 2. the abandonment
of the policy of abstention from interference with the internal
affairs of States left with a greater or less degree of self-govern-
ment; 3. peaceful efforts so to change the relationships with the
native States as to give satisfactory guarantees of a gradusl
improvement in administration and justice; 4. special attention
to finance in order that the revenues might serve the develop-
ment of the country and its people; 5. a decisive insistence, with
the avoidance of anything which might lead to the use of foree,
that the rulers of the native States strive for the welfare and
the imp: of the diti of the peaple;
6. incorporation of the native States into the government tern-
tory only at the request of the chiefs or the people or where it
appeared unavmdnble in the mu:rusu of the pcople and 7. in
the Ji ipalities an adi ive ion which
would lead ta the gradual assimilation of social and economic
conditions to those existing in the directly ruled areas.’” With the
adoption of this new policy the old régime came to a definitive
end and the new came into its own.

From this time forward the maintenance of the native States,

1 See W. Verbeek, “De zelfbesturende landschappen buiten Java,” Kolon-
sale Studien, 111 (1919) 461-462. From 1885 to 1915 the number of Europess
officials in the outer isla nds increased from 250 to 401, See De Bwkm-‘b(“’:’

ingen 1904 tot 1914 (Medf.dnl.mnn nn het Bureau voor de Best:
der Buitenbesittingen, Afl. X, Deel I, 3).
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except under di may be ded as
an integral part of Dutch pohc) In 1909 it was again explicitly
sfirmed in the speech from the Throne. The adoption of the
palicy was, however, a very different thing from actually allow-
ing & sub ial right of self-g to rest in the hands of
the rulers and their associates, and it was a commonplace of the
carly years of the present century that the rulers had, in fact,
been pushed aside while the Dutch officials took over the man-
agement of their States. Where the functions of government were
not completely taken over by the Dutch administration, they
were all too frequently left to the rulers only in the fictitious
form of “consulting” the latter by having them sign the neces-
sary documents. Indeed, in various quarters, high and low, the
opinion appeared that native States which had signed the Short
Declaration had abandoned their right of self-government and
had been absorbed into the general territories of the Indies, but
both in Holland and in Batavia 8 ltnmg stand was taken by
the against this mi. d ion. The official
policy was authoritatively stated to be, not only that the Short
Declaration States continued to enjoy the rights of self-govern-
ment, but also that they should in no instance be regarded as
standing in 8 less favorable relationship to the central authority
than States with long treaties.

In 1914 the further implications of this policy were developed
in an official circular sent out to the heads of all regions in the
outer islands embracing native States.'* Here it was laid down
15 the guiding principle that the rulers and their associates should
be increasingly trained to carry on the actual work of adminis-
tration along the lines approved by the Dutch and under the
supervision of Dutch officials. The conduct of the government
of the native States with no effective participation by the rulers
was held to make of indirect rule “only the giving of a legal form
to an essentially illegal exercise of power by the European
oficials.” It was insisted that the European officials regularly
and habitually keep the native authorities informed as to what
was going on and even compel them to take an active part in the
sffairs of State, especislly the drawing up of the budget. The

** Bijblad op het Staatsblad van Nederlandsch Indie, No. 7960.
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notables of the State were each to be put at the head of 5
special service, such as justice, police, or finance, and the Euro-
pean officials were to deal directly with them and the ruler him-
self, leaving to them the contact with the lower native suthor-
ities. In conclusion the circular pointed out that unless the prac-
tice of treating the rulers and notables of the native States s
figureheads was abandoned, the money and effort expended in
educating them slong modern lines would be not only wasted
but quite probably actually harmful. It may be doubted whether
this circular and other similar official efforts to make indirect
rule a reality had any very substantial results, despite the strong
declarations of the government on paper.

Perhaps the most striking and far-reaching, and also one of
the most obvious, innovations introduced into all the petty prin-
cipalities which fell under Dutch sway was the reform of the
financial system. Just as the British had found it necessary to
act promptly in this respect in the Malay States, so the Dutch
proceeded as soon as possible to separate the State's finances
from the finances of the rulers and the notables by whom they
were surrounded, and to establish special State treasuries under
Dutch supervision. Up to 1910 these reforms were carried out in
s somewhat haphazard fashion, but thereafter the process was
carefully regulated and supervised by the central authorities
The ruler, instead of pocketing the State revenues and under-
taking such expenditures as events forced him into, now found
himself reduced to a regular civil list provided in a regular and
precisely framed budget.'* This was, obviously, a reform which
was both inescapable and to the general advantage, but it hsd
the immediate effect of virtually removing the control of the
purse strings and so of a great part of public policy from the
hands of the ruler. To him the whole process was an almost in-
explicable novelty, and one for which he and the other notables
had, naturally, no liking. This was especially the case since the
revenues of the States regularly increased under efficient man-
agement and with the introduction of new taxes: in the formative
years from 1910 to 1914 the total revenues of the native States
grew from 19,198,933 to [.14891849. From the standpoint of

** In addition to his fixed ealary the ruler was usually allowed & share i2
the profits flowing in from concessions and similar projects in order to interst
in the economic development of his country.
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an effective native rule the matter was further complicated by
the occasional amalgamation into single treasuries and budgets
of the finances of neighboring States ded as too insigni

to function by themselves, and also by the necessity of meeting
the demand of the central government that it be recompensed for
its direct and indirect expenditure on behalf of the States—the
so-called Restitutie-post.

The whole process of composing, abiding by, and manipulating
o fixed budget of this complexity was a relatively simple matter
for the trained Europeans, but for the rulers it tended to remain
merely & mystery. It was easy for the distant authorities in
Batavia to order that the rulers should share actively in budget-
making, but far easier on the spot to draw up a budget in a
European office and then submit it to an uninterested ruler for
bis formal signature. Nor is this wholly a matter of the past. It
is a current tale in the neighborhood of Macassar that not long
ago the annual budget of one State for two years in succession
bore the signature of a ruler who had departed this earth some
time earlier.

There can be no doubt, however, that this situation has im-
proved as the system of indirect rule has gradually evolved from
its infancy. Both European officials and native rulers have had
an opportunity to come to a better understanding of the system
and the native authorities in particular are now men who have
grown up in the new order and have an immediate understand-
g of Dutch principles and practices. In earlier years it was a
different story. Then the rulers were in the vast majority men
who had had no, or virtually no, contact with the modern world
snd who were not easily won over to the strange European de-
vices nor easily trained to take a share in them. The difficulties
which the first European officials faced in this lack of human
material to work with was immeasurably increased by the fact
that almost everywhere the States, to European cyes at least,
were in need of reform from the ground up. Here as elsewhere
the many available reports as to the conditions obtaining under
undisturbed native rulers can leave no illusions as to the idyllic
tharacter of the simple life. Overweening privilege and oppres-
©on on one side, and poverty and ignorance on the other, were
the general rule. It is not to be wondered at that the Dutch
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officials, like their British brethren in the Peninsule, utilized the
form and fiction of indirect rule to get things done speedily and
efficiently. It was a relatively easy and, in the circumstances, s
logical process for the trained E to take the admini
tion into their own hands; but it is a far more difficult and, espe-
cially for the man on the spot, a less logical thing to tum the
European-constructed machinery back into the hands of tie
native rulers.

There is no occasion to attempt here any complete account of
the extension of Dutch rule throughout the Archipelago in the
period of van Heutsz, but a brief survey of the history of the
paradisial island of Bali, lying just to the east of Java, may
serve as a sufficiently typical illustration of the process, despite
the fact that the long-lingering Hinduism of the Balinese marks
them off culturally from the other peoples of the islands. It i
here, as elsewhere, the story of a long neglect, followed by the
speedy assertion of Dutch power, culminating, in this instance,
in the establishment throughout the island of direct rule strongly

d by the ion of the native authorities.

Under the Company and during the first third of the nine-
teenth century no real contact had been established between the
Dutch and the nine Balinese principalities which divided the
island between them in an uneasy balance of power."* In 189
at & time when Dutch relations with Britain were strained and it
was feared that the latter might establish themselves on Bali
inconvenient proximity to Java, treaties were for the first time
made with all the Balinese rulers, placing them under Dutch sov-
ereignty and regulating the right which they claimed and acted
on to seize all ships wrecked on their coasts. Except for the
formal re ition of Dutch sup , valid as against the
possible pretensions of other Powers, these treaties proved 0
have no practical h 2

From 1846 to 1849 three expeditions were sent out with the
purpose of punishing the Balinese for their “unfaithfulness” and
persuading them to toe the mark in the future. These exped-
tions met with varying degrees of success but no effort was made

¢ The Company’s principal contact with Bali was a contract for the
delivery to the Dutch of Balinese slaves of whom there were suid to be 13003

in Batavia in 1775. This contract was broken off by the British durizg tbe’

period of rule in Java.
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to take a firm hold on the fruits thus won. In 1854 and 1866
through a series of political accidents, two of the princi

were taken over by the Dutch, who appnmlcd native regents to
tead the local administrations. The first Dutch official was
placed in one of these principalities in 1861. The treaties with
the other States bound the rulers, in high-sounding phrases, to
govern righteously, advance the welfare of their people, and
oppose the slave traffic, but as the chiefl preoccupation of the
Dutch was to withdraw from interference with their internal
sffairs no attention was paid to any of these obligations.'" Re-
pested interventions were, however, made inevitable by the con-
tant and destructive warfare waged by these States among
themselves. A favorite military sanction of the time was the de-
struction of the irrigation systems of the cnemy's subjects, a
matter the seriousness and costliness of which will be apparent
to anyone who has seen the marvellous terrnces and aqueducts
which form the basis of Bah 's agriculture.

After a series of of lesser itude a Resid

of Bali and Lombok (Bali's neighbor on the east) was estab-
lished in 1882 but the powers of the Resident were somewhat
tominal inasmuch as his effective jurisdiction extended only to
the two principalities which had been incorporated into the
Duteh possessions. Owing to the policy of non-interference and
to the hostility of the Balinese no complete tour of the island
#as made by a Dutch official until eight years later. This tour
exposed the lly bad conditions and the ion through-
out the country as well as the continued existence of widow-
burning, which went on unhindered by the Resident’s protests.
An indirect but unmistakable warning was given to the Balinese
rulers in 1894 when a strong Dutch force overran Lombok and
i the succeeding year placed the whole of that island under
direct Dutch rule. One consequence of this event was that a
third principality, which had been a vassal State of Lombok,
¥as sutomatically joined to the Dutch possessions, its ruler, who
tad shown his friendliness to the Dutch, being reinstated by
tem as regent under the official title of Stedehouder. After the
lapse of five years a fourth principality, suffering under the at-

** Kielstra (Indisch ch«rhnd.u: 1V) gives a scathing résumé of the
activities in Bali in this pe
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tacks of its neighbors, turned itself over to the Dutch, its ruler
likewise being reinstated as Stedehouder.

It was not until after 1905 that the lessons learned in Lombok
and Achin were applied to Bali, but even before that date a new
policy was in the process of formulation. In an official despatch
of 1903 the Governor-General pointed out that the continual dis-
turbances in south Bali made the further maintenance of the
policy of abstention very difficult, if not impossible. The new
ethical policy which was being preached on every side made it
unavoidable, he insisted, to intervene where non-intervention
meant the ion of moral ibility for evils which
could be checked. The clear implication of his comment was that
one could not make even an ethical omelet without breaking a
few native eggs.

The point of departure of the new policy was the blockading
of the coast of one of the principalities in 1905 as a result of
the plundering of a ship wrecked on the coast and the failure of
the ruler to pay the indemnity demanded by the Dutch. This
blockade gave way in the following year to a military expedition
which soon had the whole of Bali at its command. Twice in the
course of the expedition the troops were confronted by rulers.
who, facing defeat and deserted by the mass of their people, pre-
ferred to die fighting rather than to submit. Surrounded by their
families and followers, all armed with spear and kris, the rulers
flung themselves on the Dutch guns until all—men, women, and
children—were wiped out. “That was the Balinese poepoetan—
the hero’s death of a people for whom a human life had little
value.” ** When the smoke from this affray cleared away two
more of the principalities had been absorbed into the Dutch ter-
ritories, leaving only two whose affairs were still regulated by
treaty, the ninth having disappeared completely as an independ-
ent entity in the course of the wars of the nineteenth century
These two survivors had only a brief time in which to enjoy what
had now become a nominal independence: within five years both
had been drawn completely within the Dutch sphere.

The decisions of the government, now in the hands of v
Heutsz, as to the precise policy to be followed in these new cir
cumstances are of decided significance. Noting that it was the

4 Ibid, p. 9.
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lack of sufficient Dutch officials which had motivated the de-
cisions of 1895 and 1900 to leave two principalities under their
former rulers as Stedehouders, it was now stated that this lack
had been overcome and that a more intensive Dutch rule might
be inaugurated. But it was insisted that this was to mean no
overriding of the native authorities: they were to be conscien-
tiously consulted in every case and, if possible, brought to agree
with such steps as were taken. In the instructions issued in 1907
m the name of the Governor-General in connection with these
two ex-principalities, where the sub but not the form of
indirect rule had been retained, there occurs a passage worthy of
citation at length because of its emphasis on such moral advan-
tages as may exist in indirect rule:

“The relationship in which the government stands at the
moment to the regions concerned is that it can extend its inter-
ference in the affairs there as far as it itself chooses. But His
Excellency regards it as most desirable that this be undertaken
with discretion, since the danger would easily arise that with too
much interference the good, which undoubtedly exists in rich
mensure in the native society of Bali, would be entirely lost. Be-
cause that society stands on a high level of Oriental culture and
because the more highly developed class, to which the notables
belong, is ch ized by clear intelli and great political
sbility, that island offers a splendid opportunity to apply a new
political principle which is pushing its way forward. This new
principle calls for laying in the hands of the children of the
country as great a share in the government as possible; for the
limitation of our réle to that of giving general guidance, vigi-
lance against abuses, and the assurance of the interests of the
Netherlands Indies government.” **

Under these conditions the people of Bali, oppressed for cen-
e et sl el Do el st ‘ﬂ“»-’.:;’i’:‘:d‘;‘c‘."ﬁ

require the exclusion of the attribution to the native notab ¢
@ the government. On the contrary, it is, in His Excellency's view, very
beneficial that this should happen because such an attribution contains a
csarantee for a careful maintenance of the institutions of the country in so far
2 these can be for the further d ent of the country and
compatible with Jaw and justice, and further because it precludes the neces-
sty of expanding the European official personnel too tly.” With the
wtroduction of direct rule of this type, operating through semi-sutonomous
sative notables, it was suggested that the title Stedehouder could give way
10 that of regent. This step was taken in 1912,

3
2
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turies by their aristocracy but strongly conservative in all their
social forms, accepted the extension of Dutch authority over them
with little reluctance, and by 1914 the last of the troops could be
withdrawn. In varying forms and with varying consequences the
same process was being carried on at the same time throughout
all the islands until at last the Dutch empire of the East rounded
out its allotted sphere.

In order to und d this d ion of Duteh
power it is essential to place it in its proper setting. To attempt
to regard it, romantically, as merely the forward surge of Dutch
arms and morale is to lose the major part of its significance. It
was no casual imperialist venture with its roots straggling in s
light-hearted vacuum but an integral part of the change that was
taking place in the world economy. It was the new imperialism
clearing out one of the last strongholds of the old.

An iing Dutch ic historian suggests that it is
legitimate to say that more was changed in the Indies from 1004
to 1914 than in the preceding centuries™; but it is clear that the
way was being paved for these changes for a long time before.
Many of them might well have appeared full-grown much earlier
had it not been that a curious lethargy and sense of impotence
appeared to descend upon the Dutch authorities in the last thirty
or forty years of the nineteenth century. The traditions of gov-
ernmental exploitation of Java and of abstention in the outer
islands had, perhaps, become so firmly fixed in the official mind
that it required a long period of indecisive experimentation be-
fore the mew policies could establish themselves.** The inde-

** GG, Gonggrijp, Schets eener economische geschiedenis van Nederlandsch-
Indic (Haarlem, 1928), p, 196. “The Indies after 1909 are so differest fron
what they were before van Heutaz that it is as if one moved in anotber
world." Colenbrander, op. cit., 111, 91,

*:The former Govemor-General A. W. F. Idenburg states that in th2
reriod “there was in many spheres a will but not an ability; a lack of
aith in our own strength; & want of inspiration; more of s dragging along
than a cheerful advance; it was like the carrying of a burden which 1 to0
heavy.” “De beteeknis van van Heutss,” 0p. cit., p. 160. This fiftieth avor-
versary issue of De Indische Gids, January, 1929, contains a number of excel-
lent articles on different phases of the transformation of the Indies from
1878 to 1028 g

A fascinating, if unanswerable, question is as to the extent to which th¢
mere presence in the Indies of such outstanding personalitiea as van Heuwst
and Snouck Hurgronje worked to create a new spirit out of the threatesed
disintegmtion.
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cisiveness of the first two-thirds of the Achinese war is typical
of the time.

The general character of the changes may be indicated by
staung Lhu'. they were intended, on one hand, to open the Indies
to by private ise under ads
as to the maintenance of law and order and, on the other hand,
to free the native from anachronistic restrictions and compul-
sions in order to bestow the blessings of the West more fully
upon him. There has been much discussion as to whether the
primary moving force behind these reforms was the economic
or the ethical factor, but the answer is probably to be found in
the fact that the two were inextricably mixed together, in this
case as in the general history of liberal doctrine. Colonial policy,
whatever its ethical trappings, is never far divorced from its eco-
nomic foundations. In this period in particular the ethical re-
formers could on the whole go hand in hand with the more en-
lightened economic interests without any twinges of conscience
since both fundamentally wanted the same sort of liberalization
of the régime.

On the ethical score there was much in the Indies of the nine-
teenth century of which the constantly growing group of liberals
could complain. Until after the middle of the century it was the
almost undi d iction of Dutch and admini
trators that the true purpose of a colony was to enrich the
mother country and that all other considerations were of second-
ary importance. Then the tide of protest mounted until the Cul-
ture System was gradually abandoned. When the control of the
colonial budget passed to the hands of the States General in 1867
the door was opened more widely to the grievances and programs
of the liberals and the growing capitalistic interests. In the
same year it was officially admitted that the home budget could
stand on its own feet without the aid of Java's enforced contri-
butions, but it was not until ten years later that these contribu-
tions ceased. The dropping of most of the forced cultures com-
bined with the expenses of the Achinese war to put an end to the
levies which liberalism had condemned.

Furthermore, the mounting private mmesu m the Indies
forced a constant jion of the go ions and
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hence of its expenses. The opening of the Suez Canal brought
the Indies closer to the West and eased the passage to the East
of the capital that was accumulating in Europe. By the Agrarian
Law of 1870 it became possible for European entreprencurs to
secure land on long-t jons from the g ar by
renting it from the natives. From being itself the main agent
of exploitation the government now changed its role and assumed
the double task of protecting and satisfying the demands of
Western capital and of advancing the natives along the lines
which the new order demanded in both its economic and its
ethical phases. Thus, the cessation of the enforced contributions
could be justified both economically and ethically on the basis of
the need for internal development of the Indies.

“In the olden days of the spice trade,” says a Dutch writer,
“it was sufficient to occupy the coasts to prevent competition but
the later colonial policy, especially the investment of bank capi-
tal, rcqulres the construction of roads, the laying of rails and
the introd of hines and d ds further a policy of
peace, education and development. . . . What was most impor-
tant to the invested capital which was increasing rapidly, was
peace, order and juridical guarantees which meant better admin-
istration, better police and better jurisprudence, and for these
the money which had previously gone to Holland was required
in the Indies themselves.” ** The greater the amount of capital
invested, the more necessary it became to develop colonial admis-
istration along modern lines.

The needs of the Indies, however, soon outran what had pre-
viously gone to Holland. The mother country had drawn freely
on the Javanese surpluses earlier in the century but now the tide
was d—with the di that the ad from Hol-
land took the form of loans with interest and amortization
charges. A lw \oncu mnde themnelvu heard in protest against
this fl ding that there be
a restitution to the Indies of at least some part of what had beea
taken from them, but they were unable to carry the day.** Later,

W, Mlddendorp “The Administration of the Outer Provinces of th
Netherlands Indies,” in The Effect of Waltu Influence, pp.

*% The most effective presentation of this case was ma ‘r C.Th. v
Deventer in “Een cereschuld” in De Gids, 1899, 111, 205-207. Deventer
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when there were widespread charges that the welfare of the
Javanese had been declining in recent years while private indus-
try waxed fat, a law of 1905 authorized the wiping from the
books of a 140,000,000 advance to the Indies on condition that
s similar sum be spent by the colonial government in the next
fifteen years in improving conditions in Java and Madura, In
1836 the Dutch government again contributed {.25,000,000 to
the government of the Indies to be spent on welfare in the next
three years. These sums are the only direct contribution which
Holland has made to the Indies as against the {.832,000,000
which she took from them from 1830 to 1877.

In this connection the question has been raised as to whether
the principal shortcoming of the Dutch is to be sought, not in
their failure to make restitution to the Indies of what had been
taken, but rather in the failure to impose effective taxation and
regulation on the Western capital which had been admitted.
What had taken place in effect was the substitution of private
enterprise for governmental exploitation, but this by itself in no
way meant that any check had been placed on the draining off
of the wealth of the Indies. In fact, the sums which flowed out
through channels of private enterprise were larger than those
which the g had collected for shi to Holland.
Exploitation in the Western interest still continued: the change
was merely that instead of the government, private capital
received the profits. The proper function, then, of the government
was not to restore its own former profits but to make sure that
the private capital contributed ndequntely (o the cost of the new

snd vastly more expensive type of adi ion which it de-
manded.’* It was not, however, until 1908 that the govu'nmunt
even partially lived up to this ibility by the i

of an effective income tax for Europeans and European corpora-
tions.

claims |hnl at least gince 1867 the drawing of funds from lln Indies. iur the
prafit of Holland was “The of
m-lumednblolhmrdmNamdmd‘ the Indies, & drh hmuw
that the payment of it in not demanded by a written I.-w bul that lndm
faw -hwx. call the law of honor and righteousnes.” lated tha!
U!ﬂmo.un should be restored.

Colenbrander, op. cit., I1I, Ch. VIIL
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The two most fundamental changes that took place, in addi.
tion to or on the basis of the reconstruction of the economic
system, were the dous growth of lati ially in
Java and Madura, and the great expansion of both governmentsl
revenues and foreign trade.

In Java and Madura the nineteenth and twentieth centuries
saw the fantastic multiplication of the native population by
regular stages from 4,499,250 in 1815 to 34,433 476 in 1920, in-
creasing in the next decade to 40,890,244. A similar development
took place in the outer islands as the Dutch intensified and
extended their rule over them: from an estimated 7,374,611 in
1905 the native population rose to 13,871,144 in 1920 and to
18,253,531 in 1930.

In the period particularly under review the growth of the
European and foreign Asiatic population took place at an even
faster rate than that of the natives. For these two sections of
the population the figures are as follows: **

Ecroruxs
1570 150 1890 1900 108w
Java asd Madura. . NS5 HTS O Q4T M7 S8 ES
Outer Iilasds T3 TSe8 LIS I3NA 1603 M W

— B[ML AT ST TSER RIS 1T JUE
Fouxion Astmics

Jeva aad Madura . 191683 21985 135335 BEA0  ATIM se7  eeE

Outer Ialands 38 ;I M NG snem M

Total WAR MSWT  (RATD SIS el ST LA

In further illustration of the rapid growth of these commu-
nities it may be pointed out that in the period from 1905 to 1620
the average annual rate of increase of the European population
was 5.05% and from 1920 to 1930 was 3.58% and for the for-
cign Asiatics 4.54% and 4.37% in the same periods, wheress
the parallel figures for the native population are 1.73% snd
204%. These summary statistics will serve to indicate the
extent to which European enterprise was developing in the Indies
and also, as shown particularly by the figures for the foreign
Asiatics—the great majority of whom were Chinese—the extent
to which the outer islands were being opened up. This relatively
more rapid growth of the foreign communities should not, how-
ever, be allowed to obscure the tremendous predominance of

** Indisch Verslag, 1933, 11, Tables 12 and 13.
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the native lati in 1930 the E ituted only
04% and the foreign Asiatics only 22% of the total popula-
tion of the Indies,

Accompanying this vast increase in the population there was
& corresponding rise in the colonial revenues, although the
budget for most of the years since the turn of the century has
witnessed a deficit. From 1867 to 1899 the revenues of the Indies
ncreased from 1.137,000,000 to only £.142,000,000, while by 1915
they had jumped to 1.309,700,000. The governmental revenue
and expenditure, in millions of florins, for the post-war years
were as follows: **

Revenue Expenditure
1920... . 17564 1.10604
1925 7338 6529
1929 8485 9037
1931 6520 767.1
1033 4610 5546

As a result of the repeated deficits, which were avoided only
in the years from 1924 to 1927, the funded debt of the Nether-
lands Indies at the end of 1934 amounted to 1.1,215,000,000.

The development of the foreign trade in private hands is
shown in the following table, giving imports and exports in mil-
lions of florins: *

Incrours
Juvaand Outer
Mldun Islands Total
1.359 1. 1452
527 17
552 1760
615 196,
957 3150
124 3724
3039 11162
2874 818
1 072
1788
1052 ans

* Ibid., 1635, 1, Tnbh- 370,

bid., 132, 11, Table 244 and 1934, 11, Table 24; Meerjarige over-
sickten van den in- en uitvoer van Nederlandsch-Indie, 127, 3 Deel, Table
. The figures cited above exclude gold, silver coin, bullion, and goods
mported or exported by lhn Netherlands Indies :uvemmrnl "The growth
= importance of the outer islands is further indicated by \he lut thn while
u Iate a5 1900 their exports represented less than a thir

of the Indies, their share had increased by the middle al lh- l.l.n
@ore than half the total.




It will be obvious from the above statistical summaries that
the economic development of the Indies moved ahead at a phe-
nomenal rate during the first decades of the present century, but
it is certainly no less worthy of report that this development
brought with it little or no corresponding improvement in the
economic condition of the average native. In Java, as in Indis,
the Malthusian law has appeared to apply with a far greater
accuracy than in those parts of Europe and America where the
modern economic evolution has taken place at a more gradus!
rate. There is, on the one hand, the constant pressure of the
population against the limits of subsistence,** and, on the other
hand, the ever-present colonial problem of the draining off of the
profits to the European investors. Whether the cause be the
natural procreativeness of the peoples of the tropics, the sin¢
of Western imperialism, the lack of energy and initiative of
the natives, or a combination of all of them, the basic fact
remains that the glowing (pre-depression) prosperity of the
Netherlands Indies was based upon a people whose standard of
living had shown no tendency to rise and had, perhaps, even
declined, during the era of modernization. Apart from the few
individuals who have pushed themselves ahead the great mass
remains just where it was.

Although there can be no question as to this failure of the
Dutch to raise the general standard of living, there has been s

3244t all events, the economic benefit of Dutch rule has not gone izt
higher standards of living but has been neutralized by an increase of populs-
tion” Vandenbosch, 0p. cit., p. 25. For a discriminating trestment of the
general question of native welfare and Western industry in the Indies, s
wid, Ch. XVIL.
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considerable expansion in the same era of what may be in gen-
eral lumped together as the social services. In this category
falls the useful but still far from satisfactory work in such fields
ss education, the building up of a popular credit system, the
gradual elimination of the carvée in lieu of taxes, the introduc-

tion of & more sci the by ing of labor lcgs-
Istion, the i duction of the upmm ly, the of
public health activities, and the i of the legal

system. In all these spheres there is much that needs to be done,
but a beginning has been made of a character which would have
seemed utterly incredible to the administrators of the nineteenth
century.

Of these varied services only the spread of educational facili-
ties has been selected for discussion here, again on the basis of
picking somewhat at random a sample which may serve to illus-
trate the general process. In the case of education it is peculiarly
easy to demonstrate the correlation between the ethical demands
of Dutch liberals and the needs of Western interests, both gov-
ermmental and private. In the first half of the nineteenth cen-
tury virtually no attention was paid to the education of the
Javanese, although a fairly elaborate school system was erected
for the children of the Europeans in the Indies. These schools
were in principle open to the Javanese, but this privilege was of
little actual consequence. The turning point came when it was
realized that the lack of education impaired the work of the offi-
cial native hierarchy.

The first pressure came from the government itself. In 1845
the Minister of the Colonies complained to the Governor-Gen-
eral that often it was difficult, if not impossible, to apply the
very desirable hereditary principle since the sons of the native
chiefs did not have an opportunity to secure the essential knowl-
edge: “Not infrequently they grow up in indolence and igno-
rance and when the time comes to include them among the offi-
cials the administration often finds itsell confronted with the
alternative of appointing a useless servant or of departing from
@ beneficial principle.” ** Three years later a start was made

"A survey of the Izuwry of eduudon in th lndlu u"lvm in Mb-

ies H

mht van het nlunnpbelexd ten sanzien van hl ood:r'u- voor d- in-
landsche bevolking.”
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with the provision of 25000 annually for schools primarily
intended for the purpose of raising the standards of the native
officials.

As the liberals grew in power in Holland after the middle of
the century J. ducation was ad d on a less utili-
tarian plane. In a speech significant in more ways than one the
liberal leader, Thorbecke, asserted in the States General in 185¢
that it was the duty of Holland to spread the light in the Indies;
but even for him the utilitarian motive was not lacking. “As
the Javanese becomes instructed about his own history,” he
said, “as it is pointed out to him what he was without us, as the
door of Christian culture is opened to him by us, I believe, Mr.
President, that through that more than anything else the bond
between the Indies and our country will be strengthened.” The
East Indian Government Act of that year formally embodied the
principle that the Governor-General should provide education
for the native population, but actual progress in the provision of
schools was still slow. It remained the assumption for many
years that the primary purpose of the schools was to provide
education for the children of the native aristocracy.

After a period of financial stringency during the first part of
the Achinese war the government again decided in 1893 to con-
tinue the cducational advance. At this time the schools were
broken up into two classes, the first being primarily intended to
give the children of the ari a more elaborate educati
which should fit them to satisfy the demands of the administra-
tion and of Western i or ed d func-
tionaries. The second class was a simpler and more rustic type
of school, adapted to the native environment and intended for
the rank and file. In neither class was Dutch taught, although
an effort was being made to introduce it as the usual language
of administration.

With the appearance of the ethical policy at the turn of the
century the problems of education naturally received greater and
greater attention. In three directions there was a decided for-
ward movement, two of which, at least, may be closely linked
to the striking economic development and to the general tend-
ency toward Westernization. Since the West had been brought
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closer to the East the number of Europeans in the ielands had
multiplied, as has been seen, and increasingly they tended to
regard themselves as merely temporary visitors. Their knowl-
edge of the native languages therefore declined and the needs of
both business and administration, particularly the former, de-
manded that there be sn ever-increasing number of natives able
1o speak Dutch. In consequence the old policy was reversed and
Dutch was introduced as s major subject in the first class
schools. Furthermore, the growth of modern industry made the
de of a body of technically equipped workers impera-
tive, and a beginning was made with the erection of technical
schools to satisfy this demand. The native socicty had as yet
undergone virtually no industrialization and stood in need of no
trained technicians, but the great superstructure of the Western
economy could not do without them.

The third line of advance, for which van Heutsz himsell was
largely responsible, consisted of an attempt to bring the schools
nearer to the mass of the people. Instead of extending the range
of the sccond class native schools it was decided to utilize the
village communities and their resources as the basis for an ulti-
mately all-embracing system of popular education. This system,
in contrast with the others, was designed to meet the needs of
those who would continue on in the simple ways of their fathers.
The second class schools, located at key points, were restricted
in principle to training the teachers for the village schools and to
giving an elementary education to natives going into trade or
into European employ.

The expansion of the educational system in these formative
years may be grasped from the following table which gives the
average annual school population for the natives: **

100004 1005-00 1010-14 101519 1920-24
Native Lower Education.. 125444 203382 458950 708742 967413
Western Lower Education. 2987 51756 23910 33516 51308
Intermediate Education. .. 2 45 135 675 2,002
The relative smallness of these figures, as compared with the size
of the population, in itself bears witness to the lack of univer-

** Compiled from tables in ibid,, No. 12, No higher education was avail-
sble in the Indies until the founding of the Law School in 1924 and the
Medical School in 1927.
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sality of the educational system, but this is more directly
brought out by the calculation that in the Indies in 1928 only
29.8% of the children from six to nine years old and only 14.7%
of those between six and thirteen were receiving any education
In Holland itself in the same year the school population formed
195% of the total population, whereas in the Indies the
parallel percentage was only 2.9. Nor is it without significance
for the colonial character of the Indies that, as against this figure
of less than three per cent of the native population in the schools,
sixteen per cent of the European community settled there are
receiving education.




Cuarrer IX
INDIRECT RULE IN THE NETHERLANDS INDIES
THE GENERAL NATURE OF DUTCH POLICY

As a preliminary to any investigation of the Dutch system in
the Indies one point must be made firmly and abundantly clear,
and that is that the system, or lack of it, is deeply and inherently
complex. In good part, of course, this is no more than a product
of the diversity of the basic social structure which is itself
straggling all the way between pre-history and to-morrow. The
primitive and the modern—not to mention all the intervening
shades—are inextricably mixed together: it is not only that they
have grown up side by side but also that they have interpene-
trated each other to a degree which makes any clear separation
frequently impossible. The great modern city stretches out to
embrace a native village; the Javanese peasant leaves his rice
field to work on the neighboring sugar plantation whose shares,
perhaps, are held throughout the world, or he is transported to
Sumatra to grow rubber and tobacco for the American market;
in the same family one brother may be a native craftsman,
another a pilgrim to Mecea, and the third an engineer trained in
the universities of Europe, with a strong leaning toward Moscow.
In any of the larger cities there are Chinese, Indians, Arabs,
Eurasians, Europeans and islanders of many stocks and tongues,
engaged in tasks which stem from all the ages. Java has for the
most part been more or less intimately in contact with the West
for several centuries, but in the heart of it are four native princi-
palities which stand apart from the rest; in the outer islands there
are scattered regions here and there long bound to Europe, others
have only recently been caught up in the whirlwind of intensive
modern exploitation, and there are great stretches where the
ancient ways have as yet scarcely felt the disturbing touch of the
West,

400
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On such a diverse base it would obviously be as foolish s it
would be impossible to attempt to build any single and uniform
structure. On this ecore. the Dutch are to be congratulated on
their readi to the ity and to act di
all the more since mch action normally means that local folknyu
and traditions are uken mtu account and pruerw:d against the
onrush of the very
lack of uniformity opens lhe way to a \ut deal of experimenta-
tion with different methods and systems which would otherwise
be excluded.

Yet when these points have been made there still remains a
residue of complexity, bordering on the chaotic, which requires
further explanation. Aside from the praiseworthy effort to pre-
serve and build on the local peculiarities there is a strong element
of mere historical discrepancy: the vast and sprawling island
empire, brought effectively under the Dutch eye at gresat inter-
vals of time, has so far succeeded in evading all efforts at uni-
formity and centralization. It remains diverse because the three
or four decades which have elapsed since European control
became a reality throughout the outer islands have not sufficed
to enable the necessarily scanty Dutch forces to grasp and deal
with the problem in its entirety.

Beyond this, too, there is ground for the suspicion that not
all the diversity is founded either in the immensity of the task or
in the intentions of the Dutch, but rather, perhaps, in the diver-
sity and multiplicity of those intentions. To a considerably
greater extent than the British the Dutch are, in fact, planners
and theorists in the colonial sphere, a point illustrated not only
by the voluminous reports of officials and commissions but also
by the extent of the Dutch literature on the subject and the
special periodicals devoted to it. This literature, it should be
noted, is largely contributed by the Dutch officials themselves, in
marked contrast to the British policy of i unposmg a strict ccnwr-
ship on officials as far as all | topics are
On this score it may also be remarked that the Dutch allow offi-
cials to stand for election to the various legislative bodies where,
in theory st least, they are free to speak and vote as they please,
while British officials are appointed and their vote is frequently
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determined by the command of the Governor or the Colonial
Office. Under the pressure of the colossal 'social and economic
changes of the last half-century or so, the entire political struc-
wre of the Indies has been in a constant process of reconstruc-
ton, which is still far from having come to an end. Unfortu-
nately, though perhaps inevitably, there has been no single plan
for this general reconstruction, but rather a series of plans com-
posed at different times and places, under the pressure of different
events or circumstances, and by persons of widely varying experi-
ences. Indeed, one has a strong sense in travelling about the
islands that more than one large-seale and all-embracing plan is
being worked out at the same time, or, alternatively, that differ-
ent and conflicting plans have been brought forth at one time or
snother, sweeping in overlapping waves over the various jurisdic-
tions. A plan ived at the center is i d on a locally
developed system but before it has been carried into effect and
integrated with the pre-existing structure a new plan, devised,
perhaps, to meet probl d elsewh is elab d
by a new commission. In consequence each regional administra-
tion, with the possible exception of the one most recently brought
into existence, is tangled in a network of plans and theories
which are frequently incompatible with each other; and the result-
unt of the several forces is a different one in each case. It has
been said that every philosopher is at heart a monist and the
same is no doubt equally true of the administrator: at all events
there are certain aspects of the Dutch administration which lead
to the belief that quite separate monistic systems have been
applied to it at different times. A geologically minded political
scientist might meet with no small success and entertainment if
he were to set himself the task of digging down through the accu-
mulated layers and exposing a vertical cross-section of the
deposits left by each successive wave.

In connection with the problems of indirect rule this com-
plexity is peculiarly striking because at almost all times it has
been a fundamental axiom of Dutch policy to utilize wherever
possible the existing native chiefs or headmen, operating through
some modified version of the existing institutions, as the inter-
mediaries between the supreme Dutch authority and the mass of
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the population. It is a fact which has been commented on by ull
observers of the Indies that there, to an extent unparalleled else.
where, the principle of indirect rule has been developed to its
fullest potentialities. As Chailley-Bert said of the Dutch in
1900: “Leur g et leur ini ion ont pour base
le protectorat.” * It is, in fact, laid down in the fundamental law
of the Indies (Art. 118) that “in so far as the circumstances admit
it, the native population will be left under the immediate leader-
ship of its own heads, appointed or recognized by the govern.
ment,” subject to such higher supervision as the Governor-
General may determine; and a number of other articles bear
witness to similar intentions.

In no other sphere have the Duteh shown a greater genius and
inventiveness than in this, but their very inventiveness, applied
at different times and places and under the spell of widely vary-
ing ideologies, has necessarily led to the translation of the basic
idea of indirect rule into a bewildering variety of forms and mani-
festations. In the Indies there can be no simple process by which,
as in Malaya, one may say, here is a Colony which is under direct
rule and there a native State under indirect rule: almost every
conceivable shade of differentiation can be found at some point
or other in the structure. There is, to be sure, a basic constitu-
tional distinction between directly ruled areas and native States,
but as the examination is carried further one discovers that each
has many characteristics of the other and that the process of
interpenetration has been carried on to a point at which the con-
stitutional distinction has become a matter of somewhat dubious
degree. Regions under direct rule have as their heads regents
whose status is in derable part indistinguishable from that

Jova et ses habitants (Paris, 145, The Duteh “have had to
VO ook i brohg et ik s thradgh the customs of gover
ment which those chiefs represent. The uh hn\‘e suceeeded in their

colonial policy only by learny w understand an use the native insttu-
tions; ignorance or misuse of U rwnumuu I'ur wn\ml which Ihe native
organization affords has been one of the chicf causes of their failures.” Clive

Day, The Policy and Administration of the Dutch in Java (New York
1904), p. 3. “The recognition of native societies and institutions and the aum
of devtlupm‘ them along their own lines u a unhul nnnple ol mun
colonial policy.” Amry Vandenbosch, The ;’
n

P H l\hmnu.
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of native rulers, and in some instances, as in Bali, these regions
cover the precise area of pre-existing States, while in the native
States th 1 the central g has very i
spheres of jurisdiction, both personal and territorial. Under vary-
ing legal and constitutional forms—determined in good part by
no more than historical accident—some element of the substance
of indirect rule is to be found everywhere. Even for the gover-
nance of the foreign Asiatics and Arabs, a similar system of
operating through headmen of their own race has long been in
use, although it is now giving way to a more direct rule.

In the old régime native institutions and traditions were
respected because on the whole no one was concerned to meddle
with them and it was easier to collect produce, tribute, and rev-
enue through them than through other channels; in the new
régime they are consciously and deliberately preserved and fos-
tered because, in addition to these earlier-discovered virtues, they
have now been found to have a value of their own.' In conse-
quence there are now, in addition to the native States properly
speaking, 8 number of variant forms of native communities, small
and large, functioning more or less autonomously in the tradi-
tional pattern under the general supervision of the central gov-
ernment and its officials. Nor are these all of ancient vintage:
some are definitely a modern ion or ion, bear-
ing witness to the deep-rooted Dutch belief that government
should be built on institutions native to the soil. Alongside
these native communities, and in some instances overlapping
them, are a number of administrative entities, recently created to
meet new needs under the elaborate decentralization plans and

* De Kat Angelino comments that the Company played off the native
rulers against each other and placed them under its protection in order to
kovern with a minimum of expense and armed force. “It is therefore obvious
that the Protectorate of those days cannot be held up as an example for
our own time, as is sometimes done by those who resent modern interfer-
ence. The Company's Protectorate was purel; opportunist, hence its policy
of indifferent abstention at moments when the interests ?we population

¢ P

ur 3

interests of the population, and it

co-operation in the task of popular

development. It maintains the Indonesian system on principle, not through

indifference, and it interferes without hesitation in this system whenever it

;:‘;:3 or mr,n unable to succeed without assistance from above." Colonial
icy, 11, 17-18.
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largely modelled on Western patterns. This juxtaposition of the
old and the new is a typical feature of the Dutch scheme of things
in the Indies and must for a long time to come be characteristic
of it unless there be a cataclysmic overturn of some variety
Somehow the needs of the village communities and the traditional
attitudes which they represent must be taken care of, but equally
pressing is the problem of meeting the demands of the Europeans
and of the Western-trained Asiatics for a comprehensive and
modern administrative system. Room must be made in the same
structure for the unlettered headman of the village, the heaven-
born ruler of the native State, and the highly trained and special-
ized native civil servant of the central government; for the coun-
cil of elders squatting to discuss the age-old problems and the
Western-democratic provincial council and Volksraad sitting in
their legislative chambers to examine the problems of the great
society. Even though, despite the recent efforts at decentraliza-
tion, the Dutch administration continues its much decried over-
lization with a ion of power in the hands of the
Governor-General, it at least rests upon a diversity of founda-
tions which reflects little of the monism of the Batavian center.
To complete this very summary presentation it is necessary to
add one further element of complexity: the intrusion of indirect
rule into the administration of justice. In the past both native
law and native courts continued substantially untouched, aside
from the principal European centers, as being matters beyond the
Dutch sphere of interest, while in more recent times they have
become the object of continuous speculation, investigation, and
adjustment. The basic conflict, here as elsewhere, has been
between those who wanted a speedy overhauling of the whole
native system of law and judicial administration along Western
lines and those who fought for its retention and gradunl adapta-
tion to new ci as these larly under
the guid: and leadership of van lhe latter forces
have so far been able to carry the day or, at least, to hold the
innovators strongly in check; but it is a battle on shifting fronts
and one which can know no final victory. In large part the prin-
ciple of personal as opposed to territorial law has been preserved,
with the result that both natives and foreign ‘-iatics remsin
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under their own customary law in civil and commercial matters,
save as that law has been modified by statute. In Java and
Madura the administration of justice is entirely in the hands of
the government courts, but in the ou(cr islands there are con-

iderabl where the traditional native courts have con-
tinued in existence and operate under the traditional procedural
rules. But here there appears a further complexity: native courts
are not to be found in native States alone but in directly ruled
territory as well, and government courts are likewise to be found
in the native States. In the realm of jurisprudence as in the realm
of general administration it is not even possible to point to the
exceptions as proving the rule; indeed, one is almost tempted to
say that the exceptions are the rule.

THE REGENCIES

To observe indirect rule in action in the Netherlands Indies
it is certainly not necessary to travel to the native States: in the
regencies of Java many of its essential characteristics are still
in evidence although the political reforms and social transfor-
mations of the last few decades are seriously threatening its long
survival. Indirect rule has about it always something of a tran-
sitional character since it is a form of government peculiarly
applicable to peoples who are caught up in the process of move-
ment from one culture pattern to another under the mgis of an
alien sovereignty. As such peoples move toward a secure footing
of their own in the new culture pattern indirect rule must neces-
sarily tend to give way either, provisionally, to a direct rule by
their alien masters or to rule by an authority rising from the
society itself. The Java of the present day is still in a transitional
stage but it has obviously reached the point at which indirect rule
is bringing in diminishing returns. 1 have spoken above of the

ive waves of and reform which have swept
over the Indies, leaving behind them deposits of varying depth
and significance. Nowhere are these strata of history more strik-
ingly in evidence than in the Javanese regencies, which are now
passing uncertainly through the ultimate phases of an indirect
rule which is tending to become an anachronism.
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Throughout its long reign in Java the Company maintained
the heads of the native aristocracy as the instrument by means
of which it exerted its control over the populace, and on the Cum-
pany's disi ion they inued to be the i di
between the Dutch and their native subjects. Under the Culture
System the regents became the agents of the Dutch in supervising
the production and delivery of the forced cultivations; under the
Ethical Policy, though somewhat pushed aside, they were the
levers used by the Dutch officials for the introduction of the
westernizing reforms to the masses; in the most recent scheme
of things they remain the executive heads of the regencies and
preside, in a curious combination of ancient and modern, over
the regency councils. Such, very briefly, is their history, but to
secure a grasp of their actual status it will, perhaps, be worth-
while to digress for a moment into a comparison between the
Dutch and British systems.

It has been pointed out above that under the Dutch system
the difference between areas under direct and under indirect rule
is by no means as sharply marked as in comparable British sys-
tems. It is, on one hand, true that the regencies preserve only
the substance and not the form of indirect rule, but it is equally
true, on the other hand, that the Dutch native States themselves
fall far short of the formal requirements set up for the protec-
torates of India or Malaya. Both in constitutional status and in
substance of government, regency and native State fall far more
closely together than do colony and native State in the British
regions. In Malaya the latter remain independent States under
British protection with their own territories and their own sub-
jects, entirely beyond the jurisdiction of the British law, while
the native States of the Indies form an integral part of the Dutch
territories. Their subjects are as much subjects of the Dutch
crown as are their neighbors in the regencies or in other directly
ruled areas, and the Dutch law reaches them to the extent that
the colonial or home legislator chooses to extend it to them. From
a (ormal juristic stnndpoml the British native States retain an

gnty which is ised under British control,
but no such sovereignty can be said to adhere to the parallel insti-
tutions of the Archipelago. With the failure of this basic criterion
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it is necessary to look to two other factors to distinguish between
the native States and the regencies: the relationship to the cen-
tral power and the status of their heads.

The situation as to the first of these factors is relatively simple
to grasp in practice but by no means simple to state with juristic
precision. The regencies are undifferentiated parts of the Dutch
pmsemons and their houndlnu are subject to alteration at the

of the admi horities. The native States,
on (he other hand, stand in what may be termed a quasi-treaty
hip to the Dutch g all of them having signed

either the short dcclarallon under which they submit themselves
completely to the Dutch or a long treaty which enumerates in
detail the respective rights and duties. It is, however, clear that
these treaties require to be qualified by the prefix “quasi” since
the rulers who sign them are themselves Dutch subjects and their
territories are Dutch territory. In principle, although not uni-
versally in fact, the native States are historic communities,
formed in the mtuml course of tribal or other deve!opmmt and
having fixed bound iding with the I bond; but
the regencies also in some instances represent similar historic
communities, although in others, as is true of some of the States,
they represent no more than historical accident combined with
sdministrative convenience. As far as the native States are con-
cerned it does not seem possible w go further than to say thn
the Dutch have tol d the of certain blish
political institutions within clearly defined boundaries and have
at their own umlalernl discretion recognized the pruvuluml right
of these territorial entities to an under the
manifold restrictions imposed from above.' But, with minor
modifications, substantially the same could be said of the
regencies.

The second factor—that of the status of the heads of the
regencies and of the native States—remains in much the same
ill-defined condition. The basic distinction which is to be drawn

* This lack of any clearcut duuncuon between the native States md
the directly ruled areas has been recognized by a number of Duteh wri
See, for example, C. van Vollenhoven, Kolmn-l Tijdschrift, XVII (lﬂ 3

25} F. H. Vieman, Koloniale Studien, xnmm.mru
uiuﬂdﬂ\nmdudl- wereldbouw, p.
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is that the regent is appointed and installed by the Dutch author-
ities whereas the rulers of the native States are merely recognized
by the Dutch as the rightful heirs or successors to their respec-
tive dignities. Stated thus baldly, however, this is a distinction
which could be pushed much wo hr IO, is an old-established and
observed tradition, finding in the basic law
of the Indies, that the regentship is an hereditary office: in fact,
the essential condition of this basic element in the Dutch admin-
istration is that the regents should be recognized by the people
as the natural aristocratic heads of the native society. There has
been much argument as to whether the later progress of European
rule has had the effect of reducing the regents to the status of
ordinary officials—a matter which is briefly considered below—
but it remains the official theory, still finding considerable accept-
ance by the mass of the people, that the regents are distinguished
from the officials by their organic connection with the commu-
nities over which they are placed. From this position to that of
the rulers of the native States is no very great step. It is indis-
putable that the latter are ized rather than inted, but
it would be absurd to ignore the fact that they are in many
instances hand-picked to secure the best candidate from among
those hereditarily eligible to rule. The range of selection is,
indeed, ordinarily far more limited than for the regencies since
only the ruling fnmxly or families of the particular State can
come into Ithough for the ies also the
standard practice is to appoint a member of the locally estab-
lished aristocracy; but the fact of selection and of substantive,
if not formal, appointment by the Dutch brings the ruler within
hailing distance of the regent.

These largely formal considerations as to the status of regen-
cies and native States serve to indicate the relatively slight
margin, as compared with British Malaya, between the directly
ruled and the indirectly ruled parts of the Dutch domain, but
they require much correction before they can be said to represent
the actual realities.

To grasp the practical distinction between the two it is neces-
sary to realize that the regencies are lnsuluuona pnmmly con-
fined to the heavily lated and i 1y d islands
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of Java and Madura,* whereas the native States, leaving aside
for the moment the four principalities of Java, are located in the
sparsely populated and, on the whole, considerably more back-
ward outer islands. The States are still somewhat provisional
instruments for the gradual mtroducuon of Dutch rule, nlule t.he

ies are the old bli ions of &
administrative structure: the latter are integral parts of a con-
stantly developing whole in a sense that the former cannot be
said to be. Where the native States, representing tiny tribal com-
munities still little removed from their indigenous ways of life,
cling only to the fringes of the Dutch political system, the regen-
cies are great administrative units occupying the very heart of
it. This peripheral position of the native States is strikingly
emphasized by the extension to them of a peculiar type of
extraterritoriality, discussed below, which removes from their
jurisdiction virtually all residents of their territories who are not
immediately native to the soil. In regions such as the Province
of the East Coast of Sumatra where there has been a large-scale

ion of Western ise this denial of authority over
Europeans, foreign Asiatics, and imported Indonesian laborers,
who remain under the jurisdiction of the central government,
tcndu strongly to isolate the rulers from the whole trend of mod-
ern 1 which is ing their States. In less devel-
oped regions where itoriality plays no derable role
the rulers are in the happier position of watching, and occasion-
ally even of participating in, the slow process of modernization
of their territories, but with few exceptions they retain a vast
remoteness from the main channels of the modern world. The
regent is perhaps being turned into an ordinary official, but,
unlike the rulers, he is at least being caught up in the new tides
and currents.

One element in this situation is amply illustrated by the bare
statement that each of the regencies of Java and Madura con-
tains on an average about half a million people, while the average
native State has a population of only some 30,000, including the
large percentage to whom the principle of extraterritoriality

* In the outer islands similar institutions hnve-lnbmuhhluhud under
one name or another in the arcas under




420 MALAYSIA

applies. In round figures a total population of less than 8,000,000
is divided between the 265 native States of the outer islands, as
against the total population of 37,600,000 living in the seventy-six
J and Mad: ies. While the population of the
regencies ranges from some 300,000 to over a million, that of the
native States starts with a few hundreds and rises in only a few
instances above 300,000. In the Province of Achin and Dependen-
cies, for example, 101 States combine to produce s population of
only 816,000.

For a complete understanding of the position of the regent it
is essential to remember that the Dutch system of government in
Javs, and at a later stage in the outer islands, has always main-
tained in one form or another the essential distinction between
the native administrative structure, den\ed at least in its origins
and general h from the p: ting J; socwtv‘ and
the d European admini ive i Here as
at so many other points there is in evidence the duahsm which
=0 completely pervades the Dutch system. In the specialized and
technical services this dualism has been broken down, thus open-
ing the door to natives to attain the higher posts, but in the gen-
eral civil service under the Department of the Interior the Euro-
pean service remains a distinct body from the native. The highest
post in the native hierarchy to which the Javanese can attan
is that of regent, and there is no means of transition into the
European service.

Inevitably in such ci the adj and constant
readjustment of the relation between the two services fills much
of Javanese administrative history, and the last chapter is clearly
still to be written. As the nineteenth century version had it, “in
affairs which concern the indigenous administration, the regents
are the trusted advisers of the Residents who will treat them as
younger brothers,” but it is notorious that in many instances the
regent's formal status as younger brother was transformed into
that of a minor official at the beck and call of his Dutch older
brother, with a consequent loss of prestige. From the Culture Sys-
tem he emerged with his hold over the native population

hough the more ive pressure bmught on him
from above increased his dependence on his Dutch superiors. The
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Ethical Policy, however, undermined his position far more seri-
ously since now for the first time the European officials began
to concern themselves directly with the masses of the people,
with “the little man,” as the phrase of the day expressed it. After
centuries of neglect the Dutch undertook a speedy and elaborate
transformation of the Javanese society along modern lines, fitting
it for its subordinate rdle in a capitalist world, and in this task
they found the regents, themselves for the most part untrained in
Western ways and learning, of little aid. Instead of continuing
to work through the native hierarchy, the Dutch officials emerged
into the open and either did the work themselves or utilized the
regents as mere tools to carry out their orders. From having
been the highest authority in the native world the regents now
tended to be either pushed aside as useless ornaments, retaining
a formal status not justified by their actual functions, or reduced
to the level of subordinate officials, serving their Dutch masters.
As Chailley-Bert saw at an early stage, the transition from
exploitation of the natives through their chiefs to an intensive
direct control over the masses shifted the idea of the protectorate
from & political to an administrative basis.

The resulting situation was sharply attacked in 1808 in an
important article by Snouck Hurgronje,' who has always main-
tained that in all men there is a deep-rooted love of being ruled
by their own people which no foreign authority can ignore save
at its own peril. In his opinion the effect of the preceding decades
had been to turn the regents into pure officials, filling in the
administrative family the category of children or of puppets in &
shadow play. Not only did he find that virtually no effort had
been made by the Dutch to educate the native heads in such
fashion as to make them independent leaders of their people,
under Dutch supervision, but also that the few educated regents
had been subjected to shameful and degradi by their

. - e .

b S, S st
ibo defaitive adoption of he Fifial Polly a the trm o the ceatury; e
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European colleagues. What the latter appeared to want was not
intelligent Javanese collaborators, but servants who knew their
naturally inferior place. But, as servants carrying out the vary-
ing commands of their shifting superiors, the regents were inevi-
tably removed from that position of natural popular leadership
“without which foreign domination, whenever it takes seriously
its task of governing, is a misfortune for the people, who come
to serve as the corpus wvile for all sorts of experimentation by
dilettantes."

In the last two or three decades there have been so many fun-
damental changes and currents of development that it is by no
means easy to state in a few words the present position of the
regents, nor is there any unanimity as to what that position
actually is. The fundamental law of the Indies continues to state
as before the principle that the native population will be left
under the immediate leadership of its own heads, but there have
in fact been many breaches in this system. The entire modern
evolution tends to undermine or, at least, radically to alter
the place of the regents in the new society which is being
created.

It is obvious that the general process of modernization must
inevitably work to destroy just that natural aristocratic authority
on which the regent was primarily dependent in the past: an
aristocracy which has grown out of one set of social and economic
circumstances has no chance of survival in a society based on &
totally different set unless it shows marvelous powers of adapta-
tion to the new. Every social system produces its own natursl
aristocracy, its own socially integrated leaders, and it can be
no more than the barest accident if the new aristocracy coincide:
in part or in whole with the old. In the Indonesian society that
is developing out of the intensified contact with the West the new
group of potential leaders are those who are geared into the new
order: the Western-trained intelligentsia, business men, nnd
experts. To them the old ari of birth is an
held in power by the Dutch, an unwelcome barrier to their own
assumption of the social and political predominance which they
are beginning to feel is theirs under the natural right of the new
order. Inescapably there is a bitter rivalry from which the
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regents can only emerge the losers unless they are able to aban-
don their claims in terms of their aristocratic prerogatives and
merge themselves into the new Westernized intelligentsia—a step
which is already being taken by many to the embarrassment of
the Dutch who find it increasingly difficult to persuade the old
regent families to continue on in their traditional posts. The
result tends to be that the less ed d and less forward-looki
descendants of the old families head the regencies, thus lhll‘pd.l
ing the conflict, while their more advanced brothers prefer to
exercise their talents in other spheres.

Thu situation has bccn fur(her complicated recently by the

of d i The regent is no longer the
sole head of the native population in his territory: he now has
associated with him a Regency Council more or less democrati-
cally elected. Indeed, the Regency Council Ordinance of 1924 lays
it down that the administration consists of, first, the Council, and
only second (or even third, following after the College of Depu-
tics of the Council) the regent. It is obviously no easy task for
the former undisputed head of the native population to have
associated with him, and to preside over, a Council in which his
inferiors are free publicly to criticize him and to determine
against his will policies which he must exccute. These Councils
increasingly must represent the new forces which are asserting
themselves in the Javanese socicty whereas the regent by defini-
tion represents the old forces.

A new d y and an old ari make uneasy bed-
fellows. Once the democratic channels have been opened the
rivalry between the old and the new leaders must inevitably flow
into them. Java is far from having been endowed with a fully
democratic régime as yet, but already the voice of the people is
a significant factor through the ascending series of legislative and
executive bodies which culminate in the Volksraad. It is the
natural course for the Western-trained Javanese, who find no
place for th Ives in the old hi hical social pyramid, to
seek access to power by means of a direct appeal to the electo-
rate, to the masses, who are also involved in the process of social
fermentation. But in so doing they find themselves in open and
direct conflict with the native officials of the old school who
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equally naturally seck to dominate the Councils and to cling to
their position as heads of the native population. In bricf, the
Westernized elements are bidding against the old aristocracy for
the favor of the masses in an effort to supplant them as the
leaders of the people.’

This general problem is one which is by no means confined to
the semi-indirect rule of Java: in point of fact it strikes even
more seriously at the nominally complete systems of indirect rule
such as are found in British Malaya and India. In the latter the
rulers and the aristocracy which surrounds them are far more
thoroughly identified with the old order than are the regents, and
in Johore and the Federated Mnlay States, to name only two

les, the process of mod ion is as swiftly and as radi-
cally at work as it is in Java. By maintaining the old native
heads in power without securing adequate guarantees of their
development along modern lines—it is a matter of great difficulty
to maintain the hereditary principle and at the same time to
insist upon a high degree of Western education and efficiency—
the imperial power finds itself in the position of constantly

ing the legi d ds of precisely those groups in the
society for the evolution of which it is most responsible.

In the case of Java the solution of this problem will presum-
ably be found in giving free rein to the already strong move-
ment toward the assimilation of the regents to the status of ordi-
nary officials and the abandonment of the sharp line of distinction
between the native and the European services. It is already
abundantly clear that the continuance of the aristocratic pre-
rogatives is antithetical to the main trends of Indonesian devel-
opment, and the separation between the two services is properly
regarded by the nationalistically minded among the Javanese as
one of the ouf.wud aymbolx al' their rucml inferiority. With the

lled “ g) of the native civil
service in the last decade or two new powers have been placed

* This situation is admirably described by J. J. Schricke in De indische
politick (Amnmhm |m), ), PP ©64-74. Schricke suggests that the regency
;mmah d the d admini n‘l:o“l Iil:, u:; Ilulll(izhll -mmmns

ringing these new elements into politi e and giving them the exper-
ence and feel olldmmntnunn,bulhem tends be done azly
by appointment since elections involve the nbnvpmmuonzd open confict
between the old and the new.
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in the hands of the regents and their official subordinates, the
European service has been moved somewhat further back, and
the points of contact between the two services removed to a
higher level. The next stage in this process seems obviously to
be either the opening of the higher Dutch posts to the native civil
servant, or else the creation of new posts which would retain a
dualistic parallelism with the Dutch service along the old-estab-
lished lines. This latter course seems on the uhole lnr less advan-
tageous than the aband of the i

fiction that the J. society retains unaltered its old Ieudlhs-
tic spirit and structure. In the amalgamation of the two services
and in the gradual dropping of the hereditary principle the Dutch
would clear the way for a solution of at least one element of the
present social and political conflict and would give substantial
proof of their intention to transfer the control of Java to the
Javanese as the latter demonstrate their fitness for it.*

INDIRECT RULE IN THE OUTER ISLANDS

Aside from the four remaining pnnclpahuu Java and Madura
possess a bly uniform ive through-
out even though the loose ends of more than one plan of reform
and reorganization remain to be neatly gathered !ngclher Itis
particularly in jon with the d li rogram
which has been superimposed on the older foundations l.hnt. such
loose ends are in evidence. Various as are the historical ante-
cedents and the demographic structure of their different regions
these two islands have at least been continuously under Dutch
rule for a period long enough to allow of their being treated as &
single unit for administrative purposes. The outer islands present
& picture, or an album of pictures, of far greater diversity. From
almost every standpoint the conditions are here lacking which

* The problems involved in determining the present status of the regent
sre well deseribed by G. W. Mossel, “Amblannr of anhhonld! oloniale

umuu
clusion that although "the regents still -unellul du.bwully retain the pu
tion of volkshoofd which the government attributed to them in
l«ure some form of nprﬂmuhan of the people, they lhould now luc um
dignity inasmuch as the ne rovide
for representation on a more realistio and adequate
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made possible the treatment and development of the two central
islands on a common basis.

The regencies of Java and Madura may be taken as a classic,
if degenerating, example of indirect rule, but it is to the outer
islands that one must look if one would see indirect rule blossom-
ing forth in all its species and varieties. 1 have suggested more
than once that the origins of indirect rule are to be found in the
economy of men and money which it offered in the eras of large-
scale and rapid colonial expansion. In the outer islands this fsc-
tor is of such obvious and fundamental importance that it need
be no more than mentioned, and from it can be derived an
explanation of a good part of the present diversity. Driving for-
ward with a sudden burst of energy the Dutch consolidated their
holdings throughout the islands, but they were by no means
equipped with resources ndequnle to lhe (uk of mtmducmg into
their vast new ion compa-
rable in its intensity and (homughness to that which was evolving
in Java. Nor could they now rest content with a mere formal
assertion of their ignty through the mai of a mini-
mum of peace and order. Under the pressure of the Ethical Pol-
icy, backed by the liberals at home, they had at least to make the
show of an active interest in the welfare of the people in addi-
tion to the more vital task of supplying the extensive public works
and services demdnded by the European capital which was flow-
ing into some parts of the outer islands. The supply of trained
Dutch officials was by no means sufficient to meet the demand,
and even if it had been the cost would have been prohibitive. To
fill the gap ined Europ were ily placed in
regions whose needs were less immediately urgent, but a more
important and enduring step was the extension of the native civil
service to fill, in very varied fashion, a number of the newly
created posts. Furthermore the Dutch were forced into a more
or less makeshift acceptance of the widely divergent native insti-
tutions which they found at hand, functioning at first under the
somewhat casual and unco-ordinated supervision of this impro-
vised corps of Dutch and native officials. In some instances the
existing local authority was so much depleted by the Dutch or
was already so feeble or corrupt that it was necessary to institute
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direct rule, and in such cases the native officials, appointed and
paid by the Dutch government and perhaps brought from other
regions—this in sharp contrast to the principles of indirect rule
—acted either as assistants to their Dutch superiors or as subor-
dinate officers with a territorial jurisdiction of their own. In
other instances the old authority, or some variation on it,
was maintained substantially intact either in the form of a
native State or under a nominal direct rule in which the former
native heads retained office with an official or quasi-official
status.

The choice between native State and direct rule in the new
lands which had been forced into the fold appears to have been
dictated by different considerations in different cases, and it is
frequently difficult ez post facto to discover any ground of prin-
ciple on which the selection could have been made, although it
has been authoritatively asserted that the choice was normally
dependent on whether or not the Dutch forces met with armed
resistance. This notion is attacked by a semi-official commentary
which contends that the choice depended “chiefly on the answer
to the question as to whether in a given territory existing political
organisms possessed enough vitality to justify the expectation
that, under our energetic guidance and after being trained to it
IA\ us, thr) would possess the ability to become an organ in our

ive system ing in the devel of land
and people. Where this question had to be answered in the nega-
tive incorporation into the directly ruled territory followed, but
where something in this spirit could be expected in the future
from the existing chiefs in the new territory they were retained in
their authority and the indirect form of government was
chosen.” * Although this admirable principle may well have been
in the back of Dutch minds there is more than enough evidence
to demonstrate both that it was by no means universally applied
and that its interpretation varied with different persons and at
different times.

A glance at a map of the Indies, appropriately colored to dis-
un;zuish be!ween nntiw States and ureu under direct rulc indi-

1904 tot 1914 (: t Bureau
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cates the baphasard character of the resuits, particcistly in coo-
mection with Scmstrs, Borneo, and Celebes. hfhmhothd

mht&&mmwmﬂmmm&;u
In the case of Bali the drift at the time was stroogiy in the direc
tion of direct rule, and political entities wiich maght well have
mdumm&mmdedudwhemh-ﬁmn&
which has & ingly taken oo & cb scarcely &
able from that of pative States.

The grestest degree of complexity reigms in thase regions in
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which bas been geared in to the geperal sdministrative system
of the Dutch to a greater or less extent. To attempt to catalogue
axd to deseribe with any fullness and sccursey the multipliaty
dmmthxbhnmﬂmfmmusmtmmuldbt
i iteelf s work of aderabl ing an intimate
knowledge pot ozly of the Dutch system as it has been applied
i different regions but also of the infinite variety of native cus-
toms and institutions throughout the islands *'; but some men-
oo may be made of certain genersl factors.
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It has everywhere been the policy of the Duteh to recognize
and to accept as the foundation of their structure the smaller
native :ommunmes as being authentic products of the native life.
This principle has found ion in the fund. | law of
the [ndxes (Art. 128) where it is provided that, within the limits
sssigned by law and subject to higher supervision, the native com-
munities (Inlandsche gemeenten) are to choose their own heads,
to regulate and administer their own finances, to levy taxes, and
ta inflict Ities for the violation of their own legislation. In
the last two or three decades these general constitutional pro-
visions have been elaborated through a series of ordinances, each
of which lays down the general regulations for the native com-
munities of one of the larger administrative units in the outer
islands, Although these ordinances differ to some extent among
themselves they all follow a similar pattern of modernization and
potential d ion on the foundation of the blished
customary instituti providing, where ci permit
snd the community agrees, for a community council composed
both of the customary local dignitaries and other elected mem-
bers. l-or the rest these ordinances nrpcclly in some detail the
ion and functions of the the
method of dealing with the finances of the eammumly and
services due to it, and the extent and nature of supervision and
control by the higher official hierarchy. The general purposes are
clearly to utilize the existing resources of the native communities
for the management of their own local and daily concerns in as
democratic form as local customs and circumstances permit, and,
where those resources prove too meager, to stimulate the growth
from the bottom up of communal organs which will enlist local
co-operation and relieve the central government officials of the
task of dealing with purely communal concerns.

Although this effort to preserve and at the same time gradually
to reconstruct the basic native communities has been obviously
indispensable and on the whole successful, it has encountered s
number of serious difficultics, To be properly managed it requires
1 deep and intimate knowledge of the peculiarities of local cus-
tom and at least some i with local i but
these are matters of the greatest obscurity and subtlety. Even
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now, despite the monumental efforts of van Vollenhoven and hic
followers, there are still great gaps in the knowledge of the adat
or custom of the Indies, and it is only in the last quarter cen-
tury that really comprehensive efforts in this direction have been
undertaken. To attempt to build on native institutions when
those institutions are only partially understood or, even worse,
when they are misunderstood, is to threaten the stability of the
whole structure: it is hopeless to expect an effective local seli-
government to emerge from imposed politieal institutions which
have no real relation to the life and thought of the people con-
cerned. A typical shortcoming in this respect, and one which is
most difficult to avoid, is the attribution to native chiefs of
greater powers than they possess under the adat either in the
scope or absoluteness of those powers or in the territorial range
which they are assumed to embrace.'* For the higher official,
Dutch or native, with a number of small communities within
his jurisdiction, it is obviously far easier to deal with a single
head than to become entangled in a complex system of divided
powers, particularly where it is necessary to carry through far-
reaching reforms speedily. And it is scarcely necessary to add
that here, as in every scheme of indirect rule, there is continuous
danger that the offieial will find it simpler and more efficient to
do the work himself, incorporating only the barest minimum of
the forms of indirect rule, than patiently to guide an illiterate
native chief and council through the intricacies of modernity in
both administration and public finance.

At one key point action under the constitutional provision as
to native communities in directly ruled territories has seriously
failed to meet the existing needs because of the marked tendency

***“In the regions brought under direct rule the heads of the legally
recognized native communities were clothed by us with a_power which they
never before possessed. That happened automatically. Where
knew how to carry out our wishes and commands unconditionall;
sure of our spport and the complaints of the paopls had Hithe succem
e A chiel with only a little energy could in this fashion acquire &
powerful pasition as lzun' people.rxxmngh which the interests of the
people repeatedly wi puahed into the background. In consequence
people SJowly but 15 Togt tholt. unRdence s in their own chiefs; um T

in them merely officials,
commands al Lhe muur iy anhq van

Je Commisnie tot Herziening val de
. 381,
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to extend recognition only to the smallest of these entitiecs—nor-

mally, that is, only to lhe native vxllagu A
Only in has ion been rded to
higher and more embracing communities either directly as legal
entities or indirectly as forming the basis for administrative sub-
divisions which have retained their traditional heads under one
guise or another. More frequently, however, it has not been
1haught, possible to utilize these unlettr.n:d cunomnry chiefs in
the imp work of and ad ing the
larger administrative units, and their place has been taken by
trained native officials of the type created to meet the demand
of the Dutch expansion of the last few decades. As a result the
typical native community is a remote and liny affair, absorbed
i the of its i di hial concerns and little
al'rd to pnruclpau: eﬂectnely in lhe larger work of the general
thi ing has made itself

felt in recent times,

It has been one of the most urgent tasks of the present century
to enrich the political and administrative structure of the Indies
by the creation or recognition of governmental units which would
serve to bridge the vast gap between the native village on the
one side and the central government with its network of organs
on the other. The movement in this direction has been spurred
on by a number of different factors. From an administrative
standpoint the central issue was the need for a reconstruction
and reform of the entire system in such fashion as to allow for
4 delegation and decentralization which would relieve Batavia
of its overwhelming load by establishing a variety of more or less
autonomous intermedinte authorities; but this issue was soon
found to be inextricably tangled up with a host of others. There
was, for example, the necessity of breaking away from the trend
toward constantly rising administrative expenses and substituting
for it a downward movement which would bring the costs of
government more nearly in line with the pitifully small-income

'* There has been some doubt ns to whether the term Inlandsche
gemeente as used in the fundamental law is necessarily restricted to the vil-
lxge community. There appears to be no doubt that this is the usual signifi-
cance of the term, bul Dutch usage md prullu‘ both at home in the
Indies have d a wider Instances of the
latter may hc found in Tapanoeli, Soulh Sumatra, and South Celebes.
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of the average Indonesian. Furthermore, it was seen from the
outset that the decentralization program, if it were not to end
merely as a re-shuffling of the official agencies, must involve 5
measure of democratization which would make possible a greater
participation in the of by the governed,
both Asiatic and European. In the economy program there were
seen to be similar political implications since the most lasting
economy which could be effected was the partial and gradual
withdrawal of the expensive European officials with a consequent
transfer of some of their lesser reqpomibilitius into native hands.

These h , in both i incided to a

mnrked degree wnh the pressure of those persons and groups who |
ded a speedy Indianization as a stcp on the road to a not ‘

too far distant Indonesi ori ‘

In Java and Madura these matters could be more simply dealt
with on the basis of the existing institutions than in the outer
islands. At the bottom were the villages which in large measure
retained their traditional structure and apartness, electing their
own heads and furnishing a relatively undisturbed sphere of life
for those bound to the ancient ways. Above them were the regen-
cies, now equipped with d ic councils ding beside the
regent, but still within hailing distance of the world which was
being left behind. In so far as there was a substantial surrendering
of powers by the Dutch officials who were moved back another
step in the hierarchy, the regent and his native subordinates were
the obvious persons to profit by this removal of the guardians.
Under the plans for the reform of the administration laid down
in 1922 (now embodied in Articles 119-122 of the fundamental
law) the three provinces of West, Middle, and East Java, headed
by Governors and provincial councils, have been erected to
embrace the regencies, and furnish another intermediate unit on
the way to the central government of the Indies with its Volks-
raad. Through this hierarchy of administrations and councils it
is hoped to create a governmental structure which will not only
be efficient but will also wark to satisfy the ambitions of the
Javanese for a greater share in the management of their country.
It has been the intention so to construct it as to leave room and
channels of political expression for both the simpler country-
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dweller, in the village and pcrhnpa m the mgc.ncy ndmmulnmon,

and for the more ad and in
the higher councils and admlmau'nuona.

This schematic outline of policies and principles does not, of
course, mean that Java and Madura have been started on a path
of smooth and idyllic progress—there are many inadequacies in
the present scheme of things and many new problems constantly
arising—but at least a hi and hensible system
has been evolved and brought to life. In the nutcr islands even
this degree of theoretical adequacy has not been achieved: the
task has, in fact, proved to be one of almost insoluble complexity.
It is not difficult, at least as far as paper work is concerned, to
draw great new governmental units on the map—a Government
or Provmce of Sumatra, for example—corresponding to the Java-

nese h the ical hitches may be in the
Aclual establishment of them. The really serious problems arise
st the next stage in the proceedings: the creation of the inter-
mediate units corresponding to the Javanese regencies, which,
with a foot in the camps both of modernity and of antiquity,
would serve to link the tiny native communities to the great gov-
ernments or provinces which are to be erected above them.'*

As a movement in this direction the creation of districts or
sub-districts with “alien” native officials at their head has been
tried without any substantial success.'* For a time it appeared
that the proces of deguardianization, which in Java concerned
principally the regents in the first instance, might take place on
behalf of these officials, but with their failure to take root in the
soil of the populations over whom they were placed it has been
increasingly clearly recognized that to do so would be to violate
the cardinal Dutch principle of leaving the native population

** This problem is ably discused b; B J B in his article on lha
recognition of higher native unions, K m\. June, 1928, H:
sn ardent advocate, as is van Vollenhoven, nl ﬁl!m‘ gap by the uuhw
tion of native communities rather than by action under the weste:
decent legislation B. 74 R.mknll. (De lagere h'dorhndxk-
Induche tot de centrole rechls-
semcenachap | lLexd.zn nui deals -n b other aspects of the probler.
*“Jt must be stated that thus far we have had success in our work of
political ommn ion in Lhu middle ground only when we took over that

which the le itself has b ht forlh in the pohuul field.” F. H. Vmu.
“Herstel ll """Lfm m:fo Studien, August, 1928, p. 105,
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under its own heads. Even where these officials were selected
from the local lation but held no ding adat position
or where their adat position was derived from only one of the
basic communities over which they were placed, they were nor-
mally unable to secure popular recognition. The hold of the cus.
tomary chiefs was weakened or perhaps even destroyed by the
Dutch failure to recognize them, but the new officials were unable
to draw to themselves the natural authority with which their
predecessors had been clothed.**

With the breakdown of this effort to round out the political
and administrative structure, three further possibilities have
come in for consideration: the application of the decentralization
legislation, the ion of the ded to native com-
munities, and the establishment of more native States.

Agnmsv, the first of these possibilities there is the obvious

ion that the d lization program calla for a greater
dcgrec of wi ization and formal d; ion than the
peoples of the outer islands are in general ready to receive at this
stage. Not only is the general level of the masses below that of
Java, but there are also proportionately fewer whose European
training and contacts have caused them to sever their ties with
the immemorial ways. Instead of the relatively simple and
straightforward provisions of the native communities legislation
with its basic reliance on native custom, the decentralization legis-

**In some instances the traditional authority has in fact continued to
exist and to operate in a somewhat covert fashion with the new Dutch-estab-
lished muthonty receiving only a nominal acknow] ent by the people
The chief put Ior‘lud by the commumly as lL! adat head has occamionally

o be a mere thrust forward to
rnn«-l from the Dulch |l|e real location of authority. In many instances,
however, as the reports of officials in the outer islands all too lm}uenlh
and regretfully testify, the authority of the traditional chiefs has been hope-
lessly shattered. One Dutch official in the Batak country of the Residency

of Tapanocli in Sumatra wrote in 1929 o( the local headmen: “They know
themselves to be rajas above all, but they see themselves restricted in the
village council to precisely what the master (fuan) prescribes for thezm
They must sunder what they eanpot sunder. They hear emphasis laid o3
keeping up the village roads, bridges, and markets and on the management
of the treasury and bud.e:, hm lhey nomz that many elements of their
chiefship are never mentioned. lﬂ still lingers with 4
they may take in their hands nll &u:u«u t interest them, they
find out |hu that does not go. um g Ihcn ey outside m limits set by the
inan Another of e same region te0
years hler “I have often said B-hk hudnun is the most lamentable
creature that one can imagine.’
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lation contains and for the set-
ting up of councils with appointive and elective members, for the
relation between the different branches of the local administra-
tions, and for the carrying on of the financial and other business
of the different types of units concerned.’’ It is to be feared that
the traditional native authorities with their limited or non-
existent knowledge of the complex Dutch legislation and rulings
in the decentralization sphere would shortly find themselves hope-
lessly beyond their depth—which brings with it the further con-
sequence that the work would in fact be done by the trained
European and native officials without any effective local partici-
pation. Where the latter danger was avoided the tendency would
probably be to strengthen the already existing trend toward a
transformation of the native heads into government officials,
deriving their authority from above rather than from below. The
decentralization program was, n(u:x all, framed pnmanly to meet
the needs of the more ad d and more

areas, and it is open to grave question whether it can properly
be made to apply, without substantial modifications, to less
advanced and more simple regions.

The most practical solution appears to be the acceptance of
the suggestion which has been put forward in several quarters
that the conception of the native community be widened to allow
for the regular inclusion of larger entities than the villages, and
this is a step which the government has recently taken, at least
on paper. By the Higher Native Unions Ordinance, Outer Islands,
of 1931, a procedure is established by means of which native
communities may join together in any one of a number of ways
to pursue their common interests. This may range all the way
from simple consultation to arrive at co-ordinated or identical
policies to the setting up of a central authority, representative
of the communities concerned, to which any of the powers and

d by the i units may be delegated.
It is the ion that such fe i will be formed only
on the demand of the communities themselves, but there is a pro-
viso to the effect that specified higher authorities may bring

" The principal official documents in the decentralization have
been nlher!d together by J. E. Holleman, D:mumluahe-"dqcuw
(Batavia, 1933).
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them into existence where it appears necessary in the general
interest, even though the lower communities take no action by
themselves. It has, however, been oﬁcuuy announced as the
government’s intention not to force matters in this connection but
to wait wherever possible until there is a demand from the
people. The simplicity of this ordi , 88 d with the
complex elab ion of those embodying the d lization pro-
visions, gives some color to the hope that these higher native
communities will receive a treatment as simple and as much
founded on custom as that accorded the lower communities which
compose them.

Past experience in this sphere, however, leads unavoidably to
the fear that there will be a considerable gap between the tone
and i ions of the ordi and the reali: of those inten-
tions in practice. Will the Dutch administrators in fact possess
the knowledge and the skill, the patience and the tact, which are
requisite for this extraordinarily difficult task of bringing back
to life communities which shall still have the semblance of grow-
ing from the soil? Here, as in every other contact with customary
law and institutions, the greatest care must be taken to move for-
ward only on the basis of a full understanding of the nature and
traditional working of the institutions concerned,’ but this
understanding, vital as it is, is by no means sufficient. There are
various regions in which higher native communities either never
existed or the memory of them has faded from the popular mind,
and these will require most delicate handling if the newly created
units are to take on the flesh and blood of popular acceptance.
Even where this is not the case there will always be a great temp-
tation for the harassed administrator to observe the form rather
than the substance of his instructions, and proceed to erect admin-
istrative units which serve the cause of efficiency but not that of
enlisting the popular co-operation of the people. It is, in all truth,
no easy problem to draw back the trained and experienced Euro-
pean officials, transferring their functions into native hands, when
the adat of the native community furnishes no persons really

** There is, for example, the danger of according recognition to and
building on the basis of larger political units which, although non-European
in character, still have no roots in the local soil but represeat only more of
less recent conquests by the dammnt native communities.
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competent to replace them. Furthermore, it is frequently the case,
ss, for example, in some regions of Sumatra, that the higher com-
munities have no single recognized head but rather a collegiate
federal body which would make a very cumbersome and inade-
quate substitute for the present officials. In such circumstances
it is to be assumed that the government will follow the policy,
which it has at one time or another announced, of attempting
to work through a modified system of appointive native officials.
The modifications would consist primarily in adapting the status
of these officials as far as possible to the local adat, in the sense
of paying greater attention than hitherto to their social back-
ground and of placing them only in their own districts. With these
smendments and with the gradual development and advancement
of the communities themselves it is hoped to discover & middle
course which will enlist the natural authority of the adat in its
own transformation.*®

Again it must be warned that by no means all the protesta-
tions of affection for native custom and institutions can be
accepted at face value. The almost provocative possibilities of
sham and hypocrisy which lurk behind the fair phrases of indirect
rule have been mercilessly exposed in a biting article by van
Vollenhoven, published shortly after his death, in which he pro-
tests that in recent times the Dutch have been all too ready to
follow their own convenience behind a nicely worded fagade of
devotion to the adat.”* Even with the best of will it is frequently
difficult for the administrator on the spot, confronted by a prac-
tical problem iring more or less i diate action, to resist
the temptation to cut direct to the solution of the problem with
no more than a formal bow to the established principles which
are supposed to guide him. In the case of the Malay States it
has been seen that London clung to the notion of Residents as
advisers, never quite coming to an open acceptance of the reality,
while the Residents themselves almost from the beginning took

'* These problems Iuve oeeuumed much discussion in the Valksraad,

the Dutch b Funhcr of the omcul
whcy may be lound m B 7 de n den
Volksraad van de beatu ng in de buatenges

's position as during the

aten,
‘zlll'ud- debates in 1930-1931.
**“Old Glory,” Kolomiaal Tijdschrift, May, 1833.
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over the actual running of the governments. The Indies are no
less acquainted with this cleavage between theory and practice.

There remains for brief discussion the third alternative in this
rounding out of the political structure by the establishment of
intermediate entities: the creation of more native States. There
can be no doubt that this is a proposal which might well work
very successfully in particular regions where the native State
structure has continued in large degree intact, as in Bali, or where
adjoining areas with similar original institutions have been sub-
jected to different treatment owing to historical accidents no
longer of significance, as in Celebes. There are, however, a num-
ber of fundamental objections which are difficult to meet. Among
these must be counted the question as to whether the fundamental
law allows the restoration or creation of native States in regions
which have been declared under direct rule. The two constitu-
tional provisions which bear on the native States provide
(Art. 34) that “the Governor-General concludes treaties with
Indian princes and peoples” and (Art. 21) that general ordinances
are applicable to regions where the right of self-government has
been left to Indian princes and peoples only in so far as is com-
patible with that right.”* In both instances, it will be noted, the
assumption is that the State is already in existence and there is
no express provision which would authorize a return to the native
State form once it has been abandoned. Particularly in connec-
tion with the first article cited there is an obvious formal difi-
culty in concluding a treaty with an Indian prince or peaple when
these do not exist as such prior to the treaty and are only brought
to life by the treaty itself. This is an obstacle which may cause
the lawyer’s heart to falter, but to the simple mind of the non-
jurist it seems not too difficult to surmount it, especially under
the Dutch scheme of things, if there is any serious desire to
extend the system of native States. Without entering into the
niceties of the constitutional jurisprudence of the Indies, it may
be remarked again that the Dutch distinction between native
State and direct rule is a far smaller one than the British draw.

*1 The provision as to “Indian peoples” in these articles appears not 1o
include lhe Aulnnomy left to native communities under direct rule, but was
inserted only to cover the case of native States which have a democratic
rather than a princely form of government.
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A Dutch authority has pointed out that in the Indies the differ-
ence between self-governing and directly ruled territory has been
brought back “to a difference in the degree to which and the way
in which the functions of government are there left to native com-
munities”: “in reality the native States are in fact as well as in
law parts of the Indies, though they be parts decentralized in &
special way.”** In this situation it scems more than a little
absurd to allow purely formal considerations to stand in the way
of what basically would be no more than an administrative
readjustment.

There are, however, more serious obstacles than this, even if
one leaves aside the still not wholly obliterated feeling that native
States are a lower form of government than direct rule, to be
superseded by the latter in the name of progress as occasion
offers. To increase the number of native States is to multiply
complexity, notably because the system of extraterritoriality
which has been applied in the States brings about a basic division
between classes of subjects under different governments and dif-
ferent, systems of law. Where the tendency is toward an assimi-
lation of all groups in the population to a single and common
standard the resurrection of native States implies in this con-
nection a retrogressive step, in part because it operates as a check
on social and cultural modernization, and in part because n. almost

itably implies the blish of feudal authoritics. A
more fundamental objection is that the native States, even in the
Indies, remain to some considerable degree separate water-tight
compartments, severed from the rest of the community. Even
though the great bulk of the States, under the 8hort Declaration,
are open to almost any brand of intervention and regulation by
the Dutch, they still are entities apart, subject in each case to
special treatment.

Vi See also van Vollenhoven, Koloniaal 71jd-
uhnll xvn (oS zgs In the Volksraad session of 1927-1928 the gov-
erament took lhn ponunn that it could not undertake the restoration of
native States. A proposed fundamental law for the Indies drafted unoffi-
fln]ly by mml d)ummn.hcd authorities, including van Vollenhoven and

Scauck Hurgrone, incl ‘Art. 132, tec. 2) by which the gov-
crament could re-cetabliah (nn.ner native States and extend the territory and
functions of existing States. Orpen um -.nd nlheru, Proeve van cene

voor
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If the native State system be seen not as an absolute good in
itself but as an alternative form of colonial administration—
which is, to my mind, the only correct approach to the problem—
then there is no good reason for posing the question in the form
of the sharp and distinct alternative: direct rule or native State,
It has, indeed, been the purpose of the preceding pages to sug-
gest that the Dutch, through a very flexible use of the notion of
indirect rule, have effectively evaded the putting of this sharp
question. It is only in the realm of the creation or recognition
in the directly ruled areas of larger political entities, bridging
the gap between village and central government, that their
ingenuity has failed them, and in this sphere they have unfor-
tunately allowed to lapse from existence one type of structure
which might have served them well. This is the type bearing the
curious title, at least in its English version, of government-State
to distinguish it from its close relative, the full-blooded seclf-
governing native State.”* In its simplest version this is a State
which has been wholly incorporated and placed under direct rule
but in which the traditional structure has been retained substan-
tially intaet with the existing native authorities transformed into
government officials, in contrast to the State which has not been
s0 incorporated and which stands in a quasi-treaty relationship to
the government. While the status of the latter is determined by
a bilateral agreement, the former exists and authority is exer-
cised in it only through the unilateral action of the central gov-
ernment. In earlier times this was the status of the regencies of
Java and Madura which had been ceded to or conquered by the
Dutch and it was also utilized to a lesser extent in the outer
islands in recent times, but in the present century it has fallen
into official disrepute as a half-breed creature not properly fitting
into any of the recognized species. Its last use was in connection
with the principalities of Bali whose fate has been indicated in
the previous chapter. In the immediately modern world its place

" a opposed to zelfb de landschap. For
a discussion of this form, see ;umcuhrly Visman, op. ait, and m m
writer's “Instelling van gouverncments landschappen,” Koloniale St
October, 1929. Vu: Vollcnhoun also took up Lhe md(el‘ for this t; ul
structure, despite its hybrid name and character, as being based on

ditions of the people and satisfactory, to both Easterners and w..umm
re_rechtsgemeenschappen oversee,” Kolomiaal Tijdschrift, XVII
Cloas) Soram,
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has been in part taken by native States which have signed the
Short Declaration, but even with the invention of this interme-
dinte form there still appears to be room for the recognition of
the government-State as a higher type of native community. It
embraces many of the virtues of the native State and yet through
its flexibility avoids many of the latter’s inherent difficulties, at
the same time escaping the taint of Westernism which clings to
the decentralization program.

Despite the great degree of variation between the different
regions the general character of the Dutch administration of the
directly ruled territories of the outer islands may be illustrated by
& glance at the system in use at the present day in Bali.

Bali and the island of Lombok to the south of it form a single
Residency with a Resident at the head, the latter forming one
district within the Residency, divided into three sub-districts,
the former divided into two districts which are again divided into
seven sub-districts. The total area of Bali, reaching up into
mountains in the center, is 10,290 square kilometers and its popu-
lation amounts to 1,101,393 persons, of whom 403 are Europeans,
7,629 Chinese, 1,324 other foreign Asiatics, and the remainder
natives. Of the native States which existed prior to the Dutch
intervention, eight have survived more or less intact although
they have been wholly incorporated into the Dutch territories
and, formally speaking, are under direct rule. Their survival has
taken the form not only of taking over the boundaries of the
former States as boundaries for the sub-district: ith one excep-
tion where two States have been enclosed in one district—but
also of restoring descendants of the former ruling families to
power as heads (bestuurders) of the native civil service in each
jurisdiction and as rulers of their peoples. In contrast to the
situation in the native States proper these rajas are paid by the
Dutch government instead of drawing their income from the local
treasury, and their status is, in curious fashion, that of officials.
On the Dutch side the civil service consists of the Resident whose
headquarters are in the district of Singaradja, an Assistant Resi-
dent for the district of South Bali, and controleurs in each of the
sub-districts, although during the depression not all of these latter
posts have been filled.

A ding to the usual admini ive practice of the Dutch
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the Resident and Assistant Resident have few direct administra-
tive functions and are rather supervisory and controlling officers.
Both are superior to the rajas in official status while the con-
troleurs are, in formal principle, inferior to them. The theoretical
position of the controleur is that he is part ambassador and part
adviser to the raja of his sub-district, never giving orders direct
to the Ioncr native officials but advising the raja who then i issues
the p According to the official i

the raja is the native head of the government in his territory and
in native affairs is the trusted counsellor of the European admin-
istration. In practice, it need scarcely be said, matters are very
different. The bulk of the real decisions are made by the Dutch
officials, and the 1! exercise an doubted and direct
control over their formally superior native associates. As in all
systems of indirect rule the precise relationship is very difficult
to define and varies greatly from person to person, but it seems
clear that the share of the rajas in administration, including
budget-making, is on the increase as they become more intimate
with the Dutch mcLhods of dmng business. Where the controleur
and his are in bringing a capable
raja into close contact with the administration of his territory
the relationship may approximate the ideal but this has so far
been hing of a rarity. A licating factor in the situation
is that many members of the higher castes in Bali have not yet
forgiven the Dutch for their partial interruption of the age-old
feudal-Oriental privileges which amounted to little less than s
complete right over the persons and property of inferiors. These
privileges have by no means entirely disappeared—the rajas have
the reputation of being very ingenious in digcovering new means
of extorting wealth from their subjects—and it is commonly felt
by the Dutch that the Balinese still continue too subservient to
their former masters. Provisions have, however, been made for
the continued local autonomy of the Balinese villages and for the
free selection of their heads by the villagers, as well as for
monthly conferences between the raja, his lower native officials,
and the village heads under the watchful eyes of Dutch officiale
In the courts of law the controleur is the president and the rajs
is the vi id but the id is in fact often divided,
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the raja taking it one day and the controleur another, with the
Resident or the Assistant Resident reviewing the more impi
cases. The Netherlands Indies criminal code has been introduced,
but the bulk of the civil law is derived from the Balinese adat.

In one former State, Karangasem, the experiment was made in
1921 of introducing a council under the Decentralization Legis-
lation, & council which has ever since served as a weapon in the
hands of those who contend that democratic institutions of this
type are too complexly Western in :hnrnc'.cr to allow of Lhcn‘

ful introduction in such relati
ties as Bali. Its membership of thirty-f l.hree Balinese is, accord-
ing to all accounts, almost completely under the thumb of the
raja, who sits as chairman and is, no doubt, himself frequently
prodded into action by the controleur who is the council's secre-
tary. A ion of the if the raja's policies are
opposed combines with respect for the traditional and inherited
absolute power of the ruler to place the members in surprising
and consistent agreement with high policy. I was told by a
Dutch official that when distinguished visitors are to attend the
council’s sessions, the raja takes pains to instruct his council
bjects to raise objecti and give a di ic show
lest the visitors think him a high-handed autocrat. In the palace
of this raja the official who was escorting me pointed out the
servants kneeling before their master and raising their clasped
hands to him in customary fashion. Remarking that even in
Europe democracy was speedily losing its appeal, he asked me
if these were the people to whom Western democratic ideas should
be applied. A project for the establishment of councils in all the
former States and later s general Balinese council has been under
discussion for some time, but no action has yet been taken in this
respect.

To all appearances the lower caste Balinese, despite a tradi-
tional loyalty to their rulers and aristocracy, have had no par-
ticular grievance against the Dutch either for their intervention
or for their administration. The mass of the population has
undoubtedly profited by the curbing of the oppression of their
rulers and by the sanitary and other similar measures taken by
the Dutch, and is perhaps somewhat better off economically
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although this is always a debatable point in colonial regions. The
whole social, political, and economic structure of Bali is based
on the local variant of Hinduism and it has been the effart of the
Dutch to preserve this religious foundation intact. European
large-scale enterprise has been banned from the island, although
the Chinese have as usual won themselves some share in local
trade, and Christian missions have been excluded except for a
brief and unsuccessful early period.** The flourishing tourist
trade has been allowed to cut—and “spoil”—a large slice through
the middle of the island, but far the greater part of the populace
appears to be still deep-rooted in its ancient, intricate, and besu-
tiful pattern of life, only slightly disrupted by alien rule and s
money economy. Because it is a close-knit and almost wholly
self-contained society, founded on Hinduism, Bali has proved an
unfruitful field for the Moh d. or agnostic, ionals
who have come from Java or some one of the other islands to
rouse the Balinese from their long political sleep."*

NOTE: CHURCH AND STATE IN KARANGASEM

A significant insight into the present state of affairs in Bali
and particularly in Karangasem may be gained from a plea sent
to the Resident in 1933 by one of the lower Dutch officials in a1
effort to secure the reversal of the earlier governmental decision
not to free the rice lands of the Karangasem priests from taxa-
tion. Pleading the incompatibility of Western secular ideas with
the social and traditi of K: this official
contended that although the priests were reconciled to the loss
of a great part of the powers they had formerly exercised they
were still insistent, as were other elements of the society, that the
priesthood should be recognized to hold a special and peculiar
position in the society. Without attempting to enter into the
merits of the particular taxation question, excerpts from this ples
bearing on the more general problems are given here.

“In Karangasem the theory still holds ‘that the temporal power
has only a secondary function, the maintenance of public order

pe 1, S articles by F. D. K. Bouch aad H. Kraemer in Djowa, XIII (153,
*¥ See note appended to this chapter.




INDIRECT RULE IN THE NETHERLANDS INDIES 445

with the purpose of placing the people in & position to dedicate
themselves to the service of the gods’; a theory that holds ‘that
suthority must take its leadership in everything from the priest-
hood.” A theory which was, and no doubt still i is, regarded as the
arthodox ideal in more medieval societies. Spi 1 and 1
power must in this society as elsewhere have formed opposing
forces which, in spite of all conflict with each other, needed each
other badly in order to hold a proper balance. Our administra-
tive activity is necessarily a threat to such a balance. An equally
inevitable threat is the enlightenment which is more or less bound
up with our interference.

“A Karangasem Council has been established. Without over-
rating the importance of this Council, its influence cannot be
denied. In the Karangasem Council there are some of the more
enlightened people, although their voice is far from decisive. But
it is unmistakable, even in connection with the most conservative
majority in the Council, that there is a certain pressure toward
cffective participation, however hesitant that pressure may be.

“The priestly power has not recognized this new factor and
wishes to negate it. Indecd it would be difficult lor the pnm-
hood to g it ing its conservati dox prin-
ciples, The priestly power, by nature aristoeratic and autocratic
can only join itself to a temporal power which is by nature auto-
cratic. To join itself to a more democratic power would be a
breach with its own sutocratic position; in the same way every
enlightenment of the people is an abominition to the priesthood.

“The present bestuurder is no longer able to define his position
clearly. It is only with difficulty that he can oppose every effort
st intrusion by a Council set up by us and in which he has been
made chairman by us. Nonetheless, the very last thing his heart
leans to is a democratic system, and his sympathy goes out even
less to further enlightenment. On the other side, he accepts the
support of the Council, among other things in the continuing
struggle between village and native-central government, and, by
bringing the affairs of the priests into the Council, he has shown
himself inclined to use the Council against the spiritual power.

“For me it is still an open question what our relation to such
problems should be. 1 am sure that there is & possibility that
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these problems might settle themselves better if our attitude were
one of indifference to them. I do not speak of ignoring them in
the sense of a cultural lrresponmblhly on our part, but precisely
as an act of well: id . The installation of the
Karangasem Council would never have come from a policy of
indifference. As in so many other matters it is, in my opinion, an
expression of our efforts in all kinds of spheres to give to the
peoples we rule our command over nature, our spiritual heritage.

“There is much in the native society that in fact annoys us.
There are, according to our views, so many Abuses and injustices
which we have cong , 50 much technical il in bath
administration and the cour(s, as well as social inequality, ete.
The thought that occupies us all, some more and some less—I do
not exclude myselfi—is to make an end of everything that annoy:
us o far as we are able. A social distribution under which certain
special rights and privileges are conceded to one category of
people has annoyed us: that was the reason why it must be done
away with by us.

““As a whole the native society—at least in this does not
share our annoyance. In fact our annoyances annoy them.

“We have already done much that is annoying to the temporal
power. Loss of self-government, loss of the title of stedehouder,
etc., remain great annoyances. No doubt these were necessary.
No doubt they cannot be remedied. We have begun to inflict sn
annoyance on the spiritual power which can be remedied. In spite
of all our Western desires to dethrone the spiritual power, this
society is still so little de-medievalized that there remains an
absolute need for the two-in-one unity of spiritual and temporal
power. A need which cannot be filled even in the distant future
by such \\ mlcm-dcmocmuc msmuuans as councils and Western

hnical means of admi

“Since the best guarantee for a future as little revolutionary
and devolutionary as possible is a peaceful development of the
power of native rule, I suggest that we must examine the ques-
tion as to increased recognition of the two great opposing farces
in this area—that is, absolute temporal and spiritual power. 1
do not deny that this would mean a renunciation for us as offi-
cials. I do not deny that it would also mean a loss for a culture;
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that it would be at the eult. o( grest annoyance on our uda and

at the cost of an und to those of
the native society who have been enlightened by us. But I believe
on the other side that new life would awake again where our
heavy peace and rigid order have brought stagnation, and there-
fore our partial withdrawal would occasion no loss in these quar-
ters. I myself no longer dare to deny the possibility that such a
handing over of this society to itself would constitute a gain for
its development that would far outweigh the loss in sliding back
into much that annoys us.”

THE NATIVE STATES

It will be obvious from what has already been said that the
Dutch and British systems of dealing with the native States are
strikingly unlike at a number of key points, and the more detailed
the examination becomes the more this dissimilarity is evident.
In the British system the essential formal trappings of the pro-
tected State are scrupulously safeguarded while with the Dutch
these trappings tend to be reduced to a minimum, the States
being no more than areas which have been decentralized in a
special fashion or, at best, being very junior partners in a quasi-
federal structure. The one and fundamental point of similarity
between the two systems is to be found in the fact that neither
the Malay States nor their counterparts in the Indies actually
operate as real native States governed by native authorities under
European guidance and supervision: they are both in cssence
merely variant forms of European colonial administration in
which European officials make greater or less use of native instru-
mentalities.

In the British scheme of things, aside from the curious devel-
opment in the F.M.S,, it is the assumption that each native ruler,
or ruler in council, possesses the whole of sovereignty and has
jurisdiction over all persons and all affairs within his State,
whereas the Dutch have worked on the contrary principle of safe-
guarding the control of the central government over matters of
general concern and of removing various classes of persons from
the jurisdiction of the States. It has been seen to be one of the
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inevitable results of the British system that the ruler and his
traditional Malay associates are set up on a dignified and cere-
monial pedestal from which they only rarely descend to take an
active share in the British governance of their State. Under the
Dutch system, it is frequently claimed, this unhappy result is
avoided inasmuch as an effort is made to restrict the jurisdiction
of the ruler to those 5phcres which he can effectually handle
through the diti lished inery and in the light
of his previous experience and training; but it is open to serious
doubt whether this principle has in fact operated to produce any
substantially greater participation in government by the native
hierarchy. Not only are there considerable spheres in which the
ruler is debarred from acting because they have been reserved to
the central government, but even in those spheres which have
been left within the jurisdiction of the State he is as much sub-
ject to the “guidance” of his European superiors as are his peers
on the Peninsula. Furthermore, because of the tinyness and insig-
nificance of the bulk of the States, their financial independence
has frequently been overridden by the establishment of a com-
mon treasury for groups of States,”* and many of their essential
services, in particular those of a more modern and scientific
nature, are carried on for them by the specialized organs of the
central government under the fiction of “rendering aid.” The gen-
eral consequence is a structure of far greater juristic, financial,
and administrative complexity than that of the British, plus
separation and overlapping of jurisdictions which not infrequently
creates a conflict of laws and authorities almost beyond the legal
wit of man to disentangle. It need scarcely be added that when
such conflicts arise it is the Dutch and not the native authorities
who take to themselves the power to cut the knot.

As the British have evolved for their native States the
standard formula according to which the ruler is obligated to ask

**In some instances this amalgamation of treasuries has taken place
on the basis of pre-existing traditional federations of States, in others
purely on grounds of ulmmmnuve conv cmcnee ln the article on native
States in the £ l die van (2d edition, 1921, 1V,
26-S31) it is contended that through this munpu].luon of treasuries “the
respect for native States becomes merely o phrase and the autonomy of the
native States approaches the creation of district and tubd.m.n:t treasuries
under the sbsolute authority of a European
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and act upon the advice of the Resident in all matters other
than Malay religion and custom, so the Dutch have evolved in
the Short Declaration a similarly simple and even more straight-
forward device for the ion of their T

In giving his signature to this latter document the ruler not unly
declares that his State is a part of the Netherlands Indies and
swears loyalty to the Queen and Governor-General from whose
hands he receives his rule, but he also binds himself to observe
and obey all general regulations which are or are made applicable
to his State and all orders which come to him from the appropri-
ate Dutch authorities."" Since the i ion of this device the
Dutch have moved as speedily as was decently possible to sub-
stitute it universally for the old style long treaty or contract
which elaborated the precise terms of their relationship with the
ruler. The success of their maneeuvres in this direction is indi-
cated by the fact that at the present day there are only fifteen
States left in the Indies where political strategy counselled the
maintenance of the long treaty, while 254 have been swung into
line with Short Declarations.

The major objection to the older type of treaty was that it
tied the hands of the central government far too tightly and inter-
posed barriers to its uniform lation of matters th h
the whole of the Indies which could only be removed through a
series of cumbrous negotiations with each of the States. With
the adoption of the Short Declaration a precisely contrary diffi-
culty promptly made its appearance. Now the States were
thrown open to Dutch action of any sort with no barriers except
a general basic assumption that the States would continue in at
least some form of shadowy exi: and even this i
was implicitly or explicitly challenged by those who believed that
the abandonment of the policy of non-intervention inevitably
implied the universal extension of direct Dutch rule. Although
the central authorities were increasingly convinced of the utility
of preserving indirect rule in the native State form, they saw the
States in fact fading away before their eyes under the ardent

*1 For the texts of tho difieent teaten and of the standard forms for
the Short Declaiation see Oereeskom o in de Bustc
engetee um, edeelingen van decling Bem-unam itenge-
wesicn, Series A. No. 3 (Weltevreden, 1920).
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onslaughts of the European officials. If the States were to be pre-
served and substance given to the official contention that Short
Declaration States were not of lower order than those with long
treaties nor more subject to arbitrary central interference, it was
obviously essential that the Dutch impose some form of limita-
tion on the all-embracing powers which they had taken to them-
selves. To lish this without ificing their unil
control of the situation they hit upon the device of supplementing
the Short Declarations by a uniform code known as the Native
State Regulations which laid down something of a constitutional
framework for all the Short Declaration States and defined the
relationship between the States and the central government in
terms largely borrowed from the relevant articles of the long
treaties, but susceptible of amendment at the central govern-
ment’s pleasure.”*
It has been one of the grievances of those who have the well-
being of the native States at heart that the Short Declarations as
1 d by these Regulati have forced all the States
into a single mold no matter how great their actual diversity.
That the States differ widely among themsclves is a matter
beyond argument. Their populations range from a few hundreds
to many thousands and they stand at very different levels in
terms of development along modern lines. Some are well-estab-
lished and relatively ancient traditional entities equipped with
complete institutional structures while others are insignificant
and dubiously integrated tribal units to which the term State has
little proper application and in which such fixed political institu-
tions as exist are primarily Dutch creations. It would, however,
do Dutch ingenuity an injustice to assume that the formal uni-
formity of the system is actually reﬂectcd in its practical opera-
tion. The R i have th been ! by 8

** Staatsblad, 1927, No. 190, These Regulations made their first appear-
ance in an ordinance of 1914 which never came into force. A new ordinance
of 1919 brought them into effect. In 1927 in order to evade the newly estab-
lished control of the Volksraad over ordinances, this ordinance was recalled
and the Regulations were reissued in the form of a decree, thus placing them
beyond the reach of the Volksraad. This shift was officially defended on the
dubious argument that since the Governor-General has the exclusive right to
enter into treaties with the States he should also have the full regulatory
power. It has further been contended that the demoenuc Volksraad was
an improper body to deal with autocratic rulers.
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host of y and ies, decrees,
rules, and interpretations, some umlnrm and others adjusted to
particular circumstances. Beyond this vast and imposing array
of legal documentation the actual working arrangements vary
cansiderably from area to area with much of the living reality
concealed behind fictions of the type which indirect rule is ever
| fertile in breeding. It should heless be added promptly that
even though the States seem not to be stified by the demand for
uniformity the mere existence of the quantity of red tape, of
complexity, and of fictions which the Dutch have devised is
already a good indication that the States and their rulers have
been forced into an abandonment of much of their original sig-
nificance and vitality.”* Unless some means can be found of pre-
serving to the native State a free sphere of activity of consider-
able scope and not hedged about by innumerable and vexatious
restrictions and controls, it seems inevitable that it should die a
slow death of suffocation, sustained in the interval less by its own
inherent strength than by the alien officials who operate under
cover of its fictions and obscurities.

In a general way the powers which the Dutch have reserved
to themselves under the Native State Regulations, as in the long
treaties, may be seen as falling into two large categories: rights
of supervision, control, and even ultimate decision in those
| spheres which have in principle been left to the management of

the States, and the right to deal directly and exclusively with
certain enumerated groups of subjects and persons. Since the
first of these two categories embraces the entire range of possible
activity on the part of the native Aulhonuu and varies greatly
in its exercise ding to the 1 and per-
sonalities involved, no very sharp delimitation of its scope is

** C. van Vollenhoven has su tgnnupk that the
native States should be maintained on md: - at
ruler with his notables and chiefs can handle the udmmmnunn being left.
subject to supervision, with all me functiona “which stand close to the native
life, to what they want and understand and value, to that with which they
feel at home.” “Old Glory," K:;(muml -;dad-n!l, May, 1933, p. 240. That
the native States of the ln is requi lrmmh is duzl.ed by
bis comment, presumably dxmud at m; 'nll in : “The
e ot wha, atcording Lo the papers, has gono 1o the Indies
to study our native suu tynkm must surely the art of seeing
through grease-paint and false wigs."

an Indonesian
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possible. Although the Regulations (Article 12) assert that the
conduct of the affairs of each State will be carried on by the
ruler they add to this the significant phrase “under the guidance
of the head of the district administration” and his subordi
officials. Despite all pronouncements from Batavia to the con-
trary this guidance, as in the case of British control of the Malsy
States, comes perilously close in most instances to the taking over
of the administration by the Dutch, with the native authorities
cither pushed aside entirely or utilized as inferior civil servants,
Aside from this general statement the Regulations are sprinkled
with many more specific instances of a right of intervention on
the part of the Dutch. Thus, while it is assumed that the inter-
nal structure of the States will be determined in accordance with
their institutional usages and customs, the head of the district !
administration may advise as to changes and this advice must be |
accepted if it is backed by the Governor-General. In cases of
serious misconduct or incompetence on the part of a ruler the |
I
l
|
i

Governor-General, acting on the advice of the district head, is
empowered to provide for the interregnum and for the ultimate
succession, and where a ruler is temporarily absent from his State
the district head takes over its management. In budgetary and
financial matters the rulers are not only required to abide by the
general rules and regulations centrally laid down, but must also
secure the appi of the appropriate local auth for each
particular step—a provision which in practice often amounts to
the drawing up and manipulation of the State budgets by the
Dutch officials. This latter outcome is peculiarly the case where
use has been made of the broad powers left to the central authori-
ties to amalgamate the treasuries of several adjoining States into
u single centralized treasury with a single annual budget.
Superficially it would seem possible to make a somewhst
sharper delimitation of the subjects reserved exclusively to be
dealt with by the central government since in this category the
Regulations proceed on the basis of an enumeration of the powers
denicd to the States, but even this cannot be regarded as defini-
tive without the detailed ination of a mass of 1 ¥
material. A pnmary stumbling block, and one which has caused
much grief to Dutch enthusiasts for the native State form, is that
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this enumeration is expressly held in the key Article 14 not to
prejudice the vague and general rights whxv:h ﬂow to lhe Dutch
as a direct of their gaty.!* Fi

there is a h defined but far. hing power on the part
of the appropriate local officials to declare applicable to the native
States rules and regulations which are in force elsewhere in
directly ruled territories or, alternatively, by “agreement” with
the rulers, to secure the enactment in the States of identical legis-
lation. A practical difficulty on the other side of the fence is that
for many of the enumerated subjects the regulations which have
been adopted by the central government in fact allow the States
to reclaim some of the powers which have been removed from
them, as for example in connection with taxation or the exploita-
tion of forests. Without attempting to present any complete list
of the wide and varied subjects action concerning which is pro-
hibited to the States, a somewhat random selection from among
them may give some indication of their scope. The following
matters are excluded from the competence of the States: regula-
tions concerning the import, export, possession, and trade in fire-
arms, munitions, and uplnnvu harbor polwe and admumtu-
tion; telegraphs and teleph and expl of
minerals; regulations concermng the disposal of land to or the
use of lnnd by persons not belonging to the native population of
the Indies; the mutual rights and duties of employers and work-
ers; water boards; regulstions concerning the right of association
and assembly and the limitations thereon; etc. In line with this
latter provision it might be added that the Governor-General
retains (Article 18) the exclusive right to prohibit persons
regarded as threatening the public peace and order from remain-
ing in any State or to assign to such persons a definite place of
residence outside the State.

To achieve even formal completeness it is necessary to round
out this survey of the restrictions imposed on the native States by
the addition of one of the most extrsordinary institutional devel-

** See Kleintjes, op, cit., I, 54.; W. Verbeek, “De u Ifbesturende hnd-
schappen buiten Java,’ Kaloiuak Studien, 111 (1919), 4578. In such long
treatics as appear in uu future it u the Dutch intention to substitute for UuI

use a reservation of the right to act in the native Btates where it is de-
manded by the general interest.
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opments of the Indies: the extraterritoriality which attaches to
the six categories of persons listed in Article 13 of the Native
State Regulations. The authority of the native States, it is there
laid down, does not extend outside its own boundaries and
within those boundaries extends only to its own subjects, ie,
to persons not falling in one of the following groups:

Europeans and those assimilated to them; I

Foreign Orientals with the exception of those who have

become so blended into the local population as to be |

regarded as absorbed into it;

Native civil servants of the central government;

. All persons settled within the boundaries of the State on
land ceded to or placed at the disposal of the central gov-
ernment (by Article 1 the States are required to turn over
to the central government any land which it may demand);
Natives from the outside temporarily in the State;

. Natives who have entered into a labor contract with their

employers.

ee ce

=

In a caleulation undertaken some years ago it was estimated
that of a total population of some 10,000,000 in the native States
(now given as 12,400,000), about 700,000 were beneficiaries of |
the system of extraterritoriality. The extent of the problem varies |
greatly from area to area since in the more remote and less devel- i
oped States it is virtually without practical consequences while
in the highly developed European plantation regions of the East \1
Coanst of Sumatra it embraces in some States as much as half
of the population, ’

Whatever justification may be found for this system, whether |
in regarding it as a mere extension of the dualism in law and
administration on a racial basis which extends throughout the
Indies or as an effort to make indirect rule a reality by restrict-
ing the jurisdiction of the States to their traditional communities, |
it will be obvious that there are immense difficulties inherent in
any system which requires the constant functioning of two gov- !
ernments over the same small territories. In law and justice, in |
administration and taxation, the subjects of the central govern-
ment residing in the native States live under a different régime
from the subjects of the States and are governed by a different
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set of uﬂicuh. The historical origins of this system of extra-

are of sub ially the same order as those of
extraterritoriality elsewhere, and in the days when the States
were actually foreign territory in a treaty relationship with the
Dutch the extension of the system to them was a logical enough
matter. The explanation of its continuance after the effective
blisk of Dutch ignty over the whole of the Archi-
pelago is to be sought, given the basically dualistic conceptions
of the Dutch, in the relatively backward and undeveloped char-
acter of the States. Despairing of any prompt and sweeping
reforms which would bring the new territories to the standards of
the dircetly ruled areas the Dutch took refuge in the temporarily
simpler device of maintaining their direct control over their own
people. Increasingly, however, as the Dutch administration has
become more intensive and as the contacts between different
regions and groups have multiplied, it has become an anachronism
which has little more than the heavy weight of established inertia
behind it. By the more advanced elements in the States it is
inevitably resented as being tantamount to a flat declaration that
the States are so backward and inferior as not to be trusted with
authority over the subjects of the central government, who none-
theless benefit equally from the varied activities of the States
such as the maintenance of peace and order and the building of
roads and bridges. That the complexities of such a system have
been in any measure supportable appears to be due in good part
to the fact that the native States have had to bow continually
to the will of the Dutch central and local authorities, bringing
their own regulations into line with those in force for the sub-
jects of the central government and moving back step by step
as the central government's officials took over the administration
of their tasks. Either openly or under cover of fictions the
process has uniformly required the retreat of the States, and
only in the rarest instances has it been one of adjustments made
by the central nudmnues The possibilities of manipulation
under the ines of the dering of aid, and the
voluntary adoption of identi have proved them-
selves virtually infinite in scope.
For the administration of justice in the native Btates the
basic principle is that the States’ courts judge cases concerning
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their own subjects according to the traditional customs and insti-
tutions in so far as these are not in conflict with umvemlly recog-
nized principles of equity and justice; but here as in other spheres
the basic principle is subject to much ~ariation and adjustment.
As is the case in all matters concerning the native States, their
own subjects must in a variety of instances appear before the
courts of the central government while there is no instance in
which the central government’s subjects must appear before the
courts of the States. Jurisdiction is in general reserved to the
courts and judges of the central government in all civil actions
brought against native State subjects in which persons not under
the jurisdiction of the State are involved. Furthermore, only the
central government's courts may take jurisdiction over offenses
against the security of the realm or concerning the property and
revenue of the central government, and over violations of the gen-
eral and local ordi and lations which are applicable to
the State. Even within their own limited sphere of jurisdiction
the State courts are, of course, sub]ec'. to the guidance and super-
vision of the local Dutch admii and elab

is made in the Native State Regulations for the review of their
decisions. To the Governor-General is reserved the exclusive
right of pardon as well as the right to review all death sentences
before their execution. In the actual working out of these general
provisions as to the administration of justice in the native States
there is a wide degree of variation, dependent or the various par-
ticular agreements under which States have surrendered to the
central government either the whole or some part of their judicial
powers.

In financial matters it has been at lcast the nominal intention
of the Dutch authorities to safeguard a sphere in which the rulers
of the native States and their associates might effectively exercise
their administrative talents, and there has been frequent com-
plaint from the center that budget-making and budgetary control
have passed too fully into the hands of the European officials on
the spot."* The active participation of the rulers in the financial
affairs of their States was prejudiced from the outset, however,

**See Th. H. M. Loze, De Indische nllb«llumdu landschappen in het
nicuwe staatsbestel (The Hague, 1929),
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by the fact that the standard first move of the Dutch was to
break down the customary notion that the property and revenues
of the States were the private possessions of the rulers, their
families, and their henchmen. No orderly administration of the
States was possible until separate treasuries had been established
and the rulers put on a salary basis with a fixed civil list, but the
resentment of the persons whose established privileges were thus
tossed overboard is not difficult to grasp. Particularly in regions
where private European interests were prepared to pay well for
concessions and favors was there lasting grief against the new
order, even though the Dutch, to encourage the rulers in the open-
ing up of their territories, have left open the possibility of the
rulers sharing to a-limited degree in returns flowing from conces-
sions and similar enterprises. But in general the aristocratic pre-
rogatives of the old days have given way to a fixed and orderly
financial pattern the complexities of which serve ill to attract
the rulers to an effective share in its management.

Given the intricacy of the relations between the States and the
central government, it is inevitable that much Dutch ingenuity
should have been expended on the problem of arriving at a finan-
cial settlement between ‘the two systems, and a considerable part
of the bookkeeping of the treasuries is devoted to this purpose.
Of a totel income for all the native States in the outer islands
of 19,622,000 in 1935, the central government contributed
1.1,265,000 as indemnification for rights which it had removed
from them and a further sum of £.1,186,000 in subsidies.'* On the
expenditure side of the budgets the heaviest single item—amount-
ing to 1.4,019,000 in 1935—was the sum paid as restitution to the
central government for expenses directly incurred on behalf of
the Scates, as in the rendering of aid by the several administra-
tive services of the central government. The allotted share of
the States in the general expenditures of the central government
is assumed to be covered by the revenues which the latter derives
from the import and export taxes, opium and salt monopolies,
mining ccnemiou, and the taxes imposed on its own subjects in

daBnlalvm
nmmlbemnﬂlndu:h?tuhﬂ voi. I, section xvil
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the territories of the States. For the remainder of their income
the States look primarily to the taxes imposed upon the trade
and other incomes of their own subjects, to the sums paid by
those who convert into a money payment the requirement to con-
tribute labor for public purposes (Heerendienst), and to the
income from i | and mining i From a formal
standpoint the improvement of the financial position of the States
under the more intensive Dutch control of the last few decades
has been extraordinary, and, as in the case of the Malay States,
it is possible for the Dutch to point with pride to the constantly
rising revenues and stable treasuries. On the whole, however, this
has been accompanied neither by a significantly growing native
participation nor by anything approaching an equivalent rise in
the well-being of the mass of the subjects of the States.

Aside from the four principalities of Java the Province of the
East Coast of Sumatra, with its high de\elopment of nlmn agri-
cultural enterprises op ing almost ly with i
labor forces, has seen the most luxuriant flowering of all the
political and juristic intricacies inherent in the Dutch native
State system. Strikingly similar in its general set-up and prob-
lems to the Malay Peninsula,** this Province is with very minor
territorial exceptions divided up among the thirty-four native
States which it contains, but because of its importance to the
economy of the Indies, and, indeed, to the economy of the world,
and the relatively large incidence of extraterritoriality the cen-
tral government has necessarily busied itself heavily with its
affairs. In almost every respect the States differ greatly among
themselves: the five largest, each with a population of over
100,000, account for 970,000 of the total population of 1,580,000
while the five smallest each have a population of under 4,000;
the five largest and two smaller ones continue in the blessed state
of being able to make trouble under long treaties while the
remaining twenty-eight have been brought to heel under Short
Declarations; six States have retained uparste and independent

while the inder have been d into m
joint ies. To confound fusion worse five pali
** Sce F. H. Visman, “De staatkundige organisatie van Sumatra’s Oost-

vatlc;‘ die van de Federated Mlhy Sulu." Koloniale Studien, Au;uu. 1830,
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two of which have been ceded to the central government under
certain restrictions and hence fall under direct rule, have munici-
pal councils of their own; and (.he mtnl govmmmt. has utilized
the possibilities of the d blish for
the section of the Province in which the uum are principally
congregated a local council (the so-called Cultuurraad) to which
it has transferred certain of its important rights and duties.
Since the entire territory over which the Cultuurraad has juris-
diction is embraced within the native States and the central
government was not in a position to delegate to it powers over
persons and heads of Admmuu'mun whmh it itself did not pos-
sess—a matter of i ion with the
long treaty States—the possibilities for a conﬁlct. of laws and
jurisdictions are obvious and somewhat appalling.

In these clreumsunm the actual working of the cumbersome
and disjoil hinery is to be explained, as is equally the
case in the Federated Malay States, by the predominance of
the European civil service and the firm establishment of the
principle that the States will back down wherever uniform regu-
lation or uniform taxation appears necessary to the powers that
be. Whatever the legal fictions it is the actual fact that broadly
!peakmg nll the vntnl and certainly all the more modern and

of g are carried on by the cen-

tral government or its agencies, the public works of the native
States, for example, being constructed and supervised by the
technical services of the Cultuurraad with the States contribut-
ing an assigned share of the costs. Even apart from the pre-
sumption that they would in any event probably have been
pushed aside, the rulers have in a good many instances not been
prepared to collaborate with the Dutch luthonhu in the politi-

cal ion of their itories. This has de-
rived, it would appear, not so much from any patriotic resent-
ment at the rule and exploitation of their people by aliens from
across the sea as from the interruption of their private gains
and pleasures. Petty tribal potentates ruling high-handedly
over little groups of Malays clustered at the river mouths, they
found themselves in the nineteenth century raking in fantastic
returns from the Western estates which were opening up in their
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regions and they easily imbibed the crude and materialistic

hilosophy of the who were prepared to bribe them
well for privileges and concessions. With the coming of a firmer
Dutch rule in the present century they have been forced to bow
to a steady paring down of their perquisites and prerogatives,
although even now, particularly in the long treaty States, their
incomes run far beyond the actual worth of their services to the
communities they nominally rule. Even where the individual
ruler has been brought to see the light by the Dutch he is likely
to be so deeply enmeshed in the affairs of his extensive family
and his aristocratic colleagues as to be unable to take a very
effective share in affairs of State. As in Malaya, a good part of
the time and energy of the Dutch officials must necessarily go
into backstage attempts to free the rulers from the stranglehold
of their debts.

In the J incipalities, the Vorstenlanden, the basic
problems and struclures are of substantially the same order as
elsewhere in the Dutch native States but because of their posi-
tion in the center of the Dutch empire in the East, their greater
size and population, and their claims to a greater historic dignity,
the tone of voice in which they are spoken of and dealt with
places them on a different plane. Although their rulers share in
the substance of power to only a slightly greater extent, if at all,
than the rulers of the other Sma they are personages of conse-
quence whose are large and iderabl
Pride of place and wealth attaches indisputably to the Soesoe-
henan of Soerakarta who has the closest claim to the ancient
glories of Mataram and whose State, with its 1,700,000 people,
is the most populous of the Indies. Following close behind him
comes the Sultan of Jogjakarta with 1,400,000 people and, at
some distance in the rear, Mangkoenagaran (population: 910.-
000) which is a Dutch-created offshoot of Soerakarta and shares
the latter’s capital, and Pakoealaman (110,000) which stands in
the same relation to the Sultanate.

Until the last two or three decades conditions in the Java-
nese States haye very definitely lagged behind those in the rest
of Java, the Dutch being prepared on the whole to stand indif-
ferently by while the mass of the peasantry suffered doubly from
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the exactions both of their rulers and of the Dutch sugar plant-
ers who had made full use of the rulers' sovereign proprietorship
over all the land. Of late there have been far-reaching reforms
in many directions but they have been hampered not only by
the vested interest of the European corporations but also, as
elsewhere in the native States, by the constant intrusion of the
difficulties caused by extraterritoriality and by the intricate
splitting up of authority and finances between the central govern-
ment and the States themselves. In the two senior principalities
these difficulties have been enhanced by the fact that they con-
tinue with long treaties whereas the two lesser States have been
brought into the Short Declaration class; although for all four
the customary arrangements, which have developed over the
years, and mutually recognized situations of fact play almost as
large a role as the treaty and other formal stipulaticns. One

lous feature of the ionship of the Dutch to Soerakarta
and Jogjakarta is that the principal minister of State in each,
who appears to carry on the day to day administration and to
be the usual point of contact with the Dutch authorities, is in
part paid by the central government and requires its approval
for his appointment.

In great stretches of the outer islands it is possible to deal
with the native States in a more or less isolated fashion but in
Java the principalities cannot basically be viewed as other than
an integral part of the densely populated close-knit whole. In
consequence the Dutch have here been brought sharply up
against the dilemma which tnnfmnu all indirect rule: taxation
and financial control and admi ion, the admini ion of
justice (which has now passed almost entirely into Dutch hands),
the condition of land tenure, the position of local communal
entities within the sum. and the absolute power of the princes
all required fund ling, but this hsuling im-
plied a serious attack on the traditionsl institutions and the
introduction of more and more Dutch officials to administer the
new systems or to control their administration. The result to
date is a compromise which has to some degree bettered the con-
ditions under which the peasantry lives but which still leaves much
to be desired, particularly in Boerakarta where it has been
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difficult to dislodge an elderly prince from his exorbitant and
anachronistic income and privileges. To find the real signifi-
cance of the Vorstenlanden in the Java of today and the Indo-
nwa of tomorrow it ls necuury to look elsewhere than to their
1 dent or no, they are the
principal surviving link to the Java of old, their ruling familiea
have in varying degree a traditional hold upon the imsgination
of the people, and they are the centers in which the old culture
has been kcpt most fully alive. For all the various shades of
the nati uen luding those which look to a
speedy lernization, the V landen have shown th 1
to have a special charm.

To attempt to arrive at any single verdict concerning the
Dutch native State system would be as difficult as it would be
unwise since, although it itself exhibits marked uniformities
throughout, it rests upon foundations which are very widely
diverse. A system which is well justified and functions smoothly
in, say, the remoter areas of Borneo or Celebes may be no more
than an infernal nuisance when it is applied in Java or on the
east coast of Sumatra In rtgmns where the native State has a
deep and traditi d and i to be headed by
its traditional authorities and governed according to the tradi-
tional patterns its survival may, at least in the preliminary
stages, be essential to good government and to a smooth cultural
transition. Nor is it necessarily an evil in such circumstances that
much of the actual formulation of policy and the control of
administration and finance should be in the hands of the local
European officials, if they keep themselves sufficiently behind the
scenes and allow the ordinary man to live his life in peace and
under conditions only gradually shifting away from those of his
forebears. On the other hand, where the State is a more or less
arbitrary creation of the Dutch or where its traditional institu-
tions have either been misunderstood or deliberately perverted
for administrative convenience the way to a real aceeptance of
the régime by the local populace may be effectively blocked. I
believe that it is a reasonable general principle to assert further
that the native States have worked out to the best advantage of
all d where the ities have been relatively isolated
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in the sense of not being exposed to any very considerable or
direct pressure from either European economic interests or
Western ideologies. Where the latter forces are significantly at
work the tempo and extent of change is too rapid to allow of any
effectual adaptation to it of the customary chiefs, laws, and insti-
tutions and these tend shortly to become no more than appendages
to the main instruments of power,'* kept alive by the alien
administrators either out of inertia or beuule of their utility in
checking the spread of d. di or . That
these remarks are as applicable to Malaya as to the Indlu needs
no further elaboration.

As against the British system as it has worked out in the
Malay States the Dutch has the advantage of being based pri-
marily on the presence of a strong central government embrac-
ing the whole colonial territory. Through the preservation of the
formally complete autonomy of the States and of the Federation
the British have inevitably built up obstacles in Malaya to the
unification of large areas and populations on the scale requisite
for States in the modern world, while in the Indies there alresdy
exists a high degree of uniform and centralized administration
and legislation. But in the Dutch system the beneficial effects
of this integration are largely nullified through the institution of
extraterritoriality and the direct action of the central govern-
ment, which work against the internal development of the States
along modern lines. With the partial exception of the less devel-
oped regions there is no reason to put much faith in the Dutch
claim that their system operates to leave in the hands of the
ruler and the traditional notables of the State those matters which
u:zy are fitted to administer while transferring to the Dutch civil

* “The contemporary dilemma in our native State pnhcy is not—either
for dart s the islands outeide—whether we sball maintain the native
States and try to improve their conditions or not, but -heuur we shall do
this from above with the rulers as puppets (as if the native States were

irectly ruled territory of s difleent type) or whether wo shall lt them da

it themselves with their own people, in their own tempo, and in their o
fashion as has often boen promised by the goverament of the Indics. Poae:
tice mlmlmgdlapnlheﬁmmr;ﬂ-lbu be astonished
at the discovery ve ruler fry to withdraw them.
ilres from the ed fate of vm:‘ to bomme‘,"under the wame of &
self- vemm( prince, the marionette of a series of constant Anging
o with ly » deapu%, op. cit,,

p. 828.
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servants the more complex and modern functions. The practical
effect seems rather to be that the ruler and his native associates
vegetate in expensive idleness while their State is modernized
and integrated with the general colonial domain.

That there is nothing sacrosanct about the native State as
such the Dutch have amply demonstrated by the cavalier fashion
in which they have built up States here And lulled them off there
with no better than di ical accident to
justify their choice; and those that have sumved to the present
day have done so only at the cost of transferring large segments
of their powers directly to the Dutch. That they should survive
indefinitely into the future in their present shape and structure
is not to be regarded as either probable or desirable in most
instances inasmuch as they are for the most part too small for
effective ourvnnl in the great socl:() which is engulfiing them, and
in their insti and they an era which
is rapidly passing, if it has not already passed.'* Certainly no
one with any degree of familiarity with the variegated Dutch
structure in the Indies could claim that the States represented the
only practicable form of indircct rule, and it is open to the
gravest doubt on various scores whether they furnish as effective
s bridge for transition to the new era as other forms of mixed
indirect-direct rule which the Dutch have themselves devised.
Their present maintenance by the Dutch as semi-foreign bodies
in the colonial empire, irritatingly dividing powers and functions
and yet, because of their special attributes, not fitting properly
into the general decentralization schemes, is to be explained less
in terms of a concern for the spiritual and material ease of their
people than i m terms ul Duu:h dread of Indonesian communism
and nati Orij i for the sake of imperial
convenience in controlling vast territories and heterogeneous

** A realistic and intelligent view of the present position and future

of the Dnleh native suluuukuun he Ve mdc commune
tot he van A Hague,
1920). This omn:x-wn nmmmended in general a policy 'In:h would tend
to reduce the States to the same status as other decentralized areas and
pressed for the democratiration of the States along the lines .dophd for
dutcd rultd terntory. The more the integration and democratization are

, however, the less do the States serve the imperial of
Hividing the Tndonesian populace both harizontally and vertically:
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peoples, the States have now increasingly come to be regarded =s
essential bulwarks against the spread of dissension and as par-
tially isolated backwaters in which the old loyalties to well sub-
sidized rulers are exploited in the interest of new masters.
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CONCLUSION

I is my own conception of a conclusion that it should serve f’
less as & bare summing up than as a critical evaluation of the “\
various situations of fact which have been assembled earlier. In
a world of dynamic imperialist and counter-imperialist forces it |
is not enough to know that a Paz Britannica has been imposed |
in a certain fashion on belligerent Malay peoples unless we are |
in a position to estimate the significance of such a Par and its
probable future effects. Similarly there is little gain in merely
parroting, or refuting, the often repeated but dubious assertion
that the Dutch government in the Indies is efficient unless we
know the criteria of efficiency and can evaluate the results it is
efficient in producing. In brief, the investigation must be car-
ried to the further stage of an inquiry into the relative measure
of success or failure of the Dutch and British systems in deal- |
ing with the destiny of their subject peoples, not only in terms |
of their own imperialist objectives but also in terms of the
interests of the peoples themselves and of the world at large.
The ultimate frame of reference must be a world of free peoples,
each capable of taking its own peculiar place and contributing
autonomously its peculiar share to the well-being of the whole.
Since imperialism is based upon a fundamental denial of free-
dom, upon the division of the world into master peoples and
subject peoples, it can find justification only if it is working to
overcome what is the essence of its own being.

In connection with this problem as with any other, the prag-
matic approach, if it stays within the limits of pragmatism, is
the most barren approach conceivable since it can yield abso-
lutely no results whatever: to contend that a government
“works” means strictly nothing unless we or others have set up
@ priori and unpragmatically the goals toward which it is work-
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ing. If we assume the réle of government in a dependency to be
that of maintaining white prestige and profits in a colored soci-
el.y, it surely cannot be said to work if it results in the speedy

of the ruling i by the ruled inferiors; nor,
conversely, can a government assumed to be producing a society
of frce and intelligent equals be said to work if it produces in
fact a cowed and ot i native 1! bulldozed by a
few Heaven-born officials.

Without attempting to impose too hlgh an ethical line on
the very d and earthy ialism I believe
that it is essential to approach it at leut in part from the stand-
point of an external and disinterested critic equipped with an
independent system of values. Alternatively there is the mere
acceptance of fact, which is the cow chewing its unnourishing
cud, or there is the more humanly serious danger of uncritical
acquiescence in the estimates of success and failure made by
others—made, in all probability, precisely by those who stand
to profit most from the acceptance of these estimates. A stand-
ard Dutch history of, say, the Achinese war lulls the mind into
acceptance of the notion that the war was after all no more than
a treacherous attempt by the piratical Achinese to delay the
establishment of civilized government by their destined masters,
a piece of treachery and mulish obstinacy which even caused
the loss of a considerable number of Dutch lives. The official
British colonial report is based upon the tacit assumption that
growing revenues and exports are certain indices of the well-
being of colonial society and of the well-doing of colonial gov-
ernment, complacently ignoring such matters as standards of
living and the crushing out of the right of men to rise to place
and power in their own society. A colonial revolt is put down?—
Good! Now the orderly processes of government can proceed.
In the face of such attitudes only constant vigilance can guard the
independence of the mind and judgment.

As a general first proposition it must be laid down that no
dependency has ever been drawn within the scope of imperialist
control in the interest of the dependent society itself. If there
are exceptions to this proposition they are of the rarest and
have 8o far evaded my knowledge. In any normal circumstances
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it is only the rhetorical device of the d to ask whether
the government of Britain or Holland has been set up or is
being used in the interest of outsiders, say, the United States
or Germany; but in the Federated Malay States or in Java it
is equally normally the first question that must be asked. Fur-
thermore, it must be assumed as equally axiomatie that no
colonial government has ever been established or maintsined
in order to bring to an end or to hamper the “legitimate” activ-
ities of the economic forces of the home entrepreneurs and
investors. But it is far too large a step to conclude from these
statements that the scle function of a colonial government is to
serve as a tool in the hands of home capitalist interests for the
more elaborate and effective exploitation of backward peoples.
In point of fact, imperialism as soon as it has undertaken
the actual government of backward peoples has had to assume
something of a duality of functions. The role of a colonial gov-
ernment, as Adam Smith pointed cut oversharply in the Wealth
of Nations, is even in some respects antithetical to that of a
uﬂoniﬂeumpmyo(tbemduolthemlndh&mpm If
the latter is in principle motivated solely by the drive for the
largest and quickest profits, the former must to some degree
foster the growth of more permanent wealth in the dependent
area if only that it may levy the taxes which are its life-blood.
But the antithesis must not be drawn too sharply: the Dutch
East India Company came to exercise many of the functions of
a government and when it was replaced by the Dutch State the
Shuiud!lurthcmnstpmdidnnmonthmurrynndle
Company's loitation in & i fiagrant and bl
form. In the new lmpf_nahsmolthmduslnnlmangunm-
ment and capitalist enterprise retain certain antithetical ele-
ments, but they must be seen as on the whole complementary.
The most that can normally be expected of a colonial govern-
mentm&hmthcfnmnotko(lmpemhmudmmdnm
i with home is that it compel the
latter in their own interest to accept the ultimate advantage of
long-run over short-run profits; whence can be derived virtually
the enun:nngeol imperialist hummurumm But modern
in the larg form in
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which it predominantly appears in Malaya and the Indies, itself
constantly tends toward a greater recognition of the long-run
possibilities and toward a greater ability to realize them be-
cause of its always growing resources. If it would be absurd to
ignore that the working to death of a limited labor supply and
the exhausting of existing resources without an eye to future
reserves—as in Leopald'a pursuit of rubber in the Congo—still

have their in modern capitalism, it would be even
more absurd to ignore the inherent tendency in the other direc-
tion, as li in the of Malaya's or 's

great rubber estates.

It is the generally acknowledged function of any government
to see that its subjects are not ruthlessly exterminated nor too
grossly crippled and stunted in physique nor driven to revolt;
but it is coming to be equally recognized by the great rubber or
sugar corporation that the contented cow produces more and
better milk. A high labor turnover reduces efficiency and raises
costs particularly where scientific methods of production have
been introduced and where labor resources are scanty. It is
similarly the function of government to educate its subjects and
to improve the sanitary conditions under which they live; but
modern industry increasingly requires skilled workers, clerks,
cheap engineers and intermediaries of all sorts, and for the white
man as for his mechanized labor force a sanitary system which
guards against malaria, plagues, and epidemics is & prime neces-
sity. Government must provide or see to the provision of means
of communication and transport; but huge masses of rubber and
tin and tobacco cannot make their scheduled appearance on the
world markets without these facilities. It is less obviously the
duty of government to see that an adequate labor supply is
available for European capitalist industry, especially when that
industry encroaches on the land and livelihood of the estab-
lished population; but, after aM, if government does not super-
vise the recruitment of labor industry's methods of recruitment
will be even less desirable, and the country must be opened up
to modernity. . . . At this point the identification of govern-
ment and eapitalist industry becomes almost complete.

In these and similar ways imperialist government and impe-
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rialist exploitation are complementary to each other and hence
represent only the single purposes and interests of the imperial
center. But colonial government moves also in other spheres.
Neither the home government of which it is an agency nor impe-
rialism itself are wholly absorbed into the forces and processes
of capitalism. Government moves in some part with a mo-
mentum of its own, and since it is a non-profit-making agency
it cannot see eye to eye at all points with those whose sole con-
cern is profits. Even in the initial extensive phases of imperial-
ism it often seems difficult, if not impossible, to identify the for-
ward surge of States directly with the pressure of capitalist
interests. The imperialist Powers have not in each instance of
expansion sat themselves down to a detailed survey of the poten-
tial profit and loss of a prospective dependency nor have they
regularly been the tools of shrewd capitalist groups who already
knew or foresaw the cash gains the territory would yield. There
have undoubtedly been a large number of imperialist episodes
in which the determining factor was the pressure of certain iden-
tifiable interested groups or persons, but even in these cases it
is a large assumption that only the pressure of those directly
interested could win the necessary support both of the home
government and of some considerable section of public opinion.
As a vital addition there has existed from time immemorial the
predominant—at times almost unquestioned—belief that impe-
rialism is a pAymg proposition, but this hu on the whole been
rather a uni 1 myth than a d ition whose
mathematics has been worked out and whose applicability is
to be tested ancew in relation to each particular territory. And
to this has been linked the further myth that it is a glorification
of the national prestige to expand imperialistically over the sur-
face of the earth, cutting down the “backward” peoples with the
sword and then exacting tribute from them. To reinforce the
specific urgings of the trader, the investor, and the speculator
there are the myths of boundless golden weaith and of imperial
grandeur, and when the more particular urgings are absent it
seems that these myths can spring into action of their own
motion, particularly if the rivalry of other Powers leads on to
imitation. To single out the ly rather trifling insi
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'( of certain capitalist groups as the cause of Britain’s ultimate
| advance into Perak and Selangor seems either doctrinaire or
| arbitrary, and the same is true in the main of the Dutch impe-
‘ rialist sweep in the 1870's and again in the 1900's.
t ‘Without attempting here any further critique of the doctrines
| which would give imperialism in all its aspects a purely economic
foundation it is perhaps worth while to point out that in certain
‘| colonial areas there is ample evidence that the holders of capital
| in the imperial center, despite their alleged eagerness to flee the
, super-saturated homeland, not only did not of their own un-
I guided volition rush into the newly offered colonial vacuum,
I but that in fact, when they ultimately came to invest, they did
f s0 as & result of the inducements offered or the pressure exer-
| cised by the home or colonial government.! It has already been
| seen in the case of the Malay States first uk:n over hry the
| British that the Mal were d both
before and for a brief period after federation at the slowness
| with which British capital entered the country, and did their
‘| best to speed its arrival. In the nearly three decades since the
| taking over of the four northern States from Siam the early
experience of '.he FM.S has tended to be duplicated, and the
 highly 1 d by the Federation and
the Colony hu consistently shown itself hostile to the notion
of a Malayan union which wuuld more eﬂ‘ecuvdy open the
northern States to full 1 and In
the Dutch islands it seems self-evident that the political expan-
sion has far outrun capitalist penetration since outside Java
and the Province of the East Coast of Sumatra only isolated
patches here and there have been invaded by any considerable
degree of alien enterprise. The small Chinese trader is ubiqui-
tous but the modern corporation and even the small European
planter are conspicuous by their absence. In these circumstances
it appears not unjustified to copclude either that governmental
estimates of the internal crisis of capitalism have been grossly
in error or that imperialism contains an at least partially sepa-
rable and independent political element.

The curious complexities of the relationship between colonial

* See Eugene Staley, War and the Private Investor (New York, 1935).
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OV and itali ise are to be found illustrated
again and from another angle in connection with the problem of
the Chinese in Malaya and, to a less striking degree, in the
Netherlands Indies. From the days of Light and Raffles up to
the present it has been the working assumption of the authorities
in the Straits Settlements that one of the groups which stood
to profit most from the establishment and maintenance of Brit-
ish rule was that made up of the Chinese traders, merchants,
bankers, and industrialists, That the Colony government
should have encouraged the influx of large numbers of Chinese
coolies in order to supply British capital with a labor force is
comprehensible enough, but that it should at all times with very
minor and occasional reservations have looked with equal favor |
on the rising and expanding Chinese capitalist class is far more |
difficult to explain in terms of any theory which lays its full |
stress on the power of home capitalism. In the case of the !

mainland States under British protection the situation is no less
impressive and has led to far greater ultimate perplexity for the
British because of the existence of a large indigenous Malay
population. The British interests on behalf of which interven-
tion was originally undertaken, or which were used as a pretext
for intervention, were almost exclusively in the hands of Brit-
ishers who were Chinese by race, and such economic develop-
ments as the early days produced were still predomi ly car-
ried on by Chinese immigrants. Tin-mining in Malaya has been
a tical Chinese ly until ively recent times,
and the dramatic rise of the British share in tin in the last dec-
ade or two appears to derive not from official aid but from
changes in the techni of production and the d of
the British over larger capital resources than their Chinese
competitors have been able to muster. It is undoubtedly true that
the northern States have looked in less kindly fashion on Chinese
enterprise than have the Federation and Johore, and there is
good reason to believe that the Federation has somewhat
changed its attitude in the last few years; but the hold of Chi-
nese enterprise, large and small, on Malaya from Singapore to
Perlis and Kelantan is still one of the outstanding facts of that
British-ruled country. Nor can it be wholly irrelevant to sug-
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gest that one of the principal el ts in this tion is not
that the Chinese are mgardcd lightly as competitors in the
economic sphere but that they have, at least until very recently,
offered neither a threat nor competition in the political sphere.

One further explanation which may be offered for this and
other similar phenomena is that the modern colonial govern-
ment is normally engaged only to a very slight extent if at all in
profit-making enterprises, even though the government of the
Indies is still the senior partner in tin production and has clung

to imp of its old agricultural holdings dating
from the Culture System. The normal function of the colonial
government is to establish and maintain the diti under

which the complex and dynamic forces of modern capitalist
enterprise can most profitably flourish. It is the government’s
role to shape an appropriate system of law and order and to
provide the essential facilities of life, if possible out of the rev-
enues of the dependency concerned, while it is the rdle of pri-
vate enterprise to make the assumed profitability of imperialism
a reality. The generous myth that these profits redound more
or less equally to the advantage of all the home taxpayers who
foot the imperial bill, and not merely to the advantage of the
particular traders, entrepreneurs, and investors, has been too
often exploded to need further attention here. In relation to
the general run of dependencies both Malaya and the Indies
stand out as regions in which the open door principle has been
maintained to a striking degree, with the Dutch and British
administrations clinging to a relatively large neutrality as be-
tween the claims of home and alien capitalists. The amount of
profitable cream which has been skimmed off in both regions by
the Chinese is sufficient indication that neither administration
has seen itself exclusively as the agent of the economic interests
of the imperial center.

The question as to whether these direct and complementary
interrelationships between government and capitalist exhaust
the actual functions of the modern colonial government is of
some considerable importance. It is my own belief that they
do not, although the evidence from much of tropical Africa
would seem to point strongly in the other direction. In the



474 MALAYSIA

Dutch and British areas which I have visited I have been forced
to the conclusion that beyond them there is also a distinct esprit
de corps of government as such, the sources and manifestations
of which are both various and complex. In the first place, pre-
sumably, must be set down the bare fact that in the liberal
capitalist world political and economic institutions belong con-
ceptually to different planes of human thought and activity and
have their different purposes and modes of operation. This
ideological and functional distinction remains even though in
fact their surfaces largely overlap, and they are frequently
commanded by the same persons, cliques, or groups, and are
always linked together by blood and interest. Not only does
the colonial government itself belong to the category of political
institutions but also it is a direct agency and instrumentality of
another political institution, the imperial government. In the
second place, the men who i the colonial g

are civil servants trained for their administrative and political
roles, feeling th Ives the inheritors of a signi if brief
and somewhat unreal—tradition of integrity and independence.
From all dpoints it is i to ber that this tends
to be a caste tradition, both as against the subject peoples, who
can approach the fringes of the caste only through a tiny frag-
ment of their own appropriate aristocracy, and as against the
unofficial European community. The latter community, excluded
to s far smaller degree than the native population, is nonethe-
less set apart from the colonial civil servants because of its
money-making private-profit functions and because on the whole
it comes from a lower or less respectable social stratum at home
with neither Oxford nor Cambridge, Leiden nor Utrecht, behind
it. In the third place there is the watchfulness of the Colonial
Office, which may, however, be turneq in grossly improper direc-
tions by the intrigue of capitalist interests in the imperial center.
Behind the Colonial Office stands a Parliament which, whether
it is peopled by Conservatives, Liberals, or Laborites, is nor-
mally somnolent in colonial matters, but which can ask embar-
rassing questions and even intervene directly on occasion to
check over-flagrant abuses of which it happens to get wind. Even
though there be no justification in democratic theory for the
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sssumption by & representative body of ultimate control over
peoples unrepresented in it, it seems well established in practice
that colonial interests will find at least sporadic parliamentary
expression either through members familiar with particular col-
onies from long experience or through the more general concern
of liberal or labor groups with imperial problems.

The prneucnl consequcncu of this divergence of political and

in a d d make th Ives felt in‘a
number of different ways and fashions. Frequently they involve
no more than an exaggerated expression of the official esprit de
corps, as, for example, in the elaboration of the personnel, build-
ings, and general material equipment of the government of the
Federated Malay States far beyond any present needs of the
several communities which it serves and, indeed, beyond any
reasonably foreseeable needs. But here it must be remembered
that even though the alien capitalist interests were the first to
raise their voices in anguished protest at this misuse of funds
collected lmm them in taxes, they hnd been at least as gren
sinners th lves in an
of ive E plant and | in the boom days.
Agmn, I believe that it can be demonstrated beyond argument
that the governments of both Malaya and the Indies have ex-
panded some of their services, and particularly their social serv-
ices, beyond anything which industry would have called for or
developed on its own behalf, despite the fact that those services
still fall far short of what is accepted as a reasonable standard
in the imperial countrics themselves. Public education, for
example, has lagged a vast distance behind that which is offered,
and even made compulsory, in Britain and Holland, but there
is still a large outery in Malaya and the Indies, as in almost all
colonial regions, that the government is flooding the market with
an ble crop of intell ls and Id-be white collar
workers whose only destiny, it is protested in pain, is to join
the radicals and stir up trouble.

In addition to instances of this sort, which are on the whole
only of indirect concern to the industrial interests, there are
others in which the colonial governments appear to be directly
running counter to any visible capitalist iuterests. A major
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the policy which has d loped. As an sdditional -
hnme:ﬁ:hmfnmnimmtbe-hdeolmimpomce.
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ments of Agriculture in instructing native small-holders in im-
proved agricultural methods and in furnishing better seeds and
stocks. This'orkia:hobeingmpplemnmiinxmfulbut
mﬂ-saleluhimbymchlgmciauthenﬁchﬂyimﬁtuhd
and supervised co-operative societies of Malaya, which attempt
not only agricul and trade i ion but also the raising
of native competitive strength through co-operative financing,
processing, and marketing.
Thepmblemof&hzmguhﬁonoidnhmmtngu,wdvurk-
ing conditions of the coolies employed in the various branches
of capitalist industry is more complex, since it seems legitimate
la:himlh;tntbuttheeoloniﬂgvvemmuhhamminlhis
realm ventured beyond something of a codification of what the
enlightened self-interest of modern large-scale enterprise would
itself institute and normally enforce. Except in the case of the
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pressure brought by the of India in jon with
Indian coolies emigrating to Malaya, labor legislation is of the
scantiest and its enforcement is cven scantier. Despite ooea-
sional lapses into the grosser abuses of earlier times, the
type of callous brutality in the exploitation of lsbor which
flourished until the last decade or two on the East Coast
of Sumatra (to give a single example) appears to have bwem
eradicated on the whole, and the present employer-employes

lationships are not shockingly bad; but it is diSeult %o
assess the share of the governments in this change. As them-
selves necessarily large employers of coolie labor the govern-
ments have a direct interest in the maintenance of low wage
rates and in ignoring the generally miserable conditions of the
housing supplied to the labor forces. Trade union pressure to
force a different attitude has normally been lacking, and where
labor organization has come or threatened to come into exist-
ence on any considerable scale the governments have bees
neither slow in recognizing its allegedly radical, and hence dan-
gerous, ch nor in suppressing it with veh s i
cevidenced by the sweeping Dutch attack upon it in the Indies &=
recent years.

On the key issue of land policy in Malaysia much the
type of inconclusive verdict must be arrived at as far as the rela-
tions between colonial g and capitali ise are
concerned. Over the broad sweep, certainly, there is not the
faintest ground to justify any other assumption than that both
the imperialist Powers have treated European and Chinese lsnd
seckers with the greatest generosity and consideration. Disputes
have, to be sure, arisen here and there in connection with par-
ticular issues such as the level of quit-rents at times of depression
or the wording or administration of certain sections of the land
legislation, but such conflicts, as in the case of labor legislstion,
have been minor incidents in the steady forward surge of the
European planting and mining industries. A more direct chal-
lenge to the aspirations of E and conves-
sion hunters has arisen through certain of the efforts of the
British and Dutch authorities to protect and to further the inter-
ests of the settled native populations. In the Netherlands Indies
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tbemmnuikingumpleilpmxm;blylobelmndinun
firmly maintained doctrine that the ownership of land is re-
stricted, except in the case of small urban tracts, to Indonesians
mdinthemeeaﬁlymlnipuhbleptuviﬁonsuloihepmuc-
tion of existing native land rights. The clear purpose of this type
of legislation is the preservation of an indigenous and stable
landed peasantry which shall neither be forced into the status
of a landless proletariat laboring on the European estates nor
be supplanted by other alien elements such as the Chinese or the
Eurasians. Sufficiently large loopholes have, however, been left
in the form of long leases, rentals, and concessions so that no
very grievous obstacle has in fact been placed in the way of the
i of L \! 1. i i

In Malaya somewhat similar ends have been served by the
creation of great Malay Reservations in which land may be
alienated only to Malays and must thereafter remain in Malay
hands. These Reservations appear clearly to have been erected
less as a bulwark against European capitalist pressures than as
against the swarming Chinese who, in filling up the vacant
spaces and driving the Malays off the land or into a virtual seri-
dom, might form an even more serious threat to British political
and economic predominance in a not too distant future. The at-
tempt to discover the real motives that lie behind the creation of
these Reservations is peculiarly difficult since the responsible
authorities in the F.M.S,, where the land problem is most serious,
have tried to avoid attracting more than a minimum of public
attention to what was going on. This policy of silence was pre-
sumably adopted in order to evade the storm of protest from the
Chinese and Indians, and perhaps the European interests, which
would otherwise have been sure to break loose. Even the figures
as to the extent of the Malay Reservations are difficult to come
by and usually make no appearance in official reports. Neither
the annual Colonial Office Reports nor the Malayan Year Books
make more than the most covert side references to the existence
of the Reservations, although the legislation under which they
have been set up has been publicly debated in the several Coun-
cils and the scheduling of new territaries to be included appears
in the official Gazettes.
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The general nature of the problem is somewhat cumbrously
indicated by the following citation from the (be it noted)
unpublished report of an official F.M.S. Malay Reservations
Committee of 1931: “We do not hold that the protection of u
backward peasantry is the sole or the chief object of the policy
of reservation. The policy is territorial, and whatever the com-
petitive capacity of the Malay may be he cannot as s race
compete with the far more populous peoples of other races who
are attracted to Malaya. It is a question of numbers. If the
future of the Malay is to be assured, he must have room for
expansion, and that requires land to be reserved.” The Commit-
tee recommended that in no State of the Federation should the
ratio between the cultivable area in the Reservations snd the
whole cultivable area o! the State fall belw 60%, and this con-
clusion has app. g0 al-
though there has characteristically been no public statement to
that effect. The Committee itself reported, however, that siresdy
in the more crowded States—Selangor and Negri Sembilsn—not
even 50% of the cultivable land could be so allocsted without
cutting into either the forest or other reserves or into lands
alienated to members of other races. Since it is only in Selangor
that more than a relatively small fraction of the Reservations
has in fact been alienated, the rest remsining State lands, it is
reasonable to assume not only that the British are amply safe-
guarding the future of the Malays but are very deliberstely
preventing access to the land by other races, which mesans nota-
bly the Chinese. A more cynical version would be that the
government is holding much of this land, as it is also holding
great forest reserves, not for the ultimate benefit of the Mslays
but that it may later alienate it to British planters. A further
aggravation for the Chinese is that “Malay” for this purpose as
for most others is defined in terms of race, benefits being ex-
tended as much to recent Malay immigrants from the Archi-
pelago as to Malays born in the Federation or the Peninsula.
The Chinese, on the other hand, are all equally excluded from
the Reservations whether they have been settled on the Penin-
sula for generations or have just arrived from Chins. As a part of
the general anti-Chinese pro-Malay policy of that time the
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F.MS. eracked down hard in 1933, after a long period of leniency
and discreet eye-shutting since the passage of its first Reserva.
tion legislation in 1913, on the ingenious devices through which
the Chinese were evading the intent of the law and turning the
Malays in fact into mere laborers on a money-lender’s land.

Even though there is much that is dubious in such matters as
land and laber policy, 1 believe that one may not unjustifiably
come to the conclusion that at least in certain of its later phases
imperialist control has not been an unmixed evil as far as the
Malaysian world is concerned. Capitalist industry has itself
inadvertently done much to bring the Malay peoples into the
modern world and the colonial governments have in some measure
served to temper the solely profit-seeking character of capitalism
by a mildly b ! ion and ion of the interests
of their subjects. Without attempting either to deny or to mini-
mize the abuses and the oppressive features of imperialism it is
still eminently reasonsble to assume that it has, particularly in
the last five or six decades, contributed much that will be of
permanent value in Malaysia's future. This latter statement,
is, obviously, based on the belief that Malaysia has for good or
evil been drawn into an increasingly close-knit world and will
henceforth stay there. It seems to me clear that any speculation
or theorizing which takes as its starting point the notion that all
the pre-capitalist societies should have been left untouched by
the West's forward sweep is placing itself in a world of such
academic unreality as not to be worth further consideration. Nor
is there any greater validity in the related suggestion that these
societies should be restored as completely and as promptly as
possible to the relative isolation in which the West found them.
On the face of it the i ion of European industrialism and
“modernism” into Malaysia is no more and no less peculiar and
deplorable than the earlier incursions of other peoples and of
Hinduism and Mohammedanism. The only realistic approach to
the problems raised by the contact between civilizations of such
different orders and strengths is obviously not to deny the
contact or its effects but to examine how the weaker and sub-
jected peoples can best adapt themselves to the new world which
has been thrust upon them.
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For, roughly speaking, the first two and a half centuries of
their relations with the East, neither the British nor the Dutch
had any very striking technical superiority to the peoples with
whom they traded and whom they came to rule, nor did they,
aside from certain missionary groups, make any serious preten-
sion to anything beyond commercial profits and a growing political
domination. In consequence the possible beneficial infiluence on the
peoples with whom they came in contact was minimal while the
possible harmful influences were very considerable. By the last
quarter of the nineteenth century, however, the situstion had
changed radically. The West had developed, and was continuing
to perfect, a scientific command over nature which made possible
a degree of material well-being previously wholly inconceivable.
Co-ordinate with this there had come a rationalistic and scien-
tific outlook on life which looked toward an ultimate triumph
over ignorance and superstition and which, in its emphasis on
personal liberty and equality, at least appeared to promise sn
end to oppression and exploitation. In political life, in law, and
in public administration there were similar advances. However
grossly the West itself may have abused its new-found powers
and however consistently it may have betrayed its, own lofty
conceptions these remained things of worth which it might now
transmit, and in part could not avoid transmitting, to the alien
societies over which it ruled.

In Malaysia many of these goods have been, consciously or
inadvertently, pressed into the hands of the subject peoples: if
the new techniques and ideologies of the West gave Britain and
Holland greater power by means of which to extend and msin-
tain their imperial sway, they at the same time served similarly
to strengthen the Malays and the Indonesians to the extent that
they became a part of their social heritage. For the ordinary
man this has undoubtedly meant a vast improvement in the con-
ditions of his life even though his material standard of living has
advanced little if at all. In large measure he has been freed from
the scourge of disease, and the superstitious terrors of his “state
of nature” have tended to be dissipated into a clearer under-
standing of the possibility of controlling the environment at
whose mercy he formerly lived. In place of the constant threst
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of ruinous local warfare he has been given the opportunity of
peacefully reaping his rice, tapping his rubber trees, or carrying
on his own enterprises with a high degree of certainty that the
fruits thereof will remain in his own hands, and that his life is
safe from murderous attack. He and his property have been
freed from the arbitrary dictates and exactions of the traditional
native hierarchy and he has been shown the possibility of an
impartial law applied equally for all alike—except, perhaps, in
the case of his new E i by an i ial judge.
The State and its finances have emerged from the person of the
raja, sultan, or lesser chief, and have become, potentially st
least, instruments for the general well-being operating in set
forms, according to fixed principles, and with funds sharply dis-
tinguished from the personal fortunes of its administrators.
Where in the past he had always tended toward the status of a
chattel at the arbitrary disposal of his chiefs, he has now been
given a certain sense of his own personal worth in a society
which guarantees him an individual and secure sphere of rights.
In the economic sphere the gains of the ordinary Malay or Indo-
nesian have been very much less striking than in the social-
political, although it is certainly a matter of large moment that
he has been caught up in a speedy process of transition from a
small production-f barter ity to a money economy
more or less tied in to a world network. On the whole, however,
the economic gains which he has made have become available to
him as accidental by-products of the new economic structure
which has been erected in his country, whereas his political gains
have come to him in much larger measure through the direct
intention of his new masters.

It is a legitimate, although wholly speculative and unanswer-
able, question to ask to what extent similar advances would have
been made if there had been no imperialism in the sense of a
direct political control by Britain and Holland over Malaya and
the Indies but merely the economic contacts brought by traders,
planters, industrialists, and financiers. The leading case in this
connection is undoubtedly that of Japan where the readjustment
to meet modern world conditions has been undertaken from
inside with an amazing speed and with a thoroughness which has
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rendered continued alien control and interference both unneces-
sary and impossible, whatever internal strains and stresses may
have been occasioned by it. It is possible to assert that had
Malaysia been left to its own devices its advance into modernism
and industrialism would have been swifter and more acceptable
than it has in fact been under a Dutch and British domination
which, in this contention, figures as a retarding and not as a
forward-moving force. Here one can only bow to the existence
of a legitimate diversity of opinions. I should myself be inclined
strongly to the view that for the Malay peoples imperialist gov-
ernmental intervention has served on the whole to protect them
against grosser abuses than have in fact been inflicted upon them
in recent decades and that in many respects this intervention has
served, both in its educative aspects and in its substantial ac-
complishments, as a necessary bridge from Malaysian medieval-
ism to the modern world. Examined objectively and apart from
its own intentions, it has, in brief, played a useful and essential
role in the adjustment of the peoples it has governed to the new
environment into which they have been thrust.

There remains, however, one vital aspect of the problem which
has not yet been surveyed, and in which the element of intention
comes to be of central importance. The preliminary stages of
adjustment are already over and it beeomeu dmly more evident
that the needs and p of i i ly com-
ing into flat and opcn contradiction wnth those of the alien
societies it dominates. Even if it be assumed that imperialism
has been a necessary phase in the introduction of these societies
to the modern world there still remains the gmnk:r quuuon u to
whether this is not a ial and already
of an imperialism which, in its basic denial of the rights of
peoples to be masters of their own destiny, renders itself ethically
intolerable. I believe that it must be laid down unequivocally
that ethical justification can be found for imperialist govern-
ments only where it is demonstrable that they are using their
powers to transform the subject peoples under their rule as
swiftly as possible into independent communities able to take
their equal and autonomous share in the world's activities and
decisions. It is not adequate that they should maintain the peace
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mbelpplindmlnyimpchﬁsmmmbe:hmh
government so operating as in fact to be moving toward its own
supercession at the earliest possible moment? It may well be that
Mhnpeﬂnﬁmmmunm(hi-qmﬁminthelﬁm—
ative without contradicting its own inmost nature. If this is the
unethmimperhli-npheaihd!mndymthepﬂhu!
necessary future advance in terms of the interests both of its
subject peaples and of the world at large.

In the ding pages I have delib d to single
mtﬁmthemedlndwanphﬁnﬂu-eupechnfoﬁcm
u\innam{poﬁzywhizhmigmmndmmtheﬂ!ditofuk
colonial governments as being of permanent benefit to their
subjects, but if even these aspects are re-examined on the basis
of a toward inde 1f-gr they are
found to have running through them certain common thresds
which must be definitely suspect. In every instance they are
benuﬁmhnndzddovnlnmmhighbym:ﬁgnmmm
an inferior society which is not allowed to participate in the
creation, management, and control of them. At the worst they
are benefits in which the share of the general native public is
essentially aceidental since they were introduced exclusively or
almost exclusively in the interest of the alien superiors. At the
bﬁtdxzytgnddw:yshbeshuplylimi'cdhntypeaf&niniu
in the affairs and problems of the modern world which will en-
able the native to take his appropriately subordinate place in the
new political and economic structure which is being erected over
his head. Every extension of benefits is conditioned by the
existence of a superior caste which knows what is good for the
subordinate peoples it rules and which resents and fights off any
attempt on the part of its subjects to participate in the creative
realm of ultimate decision. For the bulk even of the most en-
lightened and sympathetic colonial civil servants the fact is
ever present that they are rulers of a dependency: their rdle is to
gvvernwhilethl:o!thap«splaismabq.m:oncepﬁcndm
mtintbclunmh:delineexeeﬂ'omwimmmthomdiﬁm
of the natives and to lead them into & happier and more secure
existence, but it does exclude the acceptance of the natives as
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equal collaborators in this work. The mark of the good citisen
in a dependency is his readiness to accept and to homur dhe
leadership which has happily been taken from his own moumpe-
tent hands by a wiser, stronger, and abler race. It 3 = stagud
and obstinate native who insists on clinging to the clder wums
when new and better ones have been urged upon bim by these
superiors who have come from afar to govern him; i 2 s ap-
rooted and traitorous native who himself clsims the mgit %o
guide his people toward the new goals along alternstive puthe
Socially, economically, and politically the Europess is & supeminr
being whose superiority must not be called in questaon.

Perhaps the most obvious example of the type of Dumedt
which comes to the general native public accidentaliy s to &w
found in the opening up of means of transportatics smd omm-
munication. The primary purpose in the original eomstructum
of a modern system of roads in a newly acquired dependency s,
aside from a vague and general desire to “open up the comary,”
the need of establishing means by which an effective comtral cun
be exercised over tribes and centers of population wisch he ze-
moved from the first point or points of occupation. Omote Ziue
police and administrative difficulty has been overcome, staeution
is shifted to the building of roads, railways, and ports wiadh sill
efficiently serve the greater centers of modern enterprise, windh
means in effect the cities and the European plantation and mum-
ing areas. If the excellently paved roads hsppen to pmss mmwr
native centers there is certainly no denial to the zatives af
access to them, but the normal spectacle is thst the matives
trudge along barefooted carrying their burdens widle trudks
carry European produce and private cars carry Ewropesn pus-
sengers. In the same fashion the railwsy systems of Mahou
and Java have been constructed to meet the needs of the sl
large-scale producers, and in the trains the luxurious Srsi-ciuss
compartments are assumed to be for the white man widie the
lower races crowd onto the hard seats of the third-clzes scoom-
modations.

In Amomgnnanlwny it may be said that the opesing wp of
the country has been given the practical interpretstion of fucii-
tating the spread of European—and, particularly in Malsys, of
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Chinese—activities. It is assumed that the appropriate economic
position of the Indonesians or Malays is-to be found in one of
two categories: they continue as small-holders, protected in their
land rights and encouraged in their agriculture by the govern-
ment, or they become coolies in European service, again protected
by the government against the grosser and more flagrant abuses.
It has not. been assumed that it was the duty of the government
to take as one of its main directives the strengthening of the
native economy to a point where it would be the predominant
economic force in the country. Within the framework of imperi-
alism it is virtually inconceivable that, say, the Dutch in Java
should have concentrated their attention on keeping the sugar
plantation industry in Javanese hands or that they should now

work seriously toward replacing the great Europ sugar con-
cerns either by extending the number and strength of native
11-hold: or hy hlichi Iﬂl’g! 7. 11, 2 or

co-operative farms. To meet the needs of industry the govern-
ment will undertake the training of a suitable number of Java-
nese to serve in subordinate capacities, but it sees it as no part
of its proper function to embrace as its own the cause of Javanese
emancipation from foreign economic domination. As in the case
of the roads there is again normally nothing in official policy to
prevent the outstanding native from raising himself in the eco-
nomic scale as the Chinese have done, but he can count on very
little if any official support in his fight against the terrific odds
of an almost complete lack of capital and the inevitable oppo-
sition of large and deeply entrenched vested interests with huge
capital resources behind them. The one type of policy which
would be likely to have far-reaching effects in this connection
would be a collectivi ilization by the of the gen-
eral resources of the country for the recapture and reconstruction
of its economy, but this is about the last step likely to be under-
taken by the government of a dependency.

The effects of this situation are obvious. What a recent writer
on colonial affairs states of Africa holds equally true of Malaysis
with the substitution of the appropriate race and place names:
“A black bourgeoisie in Africa hardly exists. There is not one
Native banker, mill- or mi , railway industrial
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ist, financier, in the whole of Tropical Africa. Even the shop-

keepers and petty traders arc aliens—East- Indians and Arabs

on the East Coast, Syrians on the West, and Jews in the South ™ *

The British and the Dutch after centuries of contact and decades

1 of intensive rule in Malaysia have in virtually no instance

i brought the native peoples on whose behalf that rule is nominally

| exercised even within hailing distance of the seats of economic

L; power, nor, as far as the substantial policies of the colonial gov-
ernments are concerned, is there any reason to suppose that they

r ever will. What the native races gain in economic power they

¥ will have to gain for themselves and against at least the passive

\ resistance with which the governments will meet them in defense

!

I

|

J

|

\

\

of the established European and Chinese interests. It is st best
only a partial answer to this charge—if it is an answer st all—
for the imperialist powers to claim that the Malsy peoples sre
economically incompetent and lack the business sense and initia-
tive requisite for effective competition. On the one hand there
are far too many statements to the contrary by qualified
observers, at least from the time of Sir Stamford Raffies on, and
on the other hand there is far too little evidence that either the
British or the Dutch have ever effectively regarded the economic
advancement of their colonial protégés as a part of their im-
perial policy. Conceding the obvious point that, as & result of
climate, tradition, and many other calculable and incalculsble
clements, the Malay peoples fall even further short of the ideal
conception of the economic man than do many Europeans and
Americans, it is difficult lo establish from the evidence at present

ilable more f: lusions than that these peoples
have not as yet d d anything hing the eco-
nomic drive and independent initiative of the Chinese and thst
certain branches of them are strongly reluctant to become coolies
on European or Chinese estates and mines.

As an integral factor in these circumstances and as a constant
irritant in social-political relationships, there must also be
brought out the bare fact that, in the face of the poverty of the
Ell%, the Dutch and the British continue to live always snd

lly on a scale i bly higher than that of the

* George Padmore, How Britain Rules Africa (New York, 1938), p. 5.
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peoples on whom they have imposed themselves. It is a basic
assumption that the European in the colonies should maintain &
standard of living—even though he be unaccustomed to it at
home—which will be a constant and tangible demonstration both
of his superiority and of white prestige. “To go native,” to
undertake manual labor, to live at something approaching the
level of the general public, is in practical fact regarded as a
betrayal of the white mission of superiority which justly merits
the punishment of ostracism. Nor can this problem be met by
pointing out that in the home countries there are similar condi-
tions of wealth existing in the midst of poverty: not only are the
disparities in Malaysia far greater but also they are cut on
sharp racial-communal patterns. The distinguishing feature of
the situation in Malaya and the Indies is not that there are some
Europeans who are living luxuriously, but that, broadly speak-
ing, there are none who do not live in that fashion. All the peak
and controlling posts in the political realm and the bulk of the
similar posts in the economic realm (the remainder being occu-
pied by the Chinese) are held by the Europeans, and only posts
of this order are regarded as fitting to the dignity of the white
man. While the ruling class in England or in Holland obviously
has strong organic connections with the general community in
which it has risen to wealth and power, the same is by no means
the case in the Eastern dependencies: the British and the Dutch
form separate castes which have merely been superimposed upon
the pre-existing societies.

One of the serious political consequences of this combined
superimposition and separation is that official European salaries
are necessarily far out of line both with the general standards
of living in the countries concerned and with the salaries which
are paid to the lower native officials. The extent to which this is
the case is indicated by the statement of an official Dutch com-
mittee that in Holland a cabinet minister docs not earn more
than twelve times what his gardener earns, while in the Indies
the pay of a director of a government department will run to at
least 120 times that of his Javanese gardener. Prior to the
depression it was estimated that the average annual income of a
native family in Java was not more than {200, and it can only
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be assumed that in recent years this figure has fallen rather than
risen. This assumption is supported by the fact that the number
of natives assessed for the income tax on the basis of possessing
&n income of £.120 or more fell from 3,491,239 in 1929 to 2412~
240 in 1933, of whom in the latter year more than 2,000,000 were
reported as having incomes of (300 or less. Since the Malayan

have not introduced an income tax there are un-
fortunately no comparable figures for Malaya, but it is reason-
able to assume that the conditions are roughly the same as far
as the natives of the country are concerned. For a society living
in the mass at this general level u becomes an intolerable luxury
to be f with the of ing a large super-
structure of alien officials paid at better dmn Lumpun rates in
order to compensate them for life in the tropics, and to this
burden there must be added the constant and heavy charges for
the transportation of personnel from Europe, for regular home
leaves, and for pensions. Nor does the evil stop here. The
attractive force of the standard of living insisted upon by the
Europeans—a standard which is in the main justified by home
conditions but not by those in the East—is inevitably very great,
and natives rising in the professional or administrative spheres
are irresistibly drawn to demand for themselves similar rates of
pay and similar leave and pension conditions. Through this
demand the burden tends constantly to rise and to become self-
perpetuating.

To bring these general statements into & more concrete rela-
tionship with the particular circumstances of Malaya and the
Indies, it is necessary to add a further measure of racial com-
plication. It has been noticed above on more than one occasion
that it is usually impossible in connection with Malaya to utilize
the standard colonial dichotomy by which the society is broken
up into two groups of alien rulers and exploiters on one side and
the mass of ruled and exploited natives on the other. Every
attempt to press it into service runs headlong into the problem of
the Chinese who decline to fit themselves tidily into either cate-
gory. The difficulty presented by the Sultans and their attendant
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aristocracies, who rank with the Europeans in income and formal
prestige, may be summarily and not unjustifiably disposed of by
regarding them as merely the instruments through which, or,
better, the ornate screens behind which, the British have asserted
their authority under the system of indirect rule. But the Chi-
nese are neither instruments nor ornamental screens. Although
the great bulk of them are immigrant coolies undertaking manual
Iabor of every sort and under every race and type of employer,
there are many others who have achieved a position of economic
independence and who through a longer or shorter Malayan
background feel that they have achieved as good a claim to be
regarded as natives of the country as have the Malays them-
selves. The attitude of the Malayan governments toward them
t date has on the whole been one of a definitely benevolent
neutrality. They have been encouraged to come into the country
and their interests have been accorded the same official protec-
tion as those of the Europeans in so far as they have not formed
centers of sociel or political disturbance. Their desire and their
ability to fend for themselves in the economic sphere has been
ized by the gove in the lai faire policy which
has been followed in regurd to legislative or administrative inter-
ference with the affairs of the coolie, except in such matters as
opium-smoking and the traffic in women and children. Leaving
aside the large mass of Chinese who are and who regard them-
selves as merely temporary immigrants in search of a living,
there still remains a highly significant and numerically large
group of “Malayan Chinese” which has settled itself in the coun-
try, has been of vital importance in its development, and has for
most practical purposes been accepted by the Malayan adminis-
trations as a subject people only to the extent that the Dutch,
French, and Americans in the country are similarly subject to
the government. They are not an imperialistically exploited mass
but an independent people who have had an economic stake in
Malaya for many centuries and who have expanded that stake
under the attractive conditions offered by British rule.
In the Indies the situation of the Chinese is in various respects
similar to that in Malaya, but its importance is incomparably
smaller merely because of their numerical insignificance as com-
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pared with the 60,000,000 Indonesians. The attitudes and activi-
ties of the Chinese may reasonably be expected to be a principal
factor in determining the future history of Malaya, but it is most
unlikely that they will play anything like an equivalent role in
the Archipelago. Despite their present economic predominance
as middlemen, and in a few instances as large proprietors or
capitalists, they in no way dominate the scene, and if they play
their cards with any degree of shrewdness—a not unknown Chi-
nese characteristic—they may well be able to hold on to a good
part of their existing position no matter which way the political
dice may roll. The more unique group in the Indies is the some-

what hous one d of the Indo-E: who con-
stitute an element in the Dutch eolnmnl loﬂety which has no
in Malaya. Compl ilated to the pure-

blooded Hollanders by law, socially and economically they shade
off at both extremes into the alien ruling caste and into the
mass of Indonesians. Even their numbers are a matter of con-
jecture although it is esti d that they ib at least
two-thirds of the total European population of 240,000. To draw
again upon the income tax figures, a further picture of the eco-
nomic structure of the Indies can be gained by noting that
while the great bulk of the native taxpayers in 1933 fell in the
category from f.300 downwards and the Chinese were concen-
trated between 1.150 and {.800 (272,497 of the total of 324465
assessed), the Europeans were strongly represented in every
category from 1.300 to £.15,000. Of the total of 84378 Euro-
peans assessed, 23,164 had incomes from {.300 to 1.1,500, while
58,359 appeared in the higher ranges from £.1,500 to .15,000.
For the sake of completeness it might be added that in the high-
est brackets from £.15,000 up there were 1,526 Europeans with
assessable incomes totalling 1.36,358,000, 216 Chinese with assess-
able incomes of 1.5,849,000, and only forty natives with assess-
able incomes of {.833,000. The scattering of the Europeans
through all the brackets is attributable nlmost m:lunvely to the
fact that the Indo-E form an
middle and lower middle-class appendage to the upper ruling
caste of imported Dutchmen. Although it may be optimistically
ded that the Ind i a vital and neces-
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sary link between the alien Dutch and the native masses, the
actual facts of the case seem rather to indicate, as they them-
selves are keenly aware, that they have been rapidly slipping for
the last two or three decades into the isolated and tragic position
of the Eurasians in Malaya and India. On one side the racial
consciousness of the natives has been sharpened by an Indo-
nesian nationalist movement which is strongly disinclined to
take into its ranks people who have been traditionally associ-
ated with the alien ruling caste against which the movement is
directed and who continue to rely on that association. On the
other side the overwhelming changes in industry, in transporta-
tion, and in sanitary and other living conditions have tended to
sever the full-blooded imported Hollanders from their earlier
more intimate ties to land and peoples in the Indies and to make
them transitory outsiders living in a miniature but rounded
Dutch society which has been temporarily transplanted.

Even making due allowances for the anomalies which appear
in connection with certain racial groups I believe that one is
forced to the conclusion that in the economic sphere the natives
of Malaya and the Indies have received and can expect little aid
from the imperialist governments in their struggle to enter into
the modern competitive world economy on equal terms. The case
of the Chinese in Malaya tends strongly to indicate, however,
that the obstacle is not so much the positive opposition of
colonial governments which act as the tools and representatives
of European capitalist interests as it is the lack of positive sup-
port from those governments in overcoming the original han-
dicap of back d in technical equi and the secondary
handicap of having to compete agninst and ultimately to oust
or take over great established and vested interests. I can myseli
conceive, although there are many who cannot, the colonial gov-

dopting an i neutral attitude toward a
gradual and peaceful change in the economic structure which
would bring the natives into predominance, as, for example, in
a recapture of the Malayan tin industry by the Chinese or s
displacement of the rubber estates by an increase in the com-
petitive strength of Malaysian small-holders; but I cannot con-
ceive the colonial governments taking the initiative in such
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changes nor giving them any strong, consistent, and overt back-

ing. Under the system of imperialist control the natives of any

country are denied the effective and positive support in the

economic sphere which it would be the first thought of any
locally rooted g t to give them.

But what of the political sphere?—Is there here greater
ground for optimism as to the practices and intentions of the
governments as agencies working toward the transformation of
their subjects into peoples “able to stand by themselves under
the strenuous conditions of the modern world"?

It should be conceded at the outset that it imposes a strain
on the imagination to conccive a group of colonial administrators
in fact working toward their own speedy supercession, but I am
prepared to submit that only if they are working toward this
goul can they be regarded as performing either a tolerable or
a lasting work. The alternative proposition must be based on
the assumption that the present structure can continue essen-
tially unchanged into an unlimited future with the world divided
into the two groups of master and subject peoples; or that a
solution can be found only in a violent and bloody trial of
strength. In point of fact I believe that it is now clearly evident
that this latter solution by conflict must be the inevitable out-
come of sustained effort on the part of the imperialist powers to
continue on the old lines. Everywhere in varying degree the
powers are already facing the challenge of the subject peoples
who are becoming aware of their status and bitterly resentful
of it. Although in certain smaller areas it may be possible for
a strongly entrenched government to hold out indefinitely—
Malaya, taken by itself, might be such an area—it is incon-
ceivable that the larger imperialist holdings, such as the Nether-
Jands Indies and British India, should not be swept away by
the contradictions which imperialism itself generates. Alien rule
and the industrialism which it brings with it under modern con-
ditions combine to produce both nationalism and the indige-
nous middle-class leaders who are its principal bearers in all
countries. But to combat a constantly growing nationalism is
to run into constantly growing administrative costs, a multi-
plication of armed forces, and a diversion of administrative
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activity from constructive channels into open and violent repres-
sion of the most vital and forward-moving fnnx:s of the de-
pendent ity. From all dpoints a d progress
in this direction is mlalemble. for the world at large it signifies
a multiplication of chaotic danger spots; for the dependent peo-
ples it involves not only the loss of many of their new natural
leaders but also a forced concentration on their external rela-
tionships at a time when concentration on inner reconstruction
and dj is tial; and for the i ialist powers it
means an intensification of hatreds at the cost of the good will
on which both trade and politics must ultimately rest.

In Malaya there is no substantial and discernible move-
ment in the direction of training the local population in the art
of self-g The Straits Settl with the usual ex-
ception of Malacca, are a British creation and the British con-
tinue to rule in autocratic fashion over the congeries of races
which have assembled in them. Members of various races have
been drawn into the subordinate services and a modest degree
of participation in local affairs has been opened to a few of the
more elect, but there has at no time been any suggestion that
the firm and centralized British control might be relaxed on
behalf of colonul autonomy. In the States of the mainland the

ily different i h as British control
was there nnposed upon considerable established native popu-
Iations and was exercised, at least in form, through the existing
machinery of government. The extent of British control is not
substantially slighter in the Malay States than it is in the Col-
ony, but its original educative influence appears far greater
because instead of being a gradual development it has had to
undertake the reformation of the established systems. In the
process it has succeeded in doing away with many anachronistic
nhuws, and 1'. hu :ubamuted honest, well financed, and gen-
erally imp i for indi Malay régimes
which were notably lacking in these characteristics. By contrast
the record of improvement under British control is still undeni-
ably impressive, even when it is remembered that the miseries
and inadequacies of the later days of independent Malay rule
were in some part caused by the stifling proximity of a British

e
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imperialism which hapt dly domi d the mainland with-
out accepting the positive responsibilities which that d i
implied.
In neither the Malay States nor the Colony do the British
scem at any point to have prejudiced the continuance of their
ic control by promises of a future ind di toward
which their present efforts might be seen as leading. The prac-
tical commitments as far as the Colony is concerned point in
fact in the other direction since it is grossly unlikely that the
Singapore Naval Base and the fortifications which, according to
recent report, are to be erected at Penang will be peacefully
handed over in any ble future to the b popu-
lace of the Straits. In the case of the Malay States the mere fact
that they continue as nominally sovereign States under British
protection would seem to give a certain a priori justifieation to
the assumption that they should in due course be returned to
their former independence, but the actual trend of policy under
indirect rule works to dispel any such illusion. The basic pledges
on the part of the British do not go- beyond the frequently
i d t that “the i of the position,
authority, and prestige of the Malay Rulers must always be a
cardinal point in British policy,” to cite Sir Samuel Wilson's
formula of 1933. With this statement should be coupled Sir
Samuel's prompt addition that “the encouragement of indirect
rule will probably prove the greatest safeguard against the
political submersion of the Malays which would result from the
1 of popular g on western lines” and Sir
Hugh Clifford's parallel insistence on “the utter inapplicability
of any form of democratic or popular government in the cireum-
stances of these States”” It need scarcely be pointed out that
the indirect rule which Sir Samuel Wilson would encourage is &
form of government which is by definition spplicable only under
imperialist conditions, and, further, that the British authorities
are tending to interpret the protection of States in the sense of
a protection of rulers, an interpretation not without its inherent
logic within the system of indirect rule. The curious end-result
is a permanent justification of indirect rule by British colonial
officials, who, propping up the decaying fagade of autocratic
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Mohammedan monarchies as a bulwark against the encroach-
ment of Western popular or d ic ideas, have
themselves that they alone can save the Malay States and peoples
from political submergence.

Leaving aside for the moment the claim of the locally born
Chinese and Indians to be regarded as natives of the country,
the one line of action which could make the above British view
acceptable in a modified form would be a strong effort to give
political education to the Malays. That something has been
done in this line cannot be denied, but it is distinctly question-
able whether the training of the Malays has gone beyond the
need of the British for pliable and reasonably well trained offi-
cial subordinates. As early as 1880 Sir Frederick Weld laid down
the lines which must still serve as the basis for a critical judg-
ment at the present day: “Nothing that we have done so far has
taught them to govern themsclves, we are merely teaching them
to co-operate with us and to govern under our guidance. To
teach men to govern themselves you must throw them on their
own resources. We are necessarily doing the very reverse.”

Despite the drawing of certain Malays into official councils
and the elevation of a few others to magistracies and district
offices the typical structure of the governments of the Malay
States is now even more clearly than in 1880 a matter of British
colonial civil servants running administrations in which native
Sul with their ari; ic append: have been allowed
to continue their existence on a sidetrack. The normal rela-
tionship between Resident or Adviser and Sultan is that the
former plans and acts with the aid and through the instrumental-
ity of his British associates, while the latter approves if he hap-
pens to be consulted. That the Sultan actually takes an interest
in some proposition that is put up to him and that he discusses
it with some show of intelligence tends in most instances to be
the high point of “advice” tendered by the Resident to the sov-
ereign ruler. In the four northern States the degree of Malay
participation is at its highest, primarily because of the relative

implicity of social, ic, and political which has
been retained; in the Federation it is at its lowest because the
complexity of interests to be served has forced the building up
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of an administrative system which towers above but has vir-
tually no organic connection with the Malay society. In the past
this administrative system has been manned exclusively by
British officials at the top as it is at the present day, while its
lower ranks have been drawn from whatever racial stock could
furnish the necessary ability. In more recent times a distinet
effort has been made to enlist & trained Malay personnel in the
lower and intermediate ranks, but it is essential to an under-
standing of the problems of indirect rule in Malaya to recognize
that for all practical purposes the Malays so drawn in form a
part rather of the British colonial administration than of the
autonomous administration of & native State. As another
recent African commentator put it: “The native is given sub-
altern positions in the ini ion, in which posi-
tions, however, he often gains experience, not in the art of self-
government, but in the European methods of administering &
subject people.” *

The ethical-philosophical justification of indirect rule is that
it serves to soften the transition from one culture complex to
another and that it enlists the co-operation of the dominant and
outstanding forces of the community itsell in this process: in
the words of Lord Lugard, indirect rule involves “the high ideal
of leading the backward races, by their own efforts, in their own
way, to raise themselves to a higher plane of social organiza-
tion.” In an abstract sense this high ideal seems to have a cer-
tain applicability to the Malays but grave doubts arise when it
is translated to the plane of actual living. Despite the difficulty
of arriving at valid and well-founded judgments concerning
peaples and areas which have not been visited in person, it seems
reasonable to assume in terms of the available evidence that
indirect rule in Malaya has realized the ideal to & considerably
smaller degree than has indirect rule in Nigeria at its best.
Where great stress is laid, for example, on the existence of the
native treasuries in Nigeris as instruments in the practical politi-
cal education of the people, in Malaya no similar stress can be
laid because of the fact that the treasuries, although nominally

* Ralph J. Bunche, French Administration in Togoland and
( hed doctoral Harvard 1934), p. 389,
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those of the native States, are actually in the hands of and
controlled by the superior British officials. The treasury of the
Federated Malay States has been in no more substantial sense
that of the Malays than has the treasury of the Straits Settle-
ments; and it can only be assumed that decentralization will
merely have the effect of strengthening the financial control of
the several Residents, not to mention the High Commissioner.
Particularly in northern Nigeria indirect rule appears to have
taken the form of actually turning over significant blocks of
power to native administrations, as against the British practice
in Malaya of reforming native admini ions by taking them
over into British hands. It is a perhaps trite but nonetheless
significant axiom that the art of self-government is not to be
learned unless there is the power to make mistakes as well as to
act wisely; but this is a power which has on the whole been
denied to the Malays. In its place there has been imposed upon
them an elaborate and expensive alien colonial administration,
On the score of cultural transition it may be that the Malays
have profited more heavily from the notions of indirect rule than
in the directly political sphere, although it is not unreasonable
to assume that precisely the same sort of cultural atmosphere
could and in all probability would have been left for them even
if their rulers had been pushed aside to make way for a Crown

Colony govi Broadly king the ion is that the
Malays have been allowed and even to some extent encouraged
to ti living ding to their traditi ways. Just

as the new political system has been erected over their heads
and as the new and alien economy has grown up alongside their
own simpler husbandry, so in the cultural realm the Malays
have been relatively little disturbed in their tend toward an
isolation on their own lands and in their own villages. The
creation of Malay reservations in the Federation, Johore, and
Kedah, although it is in good part merely s British weapon
against the Chinese and the Indians, may be seen as at once
symbolic and as one of the most significant practical expressions
of this officially fostered trend toward sheltering the Malays
from too intimate a contact with the new forces that are at
work in their country. A further point of central importance is

——
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that Mohammedanism has from the beginning been recognized
as the established Malay religion, and the British have discoun-
tenanced any attempt to break it down.

This preservation of the Malay way of life—toward which,
it might be remarked, the British have shown themselves dis-
tinctly sympathetic even when they see it doomed to ultimate

inction—is perhaps ab ) irable in itself, but the
practical problem as to the future of the Malays must be faced
a good deal more squarely than the British have yet faced it.
Under the present conditions of the northern Malay States where
there is ively little aggressive alien ition the main-
il tenance of a policy of unhastened and gradual assimilation of
| the Malay culture pattern to the needs of the modern world may
: perhaps be defensible, although the opening up of new means
: of P jon and the toward a closer unification
; of the whole of Malaya must serve to endanger Malay pre-
dominance even in these last strongholds. In the Federa-
tion and Johore, on the other hand, Malay predominance is
already effectively lost, and the one hope of Malay sur-
! vival as more than a scattered people being driven back into
! the jungle and the mountains is that they be pressed speedily
] along the paths of modernity. Under a permanent British pro-
tection it is barely conceivable that the Malays might continue
to exist indefinitely as a rare logical i of a pre-
served culture, but for their own good such an outcome can
scarcely be desired. Under the more reslistic assumption that
British p jon can be ded as only itional the
Malays will ultimately find themselves in a far more exposed
position than if they had never had that protection thrust upon
them but had had throughout to fight their own battles and
make their own adjustments.

S

e

: The hard truth of the matter is that the Malays cannot be
regarded &s the sole natives of the country, however anxious
and for whatever reason the pro-Malays among the British
may be to establish the contrary. Already a situation of such
complexity has arisen that it is virtually impossible to conceive

e e e L i
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of any pacific and acceptable solution for it which is likely to
achieve effective results in practice. Even if the Indians may
a8 a racial group be regarded as constituting no very grave prob-
lem because of their apparent lack of attachment to Malaya
and their general failure to establish themselves as a vital and
continuing element in it, the Chinese are certainly subject to no
such cavalier dismissal. It must be accepted as the patent and
indisputable fact that the Chinese are now settled in Malaya
in large numbers, that many of them have been established there
for long periods of time, and that they feel their interests to be
entitled to at least as favorable consideration as those of the
Malays.

Yet until the last few years racial complications and prob-
lems have occupied the attention of very few people in Malaya.
In the general glow of uni ded ion and prosperity
neither the British authorities nor any of the several racial com-
munities have faced the deeper implications of what was going
on under British auspices.* Malacca already had an old-
established tradition as a cosmopolitan mercantile center, and
Singapore and Penang were newly founded ports wholly depend-
ent on the capital, labor, and energies which the immigrants of
all races brought with them. On the mainland, the Malays,
although sporadically engaged in warfare with the Chinese, were
too limited in their horizons and too deeply engaged either in
struggles with or in being reformed by the British to see the
menace to their own future existence in any true perspective.
The British as the new masters of the area were content on the
whole to on the exub day to day prob of
reconstructing the several Malay administrations, of capping
them with a fully British federal system, and of opening the
country up as speedily as possible to modern economic enter-

* In an editorial comment of January 3, 1934, a propriately headed *The
Golden Age,” the Straits Times remarked: “A. rapidly growing administrative
machine had to be manned and Government took anyouve it could get. The
‘open door’ policy was followed not because it was fair or just or for any
reasan except that it was necessary, Similarly with land, Anybody could
got land thirt; yg_nrl 8go because by that generosity could the country
be developed. Similarly with administration. ere was no thought of a
pro-Malay policy because it was essential to get the country opened up, and
everyone was too busy making money to worry about the administration so
long as it went on giving them what they wanted.”
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prise. It is typical of the British attitude in the crucial opening
decade of the present century that when the Resident of Perak
supported the idea of developing the F.M.S. by drawing in
Malaysian peasant settlers and small-holders from the Dutch
islands instead of backing the planters and mine-owners in their
demands for Chinese and Indian coolies, the Resident-General
protested that “so far as an opinion can be formed of conditions
here and deducti made from di Isewhere the eco-
nomic progress of these States will depend to a great extent on
the introduction of foreign labor that will work for foreign
planters and miners.” With the British in this frame of mind
the influx of hordes of alien coolies became an inevitability which
the Malays were powerless to prevent even if they had been

| ly aware of the si i and to which no resistance,
surely, could be cted from the i ing coolies th
Under these ci of racial diversity and hetero-

geneity, it should be pointed out, the whole notion of indirect rule
has come to be of very dubious applicability to any of the
Malay States with the possible exception of Kelantan, Treng-
ganu, and Perlis. Since the basic idea of indirect rule is that
dependent people should be governed through the instrumen-
tality of their own machinery and customs it is obvious that it
fails of its point when it is extended to cover great alien masses,
If one speaks of the Federation as being composed of Malay
States ruled by Malay Sultans, indirect rule seems wholly plau-
sible, but a quite different picture appears when it is recollected
that nearly two-thirds of the population of the Federation is non-
Malay by race. In Johore likewise the non-Malays constitute
more than half the population, and even in Kedah they con-
tribute approximately one-third of the total. These figures be-
come even more striking when the further legitimate correction
is made of deducting from the Malays persons tabulated in the
1931 Census as “other Malaysians,” that is, persons of closely
related racial stocks who are either first generation immigrants
or feel themselves politically or racially separate. For them the
continuance of the Malay rulers and traditions of the several
States of the Peninsula has as little immediate and intimate sig-
nificance as it has for the Chinese and Indians, even though it
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be agreed that their general background predisposes them toward
an easier integration into these traditions. Making this deduc-
tion one arrives at the somewhat startling conclusion that in-
direct rule has an @ priori justification in the case of the Feder-
ated Malay States for only 26% of the population, in Johore for
22.4%, and in Kedsh for 65.1%. Despite the criticisms which
may be levelled against it on other grounds, the Dutch system
of limiting the rule of the native States to persons properly

b d within their diti | jurisdicti can be seen to
have & sound foundation as far as the principles and effective
operation of indirect rule are concerned.

Without lingering to vex themselves over a consideration of
principles and forms the British authorities have not hesitated
to ignore or override the Malay rulers in working out prac-
tical soluti for probl which obviously ded the
boundaries of the States and fell outside the narrowly inter-
preted realm of Malay religion and custom. In actuality, if not
in form, indirect rule has been given a strictly minimal inter-
pretation as far as the Indians and Chinese are concerned. As
the difficulties arising from the mass immigration of Indian
coolies have been met by negotiations between the British offi-
cials in India and Malaya and by the creation of a Controller
of Labor whose jurisdiction is Malaya-wide, so the problems of
the Chinese have been practically removed from the State ad-
ministrations by the creation of a special corps of Protectors of
the Chinese operating under the general supervision of the Secre-
tary for Chinese Affairs, S.8. and FMS. The building up of
this extraordinary corps was begun in the Colony in 1877. The
appointment of the able and experienced W. A. Pickering as the
first Protector of the Chinese followed the government’s decision
to attempt to smash the imperium in imperio of the Chinese
secret societies and to curb the worst abuses of the coolie traffic.
At the same time that these decisions were being taken in the
Straits, the British were moving forward into the Malay States,
and, since one of the principal causes of intervention was the
guerilla warfare between the Malays and the Chinese, it was
obvious that similar steps would have to be taken there. In
the ruder language of a time when the British were less inter-
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ested in pressing the claims of the Malays than they are at
present, Pickering insisted that the Malay chiefs were totally
incapable of governing the Chinese, who alone could develop
the vast resources of the country: “It would be as reasonable to
suppose the white settlers of the Western States of America sub-
mitting to the rule of Indian chiefs, as to expect that the most
conceited, and in their eyes the most civilized, of races should,
when in large numbers, obey the caprices of such weak tyrants
as the so-called Malay sultans and rajabs” * With appropriate
hesitation it is suggested that this citation from the past is not
without its present relevance in view of the Chinese fears that
decentralization in the F.M.S. might mean the restoration to
power of the Malay rulers.

Under the guidance of the Secretary for Chinese Affairs and
the staff of Protectors scattered throughout the country the
Malayan administrations have faced many and recurrent Chinese
problems but there has been little recognition until the last few
years that the future would have to concern jtself predominantly
With the Chinese problem. The Chinese have been allowed and
encouraged to come into the country, to move about and estab-
lish themselves as they chose, and in good part to administer their
own communal and private concerns through their own societies
and associations. The precise position and function of the Chi-
nese Protectorate in relation to the Chinese community has never
been very clearly defined and has recently been subject to recon-
sideration as a part of the general reformulation of policy in the
era of Sir Cecil Clementi. From the outset it has in varying
degree according to time and place served as something of a
special administration for the Chinese, being staffed by British
officers familiar with the Chinese languages, laws, and customs.
While in the Colony it has served as an informal arbitral and
advisory agency to which the Chinese might submit their prob-
lems for settlement, in the F.M.S.—perhaps in recognition of
some of the complexities of indirect rule—it was by enactment
given broad powers of inquiry into any public matter relating
to the Chinese, the right to prosecute Chinese in criminal cases

+“The Chinese in the Straits of Malaces,” Froser's Magazine, October,
1876, p. 438.
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and to appear on their behalf in civil cases, and sweeping juris-
diction—to some extent in i ion with the rt
matters involving Chinese customary family snd property rela-
tionships. “Chinese resident in the F.M.S.” as one Protectorate
memorandum had it, “were regarded as being in a special, and
therefore in some senses a privileged, position, and the Protector
was the man to whom they had recourse instead of the District
Officer.”

With the clearer recognition of the centrality of the Chinese
problem in recent years this special position of the Chinese is
undoubtedly in a process of revision, but in the present complex
situation the threads of high policy are exceedingly hard to dis-
entangle, particularly since the unity of the policy is largely
superficial in character and the threads tend to lead back to, and
to be manipulated by, divergent and occasionally even opposing
sources of authority. One phase of the recent changes in policy
may be succinctly symbolized by suggesting that the Chinese
Protectorate is tending more and more to lose the attributes con-
neeted with its old name and is taking on increasingly the aspect
of its more modern title, the Secretariat for Chinese Affairs. The
repeal in 1932 of the governing enactment under which the Pro-

in the F.M.S. the ab ioned extraor-
dinary jurisdiction over matters of Chinese law and custom indi-
cates clearly that an effort is being made to bring at least the
settled portion of the Chinese community more directly under
the control of the usual administration. It appears that in the
future the work of the Chinese Secretariat, operating in a more
and more unified fashion for the whole of Malaya, will fall essen-
tially into two large categories. On one side there are the diversi-
fied activities which have been entrusted to the administration of
the Secretariat by a number of dealing with probl
particularly, but often not exclusively, affecting the Chinese, such,
for example, as the protection of women and girls, the stamping
out of the mui tsai system, the application of the labor code to
Chinese workers, and the regulation and supervision of Chinese
schools, societies, and associations. On the other side there is the
more general and increasingly important function of serving the
government as an expert advisory body on Chinese affairs and
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policy and as an agency keeping a very sharp eye on the political

i ivities, and of the Chinese not only in
Malaya but also in China in so far as Malayan repercussions may
be involved. On the latter score there appears to be a close work-
ing with the di horities in the Nether-
lands Indies and, to a less effective extent, with French Indo-
China.

In the midst of the present obscurities one factor stands out
strongly and strikingly: it is beyond any reasonable doubt that
the Chinese have now thrust themselves onto the political stage
and that they are there to stay.* In the past history of Malsya
there is no more curious element than that the Chinese, no doubt
because of the political and social traditions which they brought
with them from China, have been content throughout to allow the
formal powers of government to remain in hands other than their
own. With virtually no tendency toward assimilation to the indig-
enous population and with an at least passive insistence on
keeping the management of their own communal affairs under
their own control, they have not been concerned to challenge the
possession of sovereignty by either the Malays or the British.
The growth of Chinese nationalism, the appearance of the Chi-
nese Republic, and the rise to dominance of the Kuomintang have
brought about a transformation of the political consciousness of
the Chinese overseas which tends radically to alter their relations
to the governments under which they live. It is notorious that
the overseas Chinese have furnished both much of the leadership
and much of the financial support for the nationalist and West-
ernizing movements at home, and, on the reverse side, the Kuo-
mintang and the National Government have made serious, if
somewhat sparadic, cfforts to come into closer contact with and
to exercise some degree of control over their brethren outside.
The Third International, operating in part through Shanghai, has
also had some success in winning adherents to the doctrines of
Communism although it has not as yet been able to establish
itself as a very significant force in Malaya.

The precise effects on Malaya of Chinese nationalism and the

* The succeeding pages are in part an adaptation of my article, “The
Chinese in Malayss,” Pacific Affairs, September, 1034, pp. 260-271.
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changed political consciousness of the Chinese are not easy to
estimate. In & general sense it is obvious both that the-Chinese
have become more aware of their own claims and that the Brit-
ish have been put more sharply on their guard in the political
sphere, but informed opinion differs very widely in its judgment
as to the practical implications for Malaya. The answer is to
be found only in the subtle interweaving of a number of largely
imponderable elements, among which the attitude of the several
different groups of Chinese in the country is at once the most
important and perhaps the least determinable. There can be no
doubt that the effectiveness of the new political consciousness
among the Chinese in Malaya is sharply limited by the dispersion
of its force in at least three different directions. The bourgeois
elements of the Chinese community are divided on the basis of
the intensity of the relationship to China: many, and more par-
ticularly the more recent immigrants, have little concern with
local Malayan affairs, and are primarily interested in carrying
on and supporting abroad the work of the Chinese government or
the political faction to which they adhere, while the more settled
Chinese have only a limited knowledge of and interest in China
proper and seck rather to gain some share in the government of
the area in which they live. The Communists, more or less under
the control af Moucow, have, nnumlly, little uae for these bour-
geois nati hough their sup-
port could pmbnbly be counted on if an at all suitable Malayan
nationalism were to come into being.

One line of attack on the problem may, I believe, be dismissed
without much ado. It is occasionally asserted in justification of
the tightening up of British control that the Chinese nationalist
movement has its eye on Malaya as terra irredenta, as a potentisl
“Nineteenth Province” of China, but very little, if any, concrete
evidence of such a claim has been produced. As a long run propo-
sition there would be many who would agree with the comment
of A. J. Toynbee that “the race for primacy in Malaya will be
run between the British and the Chinese; and the prize will fall
to whichever of these two peoples succeeds the better in adapting
itself to the tropical environment,” although as he himself con-
cedes there can be little doubt as to the outcome of such a “peace-
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ful contest.” ' On the assumption that China will in the future
take her place in the world as a strong modernized national State
it is only reasonable to assume that she will follow the well
established precedents of the West and use her propaganda or
her arms to guarantee that the doctrine of self-determination
finds appropriate application to Malsya, to which she will at
least have an infinitely better claim than any Britain can put
forward. But for present purposes the disunity of China and
the political-geographical separation from Malaya make this
contingency o remote as to be scarcely worth consideration,
nor does it appear to figure in the present speculations of the
Chinese.

A question of greater practical consequence is that of the gen-
crally anti-imperialist character of much of the Chinese teaching
and activity in Malsya. Although the great bulk of it has no
direct bearing whatsoever on the continuance of British rule in
Malaya it has been taken up by the authorities as a challenge
and a threat to British imperial interests and prestige in the East
and is stamped out wherever possible."* Attacks on imperialism
are not lightly to be tolerated by an imperialist régime, and even
aid to China when she tried to beat back the attacks of Japan
in Manchuria and Shanghai was necessarily suspect. In the lat-
ter instance, slthough no very effective means could be found
of countering the boycott by Chinese of Japanese goods, the col-
Jection of funds for political and military purposes to be used in
China fell under the ban of the British. In the same category

* A.J. Toynbee, A4 Journey to China or Things Which Are Seen (London,
1931), p. 156. “When I touched at the Straits Settlements on my way out
cast | realized that British Malaya was destined, by | ful ymuudn;'

to become & new Chinese province, and 1 fancy, from what I have heard,
that the ssme destiny may be in store for Burma, Siam, French Indo-China,
Du! i end the t of Chinese

tch Indonesia and the Philippines. In the
expansion in the Tropica will meet the current of Hindu expansion over the
submerged heads of the smaller and we ess efficient peoples in
between, who are already fast g under. after tha
I surmise that the ew frontier betwees China and India will tend, slowl but
surely, to travel west t India's expense and China’s fav
me of the unexpected wﬂlulhﬂ of this policy a; during
visit which 1 0y ese school in re accompanied by one of
the Protectors of Chi I the anti-im| com-
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falls the somewhat abortive effort of Sir Cesil Clementi to break J
up the Kuomintang in Malaya shortly after his arrival in 1930 F'
as Governor and High Commissioner. On this oceasion Clementi
admitted in the Legislative Council that there was, “and must
continue to be in existing circurnstances, 3 censorship of the ver-
nacular press. Such censorship is not peculiar to Malsya It
exisis zlso in Hong Kong: and so long as subversive propagands
is sent into this Colony by anti-British organizations, and so long |
as there is propaganda which regards Malaya itself as terra irre- |
denta one day to be dominated by China, so long must these
hostile manifestations be carefully watched by Government.” In
fact, the censorship of all types of communication with China
appears to be much more far-reaching than is at all generally sus-
pected in Malaya. In the economic sphere friendly rivalry and
co-operation are possible, but no movement away from political
immaturity and tutelage is tolerable under imperialist condi-
tions.

As & weapon to the political qui of the Chi-
nese the British have developed none which is more efective than
that of banishment. This is s measure which is limited in its
applicability neither to the Chinese nor to political cases, but
with the spread of Chinese political sentiment it has come in
very usefully. The looseness of the banishment provisions has

* Datng back for some three-quarters of a century the beart of the
Banshment Ordinance as 1t now reads 1 the Straits m contamed in the
following statement : “Whenever it appears to the Governor 1 Couscil, aiter 1

inquiry as be dectms necessary, that the removal from tbe Cotony of vy ||
person, not being 3 natural-bom subject of His Majesty, 1s conducive to the

i the Governor m Councl may ssue an order banishing such
person mlheCnhny(w-xhpa-iodlnimn.lklin-ﬂmru
to the Governor in Council seems expedient.” In the Malay States equally
broad statutes have been adopted. empowering the ruler, when called upon
by the Remdent or Adviser, 10 nid the State of any person whose presence
e as undesimable. Since these provisions are hedged about with
virtually no formal safeguards and appeals to the courts are ruled out, the
sweeping character of the powers thus conferred is obvious. Nor are they
powers which are over-spanngly brought into action: acconding to figures
which were officially furnished me, Do less than 20,097 were ban-

its, the FA(S. Johore. and Kedah from 1911 to 1801
inclunive. In recent years the number of banishees has

ren, pre-
an

th the imncrease in political activity: as against
average of 817 persons banished annually from 1918 to 1921, the average from
1925 to 1831 rose to 1323 but it be ads that 1o the latter years
there was also a drive in the Straits against the enminal activities of the
Chinese secret societies.




.

CONCLUSION w5

with some regularity brought to the fore in peculiarly ugly fssh-
ion what continues to be one of the least happy elements of the
political situation of Malaya: the problem of citizenship in the
several political units. By clinging to the formalism of separste
protected Malay States the British have been able to sssure
themselves the largest possible freedom of action. Birth in the
Colony salone furnishes British citizenship while birth in soy of
the other jurisdictions of the Peninsula merely confers the statos
of being & subject of the particular ruler, even the Federation
having no common federal citizenship. In consequence the Britash
authorities in the Colony and in each of the nine States are iz 3
position to regard as an alien, and hence subject to banishment,
persons born in any one of the other units; although, ca the
reverse side, Malaya is normally regarded as a single entity whes
it comes to the question of persons banished from one unit taking
up residence in another. Here again it appears that one of the
major advantages of indirect rule from the standpoint of the
imperial government is that it enables power to be exercised ces-
trally and in a unified fashion over & populace which is grievossiy
weakened by being split up into anachronistic political compari-
ments.

The general tightening up of British control, the incresse of
censorship and supervision, and the greater use of banishmest
figure heavily among the restrictive weapons which the British
have brought into play against Chinese nationalism. It cszmod
be said, however, that these restrictions are equally resented by
all the elements among the Chinese in Malaya. Those who are
settled in the country and have & definite stake in it are ofte

| not even able to speak Chinese and for them the memory of
China is remote and appealing only in a di ly ic semse.
They have established themselves in another quarter of the world
and have no thought of relinquishing its advantages unless the
local governments, by & policy of discrimination, drive them to
renew an allegiance which has been effectively lost. But there
can be no doubt that there is a very serious pressure both from
China and from the more recent immigrants to force these long-
lost sons of China to adopt a more positive attitude toward ber
than they would of their own motion. Through the machinery of
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the always powerful guilds and societies this pressure exercises
a potent economie influence, placing the local-born Chinese in the
unenviable position of having to meet the frequently irreconcil-
able ciaims both of the local go and of their politically
more impassioted brethren. lL'utlurthnmmyaftheold:r
established Chinese and some, at least, of the newcomers resent
very keenly the efforts of the nationalists to force them into a
position which mevitably makes them suspect in the eyes of the
domimnant British and is certam to damage their pocketbooks
whichever way they turn. This fact serves matenially to ease
the problem of the authorities in dealing with the situation since
they can count on some degree of at least covert support within
the Chinese community itself, even though there are very few
Chinese prepared to make an open breach with the nationalists.
It is, for example, generally accepted that the ban on the estab-
lishment of branches of the Kuomintang in Malaya was welcomed
by numbers of the settled Chinese who had become ingly
incensed at the activities and demands of the organization but
bad pot dared to come out openly in opposition to it.*

To some degree British high policy has adjusted itself to this
situation and made use of the excellent opportunities which it
offers for the application of the maxim of “divide and rule.” It
i not infrequently asserted that one of the principal bases of
British policy is and must be to bring about a clear-cut separa-
tion between the Malsysn Chinese and the transitory immigrant
masses, winning over the former group to an effective Malayan
loyalty by the extension of favors and concessions. The actual
working out of this policy has, however, been far from a success,
in part because of the general inability of imperialist rulers to
make significant concessions in the political sphere, and in part
because it has been combined with other elements of policy which

* Tan Chen‘ Lock, the prmpd spokesman for the Straits-bom Chi-
nese, reminded the Governor in the Legisiative Council on October 19, Im
of “the hearty support which Your hu-lknry: recent ban agamst the
Kuomintang bas received from the majonty of population in
Malays.” al at the time Clement: was -\vnb‘ m.-:hd from several

uarters. A somewhat more open and useful support i received by the
authorities in thewr efforts to destroy the Chibese secret socictics, whose
mcmduukﬂl‘nhxmmﬂxmmmdmmn
and racketeers.
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have inevitably been i d as indicating a brosd anti-
Chinese and pro-Malay bias. The implications of the decen-
tralization progam in this connection have been discussed sbove
and need not be examined again except to repeat that the Chinese
had good ground for disaffection in the further extension and
reaffirmation of a principle of indirect rule which, however much
it may have promised to promote the Malay interest, could have
no direct attractions for them. Chinese indifference to politics
in the past has been largely conditioned by the neutrality of the
British as between different races, and it is now widely fesred
that that neutrality has been abandoned despite the official asser-
tions to the contrary. The comment of Sir Samuel Wilson in bis
Report that the non-Malays who have made Malaya their home
“gre entitled to an assurance that their interests will not be
allowed to suffer as the result of effect being given to s policy
of decentralization,” has not been sufficient to offset the sub-
etantial fears that have been aroused among the Chinese by the
actions of the Malayan administrations in a number of different
respects, such as immi ion jction, land policy,

and employment in the government services.

Effective recognition by the British that the old policy of
throwing Malaya open to all comers was due for an overhauling
dates only from the passage of the Immigration Restriction Ordi-
nance of 1928 in the Straits ! Under this ord:
the Governor in Council, with the approval of the Secretary of
State for the Colonies, was empowered to forbid or regulste the
immigration of laborers into Malaya either to prevent umem-
ployment or economic distress or to promote the public interest.
The actual restriction of Chinese coolie immigration under this
measure was begun in 1930 at a time when the labor tides were
beginning to flow back to China and India of their own secord.
Two years later official policy, despite considerable public objec-
tion, took a new turn with the passage of an ordinance to regu-
Iate the immigration of aliens not only quantitatively but slso
qualitatively, and to control their residence in the Colony. That
this measure represented the British answer to the political unrest
of recent years was openly stated by the Secretary for Chinese
Affairs on its introduction into the Legislati Council: “We
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have, in the past, run a certain danger from the attempts made
by aliens to spread subversive political ideas, and as far as pos-
sible we wish to saf d Ives from such pts in the
future.” In addition to providing for a limitation on numbers,
the ordinance established the right of the suthorities to bar from
admission to the Colony persons who are unsound in mind, body,
or morals, persons likely to become public charges, and persons
“‘suspected of being likely to promote sedition or to cause a dis-
turbance of public tranquillity.” These same criteria may be
applied to any alien already residing in Malaya through further
provisions of the ordi which emp e authorities to
require any alien to procure a valid certificate of admission and
to submit it for periodical review. In this fashion the British are
in principle for the first time distinguishing the aliens from the
established “Malayans” of all races and are submitting the
former to as stringent a type of control as they may choose to
exercise. Without the right of appeal to the courts any alien may
at any time have his certificate of admission cancelled and be
returned to the country of his birth or citizenship if he falls
under the icion of being ially sediti or disturbi
or if his removal scems necessary for the public safety or
welfare.

In the furor which the introduction and passage of this legis-
lation caused among the Chinese in Malaya the duality of their
position came all too sharply to the fore. The Chinese were
undoubtedly right, despite formally correct official assurances to
the contrary, in assuming that this measure was discriminatory
and primarily directed against their racial colleagues, but it was
equally clear that the operation of the ordinance would in fact
tend to advance the interests of the local-born as against the
aliens by a clearer recognition of their special status as settled
residents of Malaya. That the local-born Chinese felt forced
to make common cause with the aliens worked to the obvious dam-
age of their position in Malaya and played directly into the hands
of the pro-Malay faction among the British officials. The Chinese
contention, in which they were joined by representatives of other
racial groups, that the new measure would permanently cripple
Malaya’s labor supply scems to have had little in the way of
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substantial foundation, since the British are most unlikely to cut
their own throats economically by raising labor costs.**

1f the position of the local-born Chinese is equivocal, that of
the British, as the Chinese spokesmen in the immigration con-
troversy suggested, is certainly no less so. During the time of the
Clementi reforms and the visit of Sir Samuel Wilson the two
opposing rallying cries came more and more clearly to be
“Malaya for the Malays” and “Malaya for the Malayans,” the
latter term being taken to include all the locally born and settled
population of whatever race or creed. But, at least as far as
political control and domination is concerned, there is as yet no
adequate evidence of any intention to move beyond the present
fact of Malaya for the British and the small cliques of Malay
Sultans and chiefs whose prestige has been built up and utilized
by the British for their own purposes.

In 1858, after the Indian mutiny snd at a time when the
Straits Settlements were still administered as & part of the
Indian Empire, Queen Victoria issued the famous—and habitu-
ally ignored—Proclamation in which it was laid down that “so
far as may be Our subjects of whatever race or creed be freely
and impartially admitted to offices in Our service, the duties of
which they may be qualified by their education, ability and integ-
rity duly to discharge.” The official and time-honored interpre-
tation of this Proclamation is to be found in the statement of the

diti for admission to the layan Civil Service: “Candi-

1 Tan Cheng Lock was, however, on far solider ground when be at-
tempted to meet the charges arising from the seeming Chinese inconsistency
by insisting on his belief “that Government has no fixed and constructive
policy to win over the Straita and other Malayan-born Chincse, who are sib-
jects of the country, and foster and strengthen their spirit of patriotism
and natural Jove for the country of their birth and adoption.” “I Jook in

Prament of late years. . . . One s driven to the conclusion that the Bl
is part and parcel of an anti-Chinese thcy. robably with a political objee-
tive, based on distrust and fear, which the Chinese on the whole as a com-
ity have done nothing and have given absolutely no cause to menit.”
Legislative Council Proceedings, October 19, 1632,

"The position, fears, and gricvances of the Chincse in Malaya were admi-
rably summed up in & number of documents prepared for submission to Sir
Samuel Wilson. such as those submitted by Tan Cheng Lock, Lai Tet Loke,
The Associated Chinese Chambers of Commerce of Malaya, and the Persk
Chinese community.



_f"

514 MALAYSIA

dates must be natural-born British subjects of pure European
descent on both sides,” the latter phrase having been added after
a misguided Eurasian attempted in 1904 to pass himself off as a
natural-born British sub)ect to the dismay of those in whose
hands lay the ical task of iding Victoria’s liberali
The British have always taken an exalted view of their trustee-
ship and made amply sure that neither in the Colony nor in the
mainland States should their wards of any race rise to positions
in which they might effectively share in the responsibilities of
government.

It need scarcely be added that the British have not been back-
ward in making use of the opportunities opened to them by the
differentiation in political status as between the Colony and the
States. “It is impossible to maintain that the Malay States are !
in any sense independent, when we know that they are admin-
istered in every detail by agents of the British Crown,” writes |
an international lawyer. “The insensate fiction is still kept up |
that their people are uot Enmh subjects; but this can only avail |

|
|

4 nap, icall

for and and
constitutionally, however, the protected State status serves the
British well. Although British rule operates in a centralized fash-
ion throughout Malays whenever occasion arises and the |
Malayan Civil Service is a single and united body, the admission
of non-British officers to the general service has always been
denied in terms either of the refusal of the Malay rulers to see
the higher offices in the States in the hands of others than Malays
or Britishers, or of the racial and political inappropriateness of
placing in the Colony Malay officers who have risen in the States.
Since relatively early times it has regularly been stated as the
intention of the British “to train Malay gentlemen for service
in administrative posts” in the States, but the pleas of Malayans
of other races for consideration in this respect have always met
with a blunt refusal. For the Malays in the Federation the major
step which has been taken was the creation by Sir George Max-
well of the Malay Administrative Service, staffed exclusively by
Malays and operating as a junior service. Faced by the necessity
of retrenchment during the depression and the illogic of pursuing

**T. Baty, “Protectorates and Mandates,” British Yearbook of Inter-
national Lavw, 11 (1821), 112.
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a “Malaya for the Malays” policy while giving the Malays a
very meager part in the adminstration, Sir Cecil Clementi elab-
orated this junior service by throwing open to it certain of the
lesser posts held by the Malayan Civil Service and by extending
the possibility of advancement from the junior to the senior serv-
ice as far as service in the F.M.S. is concerned. To the conten-
tion of an Indian member of the Federal Council in 1936 that
“no distinction can properly be drawn between Malay and non-
Malay subjects; they are all the subjects of the same sovereign
and enjoy the same rights and privileges,” the new High Com-
missioner, Sir Shenton Thomas, replied in language worthy of
precise analysis: “This is the sixth country in which I have
served, and I do not know of any country in which what I may
call a foreigner—that is to say, a person not a native of the
country or an English has ever been inted to an admin-
istrative post.” Nor is this barrier applicable only to the admin-
istrative service. In the past the lower ranks of the government
service in all its branches have been heterogeneously staffed
from any of the racial groups which could furnish sufficient talent,
and the general principle of Malay preference has found little
application, in part because of the indifference of the British to
it and in part because of the sheer lack of Malays competent to
hold the jobs. With the coming of the depression, the rise of
Chinese political consciousness, and the growth of pro-Malay
sentiment among some of the leading British officials, the prefer-
ential principle has been very sharply re-emphasized to the great
dismay of the Malayans of other races who not only fear that
the Malays will prove unable to handle their responsibilities but
also are justifiably reluctant to abandon their claims to equal
treatment in the country of their birth. In the Straits Settlements
an inadequate sop has been thrown to the “foreigners” by the
establishment of the Straits Settlements Civil Service, a subor-
dinate service to be manned by qualified British subjects; but
the obnoxious and detested principle of the color bar is to be
maintained intact as far as the Malayan Civil Service is con-
cerned. There is every reason to suppose that in the future as
in the past all the key posts will continue to be held firmly in
the British grasp.

In Malaya as elsewhere in the dependent world the denial of
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political advancement has regularly been justified by the imperial
rulers on the ground of the general backwardness, ignorance, and
illiteracy of the subject peoples; but such a plea can be accepted
only if the imperial government is in a position to demon-
strate that it is throwing its full energies into the task of educa-
tion. That this is not the case in either Malaya or the Nether-
lands Indies is too obvious to require any elaborate statement.
In both countries the government has, to put it at its mildest, tol-
erated the draining off of huge profits by private European con-
cerns, has set its own salary, leave, and pension costs at a figure
far beyond the standards of the country, and has, furthermore,
under the principle of indirect rule, bought the support of the
feudal chiefs and nobility by the allotment to them of huge sums
from the public revenues. These things are the continuing and
inevitable accompaniments of imperialism even though the mass
of the populace is either receiving no education at all or so little
as to accomplish no more than a most tenuous contact with liter-
acy at its lowest level. Without blinking the tremendous difficul-
ties inherent in the construction of any scheme of education for
alien peoples of a totally different culture pattern, the conclusion
must still be that neither the British nor the Dutch have ever
seriously set themselves the task of educating their non-European
subjects as they expect their own home populations to be edu-
cated. At the best their schemes do not go beyond—and their
actual educational systems are far from reaching—a bare literacy
for the peasant and working masses who must basically not be
disturbed in their ignorant contentment with economic insuffi-
ciency and alien rule,'” and the extension of higher education to
a selected few who will fill the intermediate gaps between the
European aristocracy and the native populace.

In Mnlnyu there has been constant con(.rovmy as to the fun-
di iples on which the g ional policy

**In n discussion of educational policy in © Council
October 28, 1929, the Malay member, Mahun:d Unus bin Alxlullnh riated
the case with sppealing bluntness: “In the fewest possible words, the Malay
boy is told, ‘You h-ve been trained to remain at bottom, and there you
must always reman. Why, I ask, waste so much time to attain mnml
when without any vernacular school, and without any special eflort, the
Malsy boy could himself sccomplish thia feat?”




e

CONCLUSION 517

should rest, and in recent years this problem has served scriously
to aggravate existing racial tensions, Not without good and suffi-
cient reason the non-Malays have felt here as in the question of
employment in the government services that the British, far from
working to conciliate and win over the Malayan Chinese and
Indians, have in fact been following a pro-Malay policy which
is distinctly prejudicial to the gencral interest and to the build-
ing up of a stable and harmonious community. For the Malays
in both the Colony and the States a more or less elaborate sys-
tem of free primary \emnculnr education !ms bccn erected which,
despite its modest acad, i is begi to h
some degree of universality, but no similar responsibility for the
education of the Chinese and Indians has been acknowledged.
Although it is obvious that the demand of the latter races as well
as of some of the Malay leaders is for an education in English
which will enable them to compete in business and in the admin-
istration, the g has lly declined to ack led

anything except Malay as the appropriate lingua franca of the
country. As a result of this policy both Chinese and Indian ver-
nacular education, in so far as it is at all available, has necessarily
been provided llmost ucluzwely lhmugh the pm ate efforts of

these racial i in some by offi-
cial grnnu in- md The governments, unu:ad of bcmg the leaders
in and in the of

high standards, have on the contrary been forced, particularly in
relation to the nationalistically minded Chinese, into the role of
being mere spies in search of dangerous thoughts and subversive
doctrines. Education in English is for the most part provided
only on a paying basis, although here again preferential treat-
ment iy extended to Malays of demonstrated ability, and the bulk
of the pupils are taken care of by mission schools receiving grants-
in-aid rather than by the government English schools. The tre-
mendous educational opportunity which was offered to the British
by the prosperity of the Malayan governments and by the profits
which the rubber and tin industries were draining off has been
almost completely missed as far as the Chinese and Indian com-
munities are d, and i and disaffection are the
price which is now being paid.
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For the imperialist Powers there can be no doubt that indirect
rule as it is practised in Malaysia brings with it not inconsider-
able advantages. In the initial stages of colonial expansion in
which the Dutch still find themselves in some parts of the outer
islands of the Indies, as do the British to a lesser degree in the
northern Malay States, it serves as a cheap and simple means of
exerting control over peoples whose traditional way of life it is
not yet possible or necessary to disturb on any large scale. In
the peculiar conditions of the Federated Malay States and the
Province of the East Coast of Sumatra it serves in part as a
mechanism for the government of the original native populace
who have on the whole been allowed to remain as mere bystand-
ers in the process of modern economic development, while the
immigrants have been placed in greater or less degree under a
more direct rule. More generally in the later stages of imperial-
ism it serves as a h:ghly eﬂiment device for breaking up and

and as hing of
a moral justification for denying the claims to power of the
more advanced elements in the native society.

For the native peoples themselves indirect rule brings advan-
tages to the extent that it actually lives up to its ethical preten-
sions of preserving the best in the old culture and integrating it
gradually with the necessities of modernity. The goal of indirect
rule can never be seen as the preservation intact of the pre-
existing traditional cultural and political systems since this,
given the realities of the modern world, inescapably implies per-
manent domination by the alien invader, a permanent status of
inferiority to the alien guardian. The goal must, on the other
hand, be seen as the breaking down of those traditional systems
in so far as they are incompatible with the future independent
existence of the society and with the well-being of the masses of
the people. In pnruculnr the crymlluauon by extcmnl force

of the inevitably pnw:r ! i ol 8
given moment can never be d as a ifiabl

Yet for the British and the Dutch indirect rule has been so
sharply iated with the mai of the prestige and

the fiction of the power of the traditional chiefs and rulers that
it is difficult to see how the new society can break through the
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artificially petrified crust of the old traditions without violent
conflict.

In its earlier phases among backward peoples imperialism may
be seen as accomplishing the often harsh mission of shattering
old worlds as a necessary preliminary to transition to the new;
in its later phases it comes to serve primarily as a repressive
agency holding back the development for the initiation of which
it is itself responsible. Its cruelest aspect is no doubt neither its
open brutalities nor its exploitation of peoples—the peoples
brought under its domination have usually not been ignorant of
either brutality or loitation prior to its ing—but rather
that it holds go tenaciously in its own grasp the keys to the new
scientific power over man and nature whose existence it has made
manifest to the peoples it rules and through which it is able to
dominate them. Precisely those native leaders who are most
peculiarly its own product and who have reached out for the keys
of its own power it must most ruthlessly suppress as ituti
the greatest menace to its own perpetuation. Economic rivalry
imperialism can tolerate at least up to a certain point, perhaps
because of the competitive spirit which continues to survive in
the economic realm; but political rivalry cuts too close to its
heart. The most dangerous rivals of all are those who have o
far steeped themselves in the ways of the West as to realize that
through political control the door is open to economic control as
well. Only in the Soviet Union does there appear to be the real-
ization of a program which involves on one side the full appli-
cation to backward lands and peoples of the new scientific pow-
ers and on the other side the education and encouragement of
the peoples themselves to take a full and equal share in these
powers. Elsewh as in Malaysia, there is the i list men-
tality which is the mentality of master and subject peoples:
under its sway neither direct nor indirect rule can basically be
more than a convenient machinery for the exercise of political
and economic control.

Imperialism appears always to be committed to perpetuating
its own rule unless it is challenged by a force which makes it
necessary or expedient for it to withdraw. In 1895 immediately
after Japan's victory in her war with China Lafcadio Hearn
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wrote: “Japan has won in her jiujutsu. Her autonomy is prac-
tically restored, her place among civilized nations seems to be
assured: she has passed forever out of Western tutelage. What
neither her arts nor her virtues could ever have gained for her,
she has obtained by the very first display of her new scientific
powers of aggression and destruction.” The moral is clear and
its validity has only been enhanced by the events of the four
succeeding decades. It seems the tragic truth that if subject
peoples must rely upon the persuasive power of their arts and
virtues in the struggle for freedom from imperialist domination
their hopes may be deferred until doomsday: imperialism has
established itself by force and it is normally the persuasive
power of force to which it is most responsive. In the Netherlands
Indies relatively far greater strides have been made toward politi-
cal independence than in British Malaya, and the essential con-
dition of that advance has been the existence of an increasingly
strong and determined ionali: It is undoubted!:
the fact that even in Java great masses of the people are still
unstirred by the new movement and that for Indonesia as a whole
tribal and island cleavages still cut across the greater Indonesian
unity which the nationalist leaders see as their goal, but the
Dutch are being driven forward by the gathering force of the
new era. In Malaya, in part as the accidental result of the Brit-
ish concentration on making the country profitable by flooding
it with alien labor and in part because of its disjointed political
, no ionali worthy of the name has as
yet developed, and there has, in consequence, been no tendency
on the part of the British to concede even the first elements of
political freedom. In Indonesia there has been widespread recog-
nition that the labor and the ionali
must go hand in hand, while in Malaya both movements are not
only just passing through their earliest phases but have so far
been almost wholly unable to bridge the deep racial and religious
cleavages.

That there is still much which the Netherlands Indies and
British Malaya might learn from their imperial masters seems
to me a self-evident proposition, but it is by no means so evident
that these masters will be prepared to teach them. In Indonesia
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in higher, in Malaya in lower degree the situation has already
arisen in which the forces of government are being used rather
to repress than to encourage and lead the modern societies which
are struggling into existence. “The first essential for the raising
of the standard of living, for the awakening of a new sense of
freedom and worth, which Europeanization brings with it for the
indigenous masses, for the creation of a fuller, richer, and finer
human life, is the posscssion of a government which feels itself
to be intimately associated with the native population and its
interests.” ** No il iali being by definiti
alien, can possess this intimate association with a people, and,
even if it should be endowed with the most lofty attributes of
altruism, it would still fall short of interpreting the will of that
people for its own destiny. The possession of the power of self-
government is in the modern world the most vital instrument in
the struggle for both economic and cultural survival,

saclians Koba, Weaterm Citliation in the Near East (New York, 1936),
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