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FOREWORD

This monograph was written as part of a comparative study of Rural
Local Government organized by the Rural Development Committee of Cornell
University. The study aimed at clarifying the role of rural local institu-
tions in the rural development process, with special reference to agricul-
tural productivity, income, local participation and rural welfare. An
interdisciplinary working group set up under the Rural Development Committee
established a comparative framework for research and analysis of these
relationships.! A series of monographs, based in most cases on original
field research, has been written by members of the working group and by
scholars at other institutions and has been published by the Rural Develop-
ment Committec. An analysis and summary of the study's findings has been
written for the working group by Norman Uphoff and Milton Esman and has
been published separately.

This study of Rural Local Government is part of the overall program
of teaching and vesearch by members of the Rural Development Committee,
which functions under the auspices of the Center for International Studies
at Cornell and is chaired by Norman Uphoff. The main focuses of Committee
concern are alternative strategies and institutions for promoting rural
development, cspecially with respect to the situation of small farmers,
rural laborers and their families. This particular study was financed in
large part by a grant from the Asia Bureau of the U.S. Agency for Interna-
tional Development. The views expressed by participating scholars in this
study are their own and do not necessarily reflect the views or policies
of USAID or Cornell University,
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PREFACE

This paper deals with the role of local institutions in rural
development in Peninswlar Yalaysia (or West Malaysia). The scope of
the paper has been confined to the basic question of whether or not local
structures of governance vlay an instrumental role in raising agricultural
productivity, increasing incomes and expanding welfare. To address this
issue, the study focuses on the politico-administrative structures of
district, parish and village governance and the economic institution
called the Farmers' Association in the state of Selangor,

Although there are ecological and institutional variations
from area to area the analysis of local governance and rural development
in Selangor is generalizable to the rest of Peninsular Malaysia.
Nevertheless, there is an important shortcoming in the microlevel mode
of analysis adopted in this study: it presents a less than total picture
of the dramatic progress of rural development in Malaysia. That success
story, however, has been well documented elsewhere.

This study forms part of the comparative rural local govermment
and rural development project sponsored by the Rural Development Committee
of the Center for International Studies, Cornell University. I am grateful
to that Committee for financial support., A study of this nature could
not have been undertaken without thefull cooperation of government officials
in the field. I owe a great debt to their assistance and friendliness to

me and to my student research assistants. These four final Year students,
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Abdul Hemeed MNydin, Kenneth Luis, Zainal Ahdul Ghani and Zulkifli Idris,
were largely responsible for gathering data on the four individual cases
which form the structural base of this study. I am deeply grateful to
them.
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I. RURAL DEVELOFPMENT AND NATIONAL POLITICS
IN MALAYSIA

Introduction

Rural development in the new states involves the twin-goals
of modernization of the depressed rural sector and the political
integration of the periphery with the center. Elsewhere, Ashfordl
has defined rural mobilization as "linking farmers to new markets, new
oredit sources and new political and administrative authorities", in
ghort to new institutions. However, in Malaysia, rural development
has a specific relationship to national politics because of the plural
nature of the society. The peculiar connotation of rural development
is its identification with the upliftment of the politically important
rural Malay society. An appreciation of this point will provide a
better understanding of the centrality of agriculture and rur:l
development in Malaysian development planning,

Rural development strategy is a combination of top-down planning
and decision-making and bottom-up aggregation of demands, The role of
the Central Government and Administration in rural mobilization is quite

obvious in the Maleysian experience, The peculiarity of the Malaysian

J‘Douglas E. Ashford, "The Politics of Rural Mobilization in
North Africa® in Norman T. Uphoff and Warren F. Illckman (eds.),

The Political Economy of Development (Berkeley: University of California
Press, 1972), p. 416.



cagse is that rural development at the ground level is not channeled
through local govermmental institutions conventionally defined, but
mediated through a set of traditional and metamorphosized administrative
and quasipolitical structures. FParadoxically,in spite of the dominance
of Malays in the rural areas they are not covered by any local govermment
system in the Western sense. Local goverrment as a set of local
authorities for self-government exists only in administrative units
which might be defined as urban or peri-urban, and these are inhabited
by non-Malays. But these local authorities do not perform any rural
developmental function,

The absence of elective local government in rural Malay society
may be attributed to a reluctance to disrupt the local social structure
as well as the infeasibility of autonomous local govermment in widely
dispersed rural communities which are characterised by low income and
poverty., Malaysia is a federal system with a constitutional separation
of powers between the centre and the 13 individual states. At the centre
one of the hereditary sultans is elected, by rotation, to serve as the
constituiional head (Yang di-Pertuan Agong, or King); however, at the
state level, the sultans or appointive governors remain as constitutional
heads. Under the federal constitution, land, local govermment, agricul-
ture and forestry are state matters. The absence of elective local
government in the formrr Malay states may be due to the long history of
identification of the rural population with the sultanate system.,

Since local government was introduced as an attempt to encourage greater
political involvement of the immigrant non-lMalay population in the

polity, it was felt unnecessary to extend the system tn the rural
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comunities for this rea’ . :n spite of this absence of elective
local government, howeve: . 3 refurbished traditional gystem of local
governance has been deliber.tely mobilised by the Central Government
for rural development.,

The Patterning of the Bimodal Society

Malaysia is invariably cited as the best example of a plural
society. For our purpose, however, the image of a bimodal soclety is
& more relevant perspective for our analysis of the historical roots
of contemporary national decision-making in Malaysia.

Of fundamental significance, the striking legacy of British
colonialism was not the creation of a socioculturally plural society
but the patterning of political and economic bimodalism.? Malays,
Chinese, Indians, Pakistanis, Sri Lankans, Bangladeshis, and myriads of
other cultural groupings present a picture of ethnic diversity but the
salient cleavage is that of indigeneity versus nonindigeneity,
Specifically, in the West Malaysian case, framed as a "Malay" and
"Non-Malay" dichotomy (alternatively as a bumi tra, or "son of the
soil", and non-bumiputra distinetion), this vertical cleavage is
reinforced by a special complication of uneven political and socio-
ecuonomic mobilization of the two modes, resulting in the political
Pre-eminence of the indigenous mode but eccnomic dominance of the

nonindigenous section,

ZPor a definition of "bimodalism" see Murray Edelman,
The bolic Uses of Politics (Urbana, Ill.: University of Illinois
Press, 1964), p. 175 I have elaborated on Malaysi-.\ bimodalism in
Stephen Chee, "Sociocultural Pluralism and Political Change: The
Dilemmas of the Bimodal Society in Malaya" (Unpublished Ph.D.
Dissertation, University of Pittsburgh, 1971).
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Colonial dual government and its policy of differential
incorporation of Malays in administration and non-Malays in the economy
hardened the basic cleavage. The transformation of pluri-ethnic
categories into two corporate blocs took place over the two decades
before World War JI as Malay indigenous nationalism reacted to the
threats posed by non-Malay outpost nationalism and by British attempts
to foist the Malayan Union scheme on the sultanate states.

Though the issue of independence provided a unity of
negation, where both communities could agree on their opposition to
continued British rule, the real basis for a working post-independence
governing system was inter-communal compromise in the Alliance political
framework. Described as a bargain, the 1957 Constitution also
institutionalized the fundamental cleavage. The basis for mutual
tolerance in the new State was Malay recognition of non-Malay economic
interests and non-Malay acknowledgement of Malay political dominance.
The nexus for this accommodation was pragmatic national leadership
and a unique style of national decision-making.

National Decision-Making Style

In a segmented society, it was assumed that issues and
conflicts were so divisive that general consensus could never be
expectede The formula was to transfer politico from the streets to
the closed door of Alliance Party summit committees where differences
could be accommodated.

Within that kind of structure, politics became transformed
into business, and issues that excited communal sentiments became
merely items on an agenda for transaction. Since the guiding principle

of political bargaining at this elite level was moderation, attempts
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were made to maximige the areas of agreement, Decisions were
depoliticized as much as pogsible by turning them into distributive
benefits,

Public policies as a series of guid pro guos within the
Alliance Executive Council and cabinet enjoyed anonymity; however,
translated into administrative acts, policies in the bimodaly
structured society faced the dilemma that the very attempt to correct
status disequilibria often generated further strains and conflict,
Conscious of the collective character of the social relationships and
the inter-communal comparisons, the political leadership has adhered
to a two~pronged philosophy in development planning and public policy,
namely the necessity of promoting rapid economic growth and the
imperative of reducing racial socio-economic imbalances, The two goals
are by no means contradictory but the values and rriorities of the
government have to be assigned v.thin the context of distributive
scarcity; in the competition between growth maximization and distributive
Justice the latter would have overriding consideration, Since indepen-
dence, public policy has definitely moved in the direction of corrective
equity with a quickening in the pace of public investment in the past
decade. Rural development has consumed a sizeable rortion of plan

expenditure.3

3See Gayl D. Ness, Bureaucracy and Rural Develooment in
Maleysia (Berkeley and Los Angeles: University of California Press,
1967;, for an excellent account of the changing goals and public
investment in rural development.



The Rural Sector and Corrective Equity

In the national programme for corrective equity, the rural
gsector commands priority because of the Alliance government's
depenaence on the rural vote and, more importantly, because this
sector is predominantly Malay.

The population of the whole of Malaysia according to the
1970 census was 10,439,530. Of the total about 4.89 million (or
46.8,5) were Malays, 3.56 million (or 34.1%) Chinese and 943,000
(or 9%) Indians/Pakistanis. The census showed that of the Peninsular
Malaysia population of 8.81 million the Malays comprised 4.69 million
(or 53.2%), Chinese 3.12 million (35.4%) and Indians about 923,000
(10.6%). The rural population of Peninsular Malaysia was 6.28 million
or T1% of the total. Eighty-five percent (or nearly 4 million) of the
Malays lived in the rural areas in 1970, though as Table 1 reveals
there has been a steady increase in the degree of their urbanization
since 1947. About 925,000 (roughly 685) of the total agricultural
labour force of 1.4 million were Malays.

The participation of Malays in the colonial export sector
was negligible for the Malay rural economy was tied to the traditional
occupations of padi-growing, smallhold rubber cultivation, fishing and
fruit cultivation, Although it was a monetized economy, techniques
were poor, productivity low and capitalization extremely inadequate.
While the non-Malay(Ghinese and Indian) rural labourer or farmer was
linked to the urban markets the Malay peasant was characterized by his
igolation, subsistent production and low income. Besides the
geographical and sociocultural reasons which kept the Malays in low-

paying rural production, the official colonial policy of non-
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TABLE I

POPULATION BY CQAMUNITY GROUPS AND DEGREE OF URBANIZATION
AT CENSUSES OF 1970, 1957, AND 1947 - PENINSULAR MATLAYSIA

1970 1957 1947
Communi ty
Urban Rural Urban Rural Urban Rural
Areas Arqas Areas Areas Areas Areas
(%) (%) (%) (%) (%) (%)
Total 28,7 71.3 26.5 735 15.9 84.1
Malays 14.9 85.1 11.2 88.8 Te3 92.7
Chinese 47.4 52.6 4407 5503 31.1 6809
Indians 34.7 65.3 30.6 69.4 25.8 T4.2
Others 40.8 5902 49:3 5007 46.2 53.8

Source: Malaysia, Department of Statistics,

H
Department of Statistics, 19725, Pe 33.

Note: In Malaysia, the term 'urban' describes all gazetted

1970 Population and
ousing Census of Malaysia; Community Groups (Kuala Lumpur:

administrative areas with a population of ten thousand or
over, all other areas being classified as rural.



" Interference with the indigenous social system reinforced the
involution of the Malay economy. Between the 1947-1957 years, the
Malay rural population was augmented by 368,000, yet rural production
showed a general decline,

A number of writers have commented on the Malay rural vicious
circle: 1low productivity, low income and poor health and nmutrition
standards tend to be self-perpetuating.4 The average monthly income
for Malay rural households, reported by the 1957 Household Budget
Survey, was Y4§120 while the Chinese urban household average was M3275
or more than twice as high. In spite of the growing levels of per
capita income in Malaysia over the past decade, inequality in income
distribution among Malaysians remains wide, rural-urban imbalances are
glaring, and inter-ethnic discrepancies continue to be serious. The
following table summarizes all thesge three categories of income
inequities.

While poverty observes no racial barriers, the predominantly
Malay rural sector is undoubtedly most affected. Rural poverty has
cultural and sociopolitical as well as economic roots, Noting that the
bulk of the Malay rural poor are coconut and rubber smallholders,
single-crop padi farmers, tenants and sharecroppers in padi and rubber
cultivation and inshore fighermen, the authors of the mid-term Review

of the Second Malaysia Plan concluded that "their low incomes are

4Cf. Ungku A. Aziz, "Poverty and Rural Development in Malaysia",
Xejian Hconomi Malaysia (Kuala Lumpur), Vol. 1, No. 1 (1964) pp. 70-105;

E.K, Figk, Studies in the Rural Economy of Southeagt Asia (Singapore:
Eastern Universities Press, 1964), pp. 95-100,




TABLE 2

DISTRIGUTION OF HOUSEHOLDS BY INCOME, PENINSULAR
MALAYSIA, 1970

Incose range

Urban households as

Rural households as

rlll.ll..Il.l.l....l..'l........l

(per month) L of total households % of total households Total
Total
Malay |Chinese [Indian | Other |Malay |Chinese {Indian | Other | Malay }Chinese| (ndian | Other

$§ 1- 9 LR 4,3 1.2 0.1 ] 80,1 5.3 3.7 09 ] 845 9.6 4.9 1.0 100
$§ 100~ 199 .31 120 LR C.1 | 53.5( 12.9 9.6 0.2 ] 60.8 1 2.9 | 14,0 0.3 100
$§ 200- 399 10,2 | 21.8 4.2 0.1 30,1 | 2.2 9.3 0.1 | 40,6 | 46,0 | 13,5 0.2 100
§ 400- 699 N.6 1 30.6 6.6 0.51 20,0 [ 25. 5.5 00 31,6} 557 | 121 0.6 100
§ 700 - 1,408 N7 | 422 8.2 20| 1.5 19, 3.3} 0,9 ] 23,2 61.% | 12,5 2.9 100
$1,500 - 2,999 8.5y 48,5 | 10.7 6.6 5.5| 13.6 2,9] 3.7 14,0 | 62,1 | 13,6 | 10.3 100
$3,000 and above 6.8 | #2.7 | 16.0f 13,3 5.3 9.3 1.3 5.3 12,1 | 52,0 | 17,3 | 18,6 100
As a T of total households 1.9 | 16. A0 0,31 48,8} 15,2 .20 0.5 56,711} 31,3 § 1,2 0.8 100
Mean household incoms
(8 per month) 328.1 | 464.3 | M41,501,401.7 11945 | 332,6 | 237,2 |563.4 | 178,7 | 387.4 | 310.,4 |950,5 | 268,7
Bedian household incose
(3 per aonth) 221,3 | 289,9 | 241,901,139,5 [1N,7 | 254 | 220,3 f 87,9 | 122,3 | 2711 | 1955 | 32.2 | 168,86

Source:
CTEE—

Nalaysia, Mid=Term Review of the Second Nalaysia Plen (xuala Luspurs Gowernsent Printer, 1973), p. &

*»
Income includes cash income, Imputed income for earnings 1n kind plus transfer peceipts,



primarily the result of uneconomic-sized holdings, agronomically poor
or unsuitable plots of cultivation, traditional methods of farming and
lack of access to modern agricultural inputs".5

The rural areas, too, are relatively inadequately serviced by
basic amenities. On all criteria (health, education and nutrition) the
rural areas are absolutely deprived., Table 3 demonstrates the extent of
welfare shortfall ol rural households compared to urban housenolds.

Agriculture, forestry and fishing accounted for about 40.%5
of gross domestic product at factor cost and 60% of employment in 1960,
Table 4 shows that the share of overall agricultural activities to GDP
had declined to 29.2% in 1970, Nevertheless it still provides employment
for nearly one-half of the total working population and accounts for
almost 504 of the country's foreign exchange earnings. Though productivity
is high by Asian standards, }alaysian agriculture has not been a leading
sector, with qualifications for the commercial production on estates of
export crops like rubber, timber and palm oil and kernels, Productivity
and incomes in traditional rural smallholder agriculture have lagged
behind the modern foreign-ovmed, estate sector. Consequently one of the
major objectives in postindependence development planning has been the
modernization of the traditional rural sector., That the Malays outnumber
the non-lalays in this sector by a factor of three~to-one only adds a
political imperative to the economic objective.

Differential rates of modermization and the historical

patterning of economic activities have also created imbalances between

Malaysia, Mid-Term Review of the Second Malaysia Plan
1971-1975 (Kuala Lumpur: Government Printer, 1973), p. 5.

=10 -



TABLE 3

DISTRIBUTION OF HOUSEHOLD AMENITIES, BY STRATA,
PENINSULAR MALAYSIA, 1970.

noaxs -t =Y -7 1-]

Average | % of house- | % of house-| % of house-
Strata number of | holds with holds with holis with
persons piped water adequate electricity
per . toilet
dwelling facilities
Urban la.rge 6.96 71.4 8406 79.6
Urban sma2ll 6.77 61.5 83.4 68.1
Rural 5.49 32.3 59.7 24.6
Total 6.06 4705 69.8 43.7

Source: Mid-Term Review of the Second Malaysia Plan 1971-75, p. 5.
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TABLE 4

GROSS DQMESTIC PRODUCT BY
INDUSTRIAL ORIGIN FOR PENINSULAR MALAYSIA
(In Current Prices, M§ Xillion and Percentages in bracket)

- Som e =y

GDP at Overall

Faotor Cost | Agriculture | Industry Services

1960 4,962 2,013 875 2,074
(40.56) (17.63) (41.79)

1965 64574 2,090 1,538 2,946
(31.79) (23.39) (44.81)

1966 6,879 2,183 1,571 2,969
(31.73) (22.83) (43.16)

1967 7,066 2,125 1,663 3,278
(30.07) (23.53) (46.39)

1968 7,270 2,157 1,648 3,465
(29.66) (22.66) (47.66)

1969 8,077 2,548 1,917 3,612
(31.54) (23.73) (44.71)

1970 8,352 2,428 2,092 3,822
(29.07) (25.04) (45.76)

1971 8,735 2,450 2,187 4,098
(28.04) (25.03) (46.91)

1972 . 9,450 2,359 2,448 4,643
(24.96) (25.90) (49.13)

1973 (Bst.) 11,487 3,351 2,927 5,209
(29.17) (25.48) (45.54)

Source: Adapted from The Treasury, Malaysia, Economic Report 1973~
(Kuala Lumpur: Government Printer, 1973), pp. 86~87.



the states in Malaysia. For example, the east coast states of Peningsular
Malaysia, Sarawak and the rice growing states of the north are relatively
less developed than the west coast states. The regional inequality can
be seen from Table 5. Thus while Selangor's per capita GDP in 1970 was
about one-and-a-half times that of the average for Peninsular Malaysia,
the east coast and northern Malay states of Kelantan, Trenggam, Perlis
and Kedah had a per capita GDP below the national average. Although
Penang and Malacca (states with a large non-Malay population) also had

a per capita GDP below the national average, the pattern of regional
inequalities undoubtedly coincided with the higher proportion of Malays
in these states. In Peninsular Malaysia rural poverty and regional
deprivation have a high correlation with Malay concentratlion. Rural
development policy has, therefore, been directed at the reduction of
regional disparities in order to achieve greater racial equity,

Programme of Rural Developrent

Before independence the colonial govermment could sidestep Malay
political demands for rural improvement by emphasizing the need for
balanced budgetting and the priority of winning the war against the
guerrillas. But the newly elected Alliance leadership could not so easily
ignore the rising chorus of indigenous criticism against the urban-biased
allocation of budgetary resources as well as the huge expenditure incurred
by the colonial administration in relocating the 500,000 "squatters', mainly

Chinese, into about 500 so-called peri-urban New Villages in the early 1950'8.6

6This was the go-called Brigss Plan of isolating the 'rural' Chinese
population from the predominantly Chinese communigt ingurgents. One effect
of the massive resettlement scheme was to increase the Chinese nopulation
in the urban areas. Cf. Kernial Singh Sandhu, "The Saga of the Squatter in
Malaya", Journal of Southeast Asian History, Vol. 5, lio. 1 (1964), 143-177
and Bay Nyce, The MNew Villages of Malaya (Auala Lumpur: Malayslan Sociological
Research Institute, 1972),
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TABLE 5

PER CAPITA GDP OF STATES AS PROPORTION OF
PENINSULAR MALAYSIA MEAN GDP, 1963-70

1963 | 1964 | 1965 | 1966 | 1967 | 1968 | 1969 | 1970
Selangor 1.53 | 1456 | 1447 | 1448 | 1.56 | 1.52 | 1.49 | 1.49
Sabah - - - - 1.18 | 1.22 | 1.21 | 1.25
Negri Sembilan | 1.30 | 1,06 | 1.11 | 1,18 | 1.14 | 1.14 | 1.16 | 1.16
Perak 1.03 | 1.09 | 1,12 | 1.09 | 1.09 | 1.06 | 1.08 | 1.07
Paliang 1,10 | 1,16 | 1,11 | 1.12 | 1,06 | 1,06 | 1.05 | 1,04
Johore 0.97 | 0,95 | 0,99 | 0.97 | 0.93 | 0,90 | 0.97 | 0.98
Perlis 0.70 | 0,77 { 0.76 | 0.81 | 0.84 | 0.91 | 0.85 [ 0.80
Kedah 0.81 | 0,86 | 0,83 | 0.84 | 0.84 | 0.83 | 0.81 | 0.81
Penang 0,67 | 0.7 | 0.73 | 0.75 | 0.75 | 0.77 | 0.76 | 0.78
Malacca 0.82 | 0.75 | 0.73 | 0.79 | 0.70 | 0.69 | 0.79 | 0.69
Trengganu 0.69 | 0,68 | 0.61 | 0,57 | 0.61 | 0.58 | 0.57 | 0.60
Xelantan 0.58 | 0.57 | 0,52 | 0.47 | 0.47 | 0.49 | 0.51 | 0,52

Source: lid-Term Review of the Second Malaysia Plan 1971-75, p. 18,

—



Thus at the first general election in 1955 for 52 elective seats, the
Alliance party made rural development one of its main platforms - the
other being lerdeka (independence). The Alliance won 51 of the 52 seats,
' Agricultural and rural development has since 1955 taken a large slice of
public sector development expenditure.

The first Five-Year Nalaya Plan 1956-1960 allocated 18227.5
million (or 24%) of the total public expenditure of M8964 million on
agriculture, besides spending large sums on social overhead capital and
infrastructure building which had direct contributions to rural
improvement. Indeed if one conservatively assigns half of the public
investment under transport (particularly road and bridge building),
utiiities and social services to rural modernization, the share of gross
rural development under the 1956-60 Plan was probably more than 50.; of
the total investment,

Total non-security public investment under the Second Five
Year Malaya Plan 1961-65 increased by more than 1705 and there was a
concomitart rise in spending on agriculture and rural develorment,
particularly on land development schemes, physical infrastruciure and
social services. The context of the 1961-65 plan was interesting.

In 1959 the Alliance government received unmistakahle "feedback" that
many lMalays thought that the promises of Malay economic upliftment had
not been delivered. In both the state and federal elections, held with
a larger franchise and greater rural weightage, the Alliance was
returned to power with a reduced majority vote. At the state assembly
elections, the governing party received only 55.5% of the valid votes
while at the parliamentary election the Alliance secured only 51,87

of the total votes (compared to the spectacular 80% it got in 1955).
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‘Although non-Malay diaen;hahtment“withhthé“Malaysian Chinese Association
component of the Alliance had boosted the fortunes of the urban-based
opposition parties, the Malay component of the Alliance (United Malays'
National Organization) vlewed the defection of its rural supporters to
the extremist Pan-Malayan Islamic Party (PMIP) with great concern. The
economically backward states of Kelantan and Trengganu, on the east
coast, had brought the PMIP to power in the two state assemblies.

It was, therefore, no coincidence that a major move in the
direction of increased raral development was made in 1959 with the
formation of a new Ministry for Rural Development under the direct
charge of the then Deputy Prime Minister, Tun Abdul Razak. There was
also a heightened goal commitment reflected in the 1961-65 Plan's first
objective, "to provide facilities and opportunities for the rural
population to improve its level of economic and social wellbeing".7
The dual emphasis of the programme of public investment was in direct
support of the rural peasant sector and development of the infrastructure
of the economy as a whole, However, the hard core of the plan was rural
development: of the estimated devqlopment expenditure for Peninsular
Malaysia of $2,344 million, approximately 5%5 was allocated to moderni-
zation of the rural sector. Although this was, percentage-wise, slightly
lower than the proportion in the 1956-60 Plan, the absolute amount
represented a nearly two-and-a-half times increase. More important, ia
terms of strategy, was the reorganization and mobilization of administra-

tive capacity to achieve rural developmental goals.

1Ma1aysia, Second Five-Year Plan 1961-6 (Kuala Lumpur:
Govermment Printer, 1961), p. 16.
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_ Under the First Malaysia FPlan 1966-70, the integration of the
-economies of Peninsular Malaysia, Sabah and Sarawak assumed primary
importance but rural development was still a central objective.

Although development funds for rural uplift had to be shared with

Bast Malaysia's indigenous population, the amount assigned to Peninsular
Malaysia's rural sector was not affected, and indeed increased. By way
of comparison, the size of the allocation for the item "Agriculture and
Rural Development" increased from M$411 under the 1961-65 Plan to M$§911
under the First Malaysia Plan 1966-70. This was a rough indicator of
the strategic position of UMNO and the rural Malay electorate in getting
& large share of the distributive benefits of government investment
expenditure., The rural development programme for 1966-70, however, went.
beyond provision of physical amenities by emphasizing the priorities of
agricultural education, extension services, research, modernization of
farmming techniques, increased pace of land alienation and development,
and the setting uy of marketing and credit ingtitutions.

The Second Malaysia Plan 1971-75 was prepared in the aftermath
of the 1969 racial conflagration. In the search for national unity, the
political leadership articulated a new economic policy (NEP) with the
twin objectives of (a) eradicating poverty among all Malaysiang,
irrespective of race, and (b) restructuring Malaysian society in order
to correct racial economic imbalance., Under the rubric of the NEP, the
new development strategy was, therefore, to deemphasize all-out economic

growth in favour of the priority task of correcting racial inequities.8

QMalaysia, Second Malaysia Plan 1971-75 (Kuala Lumpur:
Government Printer, 1971), Ch.l, and the Llid Term Review of the Second
Malaysia Plan' Ch. 1.
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Quite obviously the modernization of agriculture and the integration of
the rural areas with the urban sector of commerce and industry form an
important part of the new development strategy. Land development and
improvement ard the establishment of new agricul ture~supportive
institutions are important elements of the programme of rural develop-
ment under the new plan. Althovgh the "rhetoric" of the Second Malaysia
Plan (SMP) is the creation of a Malay entrepreneurial community, the
largest chunk of investment expenditure is still given to modernization
of the rural sector.

The size of the national political commitment to rural develop-
me..t in general and Malay upliftment in particular can be seen from the
following table.

The magnitude of the public funds channeled into rural develop~
ment is a good indicator of both the national commitment to the rural
peasantry and thé latter's political weight, Behind the Alliance
government's conception of rural retardation is an assessment of histori-
cal neglect, racial exploitation, market imperfections and innate
religio-cultural conservatism. Nevertheless strategy has been hampered
by elite ambivalence about rural transformation. On the one hand, the
strong ameliorative concern of tho Malay leadership is coupled with an
unstated reluctance to disrupt the rural social system too much., The
problem of control would be exceedingly complex with a radicalized
peasantry. On the other hand, there are vested interests arising out
of established land tenure, credit and marketing relations (intra- and
inter-communal) that place restrictions on rural institutional change,

Hence the emphasis on macro-planning in national economic policy with



-th

TABLE " 6

PUBLIC DEVELOPMENT EXPENDITURE FOR RURAL DEVELOPMENT

IN PENINSULAR MALAYSIA, 1956-1975

(M$ million)

Agriculture and Rural Development
Transport

Communications

Utilities

Social Services

(a) Total Rural Development
Expenditure

(b) Total Non-Security Development
Expenditure

() (a) as a % of (b)

SR TR S I T T S S T E RGN En S SRy

1956-1960 1961-1965 1966-1970 1971-1975
(actual) (estimated) (estimated) (revised
allocation)
227.5 411,1 911,2 1,835.6
103.2 294.3 177.9 518.3
25,8 56.7 79.8 178.5
119.3 263.7 323.4 415.5
69.4 260.3 322.4 546.9
545.2 1,286.1 1,814.7 3,494.8
964.0 2,344.4 2,964.5 6,609.0
56 .6% 54.%% 61.2% 52.9%

Source: Computed from First Malaysia Plan 1966-70, Tables 2.6 and 4.1, pp. 28-29, 69-703
Second Malaysia Plan 1971-75, Table 5.1, pp. 68--71; Mid-Term Review of the Second

Computation Note: 505 of the plan allocations for transrort, comunications, utilities and
social services in Peninsular Malaysia have been arbitrarily assigned to rural

development.

Malaysia
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a preference for an infrastructural approach to rural develomment,
There has been a shift in emphasis in the later plans on the insiruments
employed but the basic policy of Malaysian rural development has changed

1ittle over the past 20 years.

Top-Down Institutional Framework for Rural Development

A key to understanding the relationship between rural go§ernment,
local institutions and rural development is a recognition of the top~down
bies of Malaysian (in particular Malay) society and the hierarchical
nature of the institutional framework.

The sultan was (and still is) the apex of the political sysiem
of each of the peninsular states. The concept of the sultanate system
was Muslim, but the organizational principle was largely Hindu. Called

Yang di Pertuan ("He Who is Lord"), Raja or Sultan, his role was to

symbolize and preserve the unity of the state. There were a number of
territiorial chiefs, however, each exercising a great measure of local
autonomy and power. Although the chiefs would intrigue to have one
rather than another claimant succeed to the throne, the sultanate system
was never threatened; by the 18th century, state and government were
synonymous, conceptualized as kerajean (i.e. the state of having a ruler).
After the sultan, the ruling class embraced an expanding circle of royal
kinsmen, aristocrat: chiefs and minor chiefs.

The district chief was then (and remains today) the key

institution in the "yrural® political system. The domain of his power

9Cf. Gayl D. Ness, Bureaucracy and Rural Development in lialaysia
(Berkeley and Los Angeles: University of California Press, 1967);
Martin Rudner, "The Malayan Quandary: Rural Development Policy Under
the First and Second Five~Year Plans", Contributions to Asian Studies,

Vol. 1 (1971), pp. 190-204.
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was his district encompussing a number of kampungs (or villages).

In the largesc of these he took up his residence, The kampung was the
smallest sociopolitical unit for rural Malays, the territorial space of
common residence, kinship and economic cooperation, The formal figure
of authority in the village was the penghulu (headman)., In more recent
times, rural administration differentiates between the penghulu as the
headman of a mukim (commonly defined as a parish and the ketua kampu_ng)
village headman),

Like the territorial chief, the penghulu and ketua kampung
received his letter of appointment or instrument of office (surat
tauliah, surat kuasa) from the top but his authority was derived from
the fact of his being part of the village social system. His functions
were of a secular nature; religious and magical functions were performed
by the iman (vicar of a mosque), pawang (magician) and the bomoh
(medicine man), the latter two being survivors of a tradition antedating
the coming of Islam,

The traditional political system was a system of control, The
exogenous changes wrought by British colonial administration did not
impair this indigenous system. Instead, ocolonial rule froze the system
in time and reinforced the basic patterns by absorbing the previous
instabilities caused by succession feuds and territorial war. On this
basic framework the British superimposed the institutions of the
Resident or Advisor at the level of the state capital aud the District
Officer at the district level. It was at the level of the district that
educated Malays were coopted into a Malay Administrative Service
specially designed to provide personnel for rural administration., The

prestigious Malayan Civil Service was completely staf ed by British



recruits until the late'1930'a. Besides these two services created by
the British to provide central staff to the Pederated Malay States, there
were also in existence local civil service systems in each of the formef
Unfederated Malay States.

The independent Malaysian political system accommodated all these
inherited complexities by superimposing a federal framework, with a
dominant centre, on the collection of states, which had allocated powers
and some residual prerogatives. At the centre, ministerial goverrment
and a federal bureaucracy provided cohesion to policy and implementation.
Federal departments are set up at state and district level, staffed by
officers of the central govermment. Moreover, federal officers are
geconded to the states to perform functions assigned to the latter under
the constitution, Thus, the dependence of the states on the central
government for development funds and personnel permit an increasing
"federalization" of administration and top-down coordination., In states
controlled by opposition parties (e.g. Kelantan in 1959-1973) the centre
might not be able to work its "will", though the control of rural
development funds provides it with power to blackmail compliance.
However, since independence the Alliance has been able to win control

of most of the state houses.10

loAfter the 1969 elections, Penang and Kelantan were "opposition
states", ruled respectively, by the Gerakan Rakyat lfalaysia and the
Pan-Nalayan Islamic Party. By early 1973 both parties had accepted the
Alliance Party in coalition governments. The Alliance itself was
transformed into the National Front (comprising nine component parties)
which proceeded to capture the August 1974 generzl elections by landslide
majorities in state and parliumentary constituencies.
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This political control ensures that federal policy on, for
example, rural development would be acceptable to or at least accepted
by the states. But the organizational needs of the rural programme at
the state and local level were severe. The basic problem was that the
inherited state bureaucracies were oriented to order administration, to
cugtody rather than development goals.11

The paradigm for the administrative "big push" in rural develop-
ment was the British military plan for fighting the communist insurgency,
Under the 1948-1960 counter-insurgency strategy, "war councils", or
committees, were set up at national, state and district levels, each
under a director of operations, Shortly after the 1959 elections, the
Alliance government created a new Ministry of Rural Development (now
called Ministry of Rural Economic Development), under the direct charge
of Tun Abdul Razak (then Deputy Prime Minister), This was an ingenious
move for it combined in one "super-ministry" the highest poiitical power;
influence over all the technical ministries (Public Works, Agriculture,
Transport); direct access to the state party governments; and an ability
to command priority budgetary allocations and administrative resources.
The "war models" used during the Emergency was adopted for the planning
and monitoring of rural development. (See Chart 1). A fourth level,
the village development committees, was added in late 1961,

The militarization of planning was evident in the choice of name
for the meeting rooms and the paraphernalia they contain, At the first

three levels (national, state and district) there are Operations Rooms

11R.O. Tilman, Bureaucratic Transition in Mal a, (Durham, N.C.:
Duke University Press, 1964).
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CEART 1

ORGANIZATIONAL MODELS FOR WAR AND PEACE

Level of

" L] "
Operation "War Model Peace Model
War Council National Rural Development
Commi ttee
National Chairman: Director of |Chairman: Minister for Rural
Operations Development
State War State Rural Development
Executive Committees Committees
State Chairman: Chief Mini- |Chairman: Chief Minister/
ster/ Mentri Mentri Besar
Besar
District War District Rural Development
Executive Committees Committees
District Chairman: District Chairman: District Dfficer
Officer
Village Development Committees
Village - Chairman: Village Headman

(Ketua Kampung )
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each equipped with maps and charts describing the status of rrojects by
various departments. The Operations Rooms have another function besides
executive control; they provide the forum for the national leadership
to communicate with the rural people. After a briefing about the progress
of various projects especially in the digtrict operations room, a
Minister would be accompznied by various elected officials, party
funoctionaries and civil servants to tour the area in a public demonstra-
tion of the interest of the govermnment in the welfare of the villagers.
At these tours, national leaders might participate in some public
oeremony (dedicating a school, opening a bridge, or officiaving at a
local show).

During the life of the first two five-year plans, it was obvious
that the approach to rural development was largely administrative,
Many of the top Malay leaders had come from the bureaucracy and this,
coupled with their own social background, probably explained their
praternalistic approach to rural modernization. The political feedback
from the 1959 elections and the aggregation of demands through the
"Red Book" system also reinforced the reliance on the administrative
system. Quick results was the overriding goal. To convey the image of
an effective and responsive government, the bureaucracy was mobilized
to produce a "development cover crop" of roads, bridges, schools,
mosques, temples, community halls, wells, clinics and priped-water stands,

Perhaps it was inevitable that in the early years there was
overemphasis on the role of the central government and bureaucracy.
Towards the second half of the 1961-1965 Five-Year Plan the policy-
makers began to realize that the construction of physical infrastructure

was only a palliative to rural neglect at best, Moreover, the top-down
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development strategy threatened to generate a spiralling of demands
from the periphery. There was a need to disaggregate the process for
rural improvement. One feature of the disaggregative tendency in the
rural development programme over the past decade is the heightened role
of specialized statutory bodies and government agencies in land
resettlement schemes, agricultural marketing and research, and
initiative assigned to local administration and rural institutions

for local rural development., It is with the role of the latter

institutional structures that we are concerned in the rest of the

paper.
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II. LOCAL AIMINISTRATION AND RURAL DEVELOPMENT

When the federal government decided to decentralize the
strategy of national and rural development there was indecision whether
to focus on the negri (state) level or the daerah (district) level.

To trust rural development to the state capital would not only mean
requiring a low-resource system to advance rural upliftment but create
the same kind of centralizing tendencies which the federal leadership
was eager to avoid. Moreover, tho national leadership was not anxious
to promote strong centres of state autonomy. But the crucial consi-
deration was that the daerah or district, not the state (except in the
predominantly east coast states of Kelantan, Trengganu and Pahang), was
the true locus of local government and the nexus between the rural
Malays and the central administration. It is the area where the
administration (“raditional and modern) works its will, so to speak.

To afford a closer insight into local administration, the
analysis in this section will focus on one state, ILike the other states
in Malaysia, Selangor (where the field research was conducted) is
divided into districts for the purpose of territorial administration.
Each district i¢ further subdivided into a varying number of lower
administrative units called mukims. Although the mukim is technically
the lowest administrative unit, it embraces between 5-8 physically or
sociologically demarcated kampungs or villages,

The analysis of local administration of rural development

relates to two districts in Selangor State, namely Ulu Selangor and



and Ulu Langat. As their names imply, these are inland distriocts.

The rural economy is chiefly based on rubber cultivation by estates

and smallholders. The major north-south highway cuts through the

heart of the districts, and both are about equidistant from the national
"capital and relatively well served by modern amenities. Each district
has about the same population. (See Table 7).

District Administration and iural Development

Both Ulu Langat and Ulu Selangor have similar structures of
local governance. The district office is the focal point of rural
administration, the meeting place for the flows of policy from the
federal and state governments and the agglutination of grassrocts
demands. In the whole of Peninsular Malaysia there are roughly 71
districts. Selangor is row divided into eight districts (not including
the Federal Territory of Kuala Lumpur), each headed by a district
officer (D0) who combines the roles of general administrator, collector
of land revenue, magistrate, chairman of non-autonomous town boards,
and chairman of various committees, The most important of the committees
have to do with rural administration and development planning.

Under the DO are a nmumber of assistant district officers (ADO'B)
each being assigned responsibility for subdistrict general administration
or functional areas such as land administration and revenue collection,
gommuni ty development, and office management. Cne image of the district
officer is that of the metamorphosized territorial chief, the apex of
the sultanate subsystem. Increasingly, however, with the attenuation
of his former supreme position as a result of role differentiation and
specialization, the DO in Selangor, as elsewhere in the country, is

becoming a man in the middle - perneived as the executive head of his



TABLE 7

POPULATION OF SELANGOR STATE, BY DISTRICT AND RACE, 1970

Districts Malays Chinese | Indians | Others Total
Kelang 72,734 100,524 59,333 1,079 233,670
Kuala Langat 50,161 34,922 22,025 62 107,190
Kuala Lumpur 230,246 492,704 141,754 | 11,669 876,373
Kuala Selangor 78,179 30,253 27,053 113 135,598
Sabak Bernam 59,565 13,695 4,717 21 77,998
Ulu Langat 39,628 39,321 16,993 215 96,157
Ulu Selangor 33,516 42,929 27,001 295 103,741

Total 564,029 754,348 | 298,876 | 13,454 | 1,630,707

Source: 1970 Population Census,
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district, yet subject to direction from his superiors at the state and
federal capitals. Although a member of the prestigious Malaysian
Administrative and Diplomatic Service, the DO as a seconded-officer to

the Selangor state administration finds himslef in an anomalous situation:
"The District Officer/Collector has a difficulty of having to play the
role of multiple subordination: he is accoantable to the State Director
of Lands and Mines, the State Development Officer, the State Financial
Officer, the State Secretary, as well as to the state political leadership
in the day-to-day exercise of his broad area of responsibility".1

In spite of his reduced charisma, the district officer is still
the most important agent of formal govermnment at this level. The scope
of his office in fact might even have increased despite the competition
from the technical departments and the local political leaders. WVith
the emphasis on development and security, he is assigned the major
responsibility for coordination of rural development programmes gnd
bommunication with the people.

The DO is exhorted (indeed instructed) by the central govern-
ment to be a modernizer in his district through the Committee System
using the existing administrative structure and statutory bodies as
dynamo, stimulator and initiator of change in the rural society.2
If the ambivalence towards social change is starkly revealed in the
directive from the q?ntre, the district officer has successfully

publimated the contradictions in his attempt to perform the dual roles

1Ka.marudin Rani, Land Administration in Peninsular lalaysia,
(Kha%a lumpur: Department of Land Administration, Vinistry of Land,
1973)s Pe 4.

x 2V. Selvaratnam, "Some Aspects of Rural Development and Change
in West Malaysia", Kajian Ekonomi Walaysia, Vol. 12, No. 2 (1972), p. 27.
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of regulator and change agent. The Committee System, founded on the

organizational logic of the quasi-military command hierarchy described

in the previous chapter, is the device to bridge the two roles.

(See Chart 2).

(a) District Action Committee (DAC)

(v)

The District Action Committee is the most comprehensive
of all the committees, including all the heads of district
technical departments of the federal and state governments
(e.g. Agriculture, Drainage and Irrigation, and Public

Works), senior police and army officers, wakil rakyat

(state assemblymen and members of Parliament), and the
penghulus, It meets once a month under the chairmanship
of the DC to discuss development policies defined by the
federal or state governments, establish district priorities
and programmes, discuss progress reports from the varicus
heads of technical departments, and approve new projects.
It was a technique devised to reduce red-tape between
departments and to expedite the investigation of local
needs and problems by the bureaucracy.

District Development Committee (DDC)

Although the DAC is the final decision-making body,
most of the administrative decisions take place in the
Digtrict Development Committee. This Committee comprises
the DO as chairman and his ADO in charge of community
development as secretary and all the heads of technical
departments in the district, The penghulus are also full

menmbers of the committee.
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CHART 2

THE CRAMITTEE SYSTEM - ITS LINKAGES

National Security

National Action

Comaittee

Commi ttee

1.C.D.A.U."

State Action

National Development
Commi ttee

_State Security .
Commi ttee

District Security
Commi ttee

Committee

State Development
Committee

State Development Officer

District Action
Committee

District Develomment
Commi ttee

Assistant District Officer
Community Development

[

Penghulus

Coomi ttee

Village Development

Village Development
Commi ttee

Village Develomment
Cormittee

—

— ==

Source?

R AKYAT

Operations Room ~ Prime Minister's Department, Kuala Lumpur.

»
1.,C.DeA.U. = Implementation Coordination Development Administration

Unit - Prime linister's Department.
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It is at monthly meetings of this committee that
interdepartmental or inter-agency actions are coordinated,
responsibilities for project implementation assigned,
and the myriad requests from the villagers that the
penghulus have aggregated discussed. These grassroots
requests are usually for minor works such as rural roads,
bridges, drains and canals, and mosques. The ADO in
charge of community developmert has the task of assessing
these requests.

The absence of political representatives from this
comnittee is intended to confine administrative discussion
of rural development to the merits and technical feasi-
bility of individual projects. It is doubtful that the
civil servants could prevent the politicians from
reinstating their pet projects in the DAC meeting unless
they are grossly technically infeasible.

(¢) District Security Committee (DSC)

This is a relatively small committee of senior
officers of the Police, Army and Special Branch (Intelli-
gence) departments meeting under the chairmanship of the
DO to discuss the security of the district and to plan
strategic actions against the reraining few communist

insurgents in the jungle.

(d) District Operations Room

The committee meetings give the District Officer and
other departmental heads a larger view of their domains

and an integrated approach to rural development. An integral
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part of the committee system of rural development
planning is the Operations Room Technique. Committee
meetings are held in the Operations Room, and the
progress of development projects is monitored by means
of charts, maps, diagrams and other visual aids.

The developmental role of the district officer was first
highlighted in the introduction in 1960 of bottom-up planning under the
so-called RED (for Rural Economic Development) bock system as a device
to aggregate requests for government funding of minor projects. This
system followed the organizational logic of the quasi-military command
hierarchy described above. Requests that were considered feasible were
included in the district's rural development plan; those that were
regarded as impractical were rejected by the district committee and the
applicants were informed of the reasons for the rejection. All the
proposals were included in a 2% feet by 3 feet ;ed book, three copies
of which were prepared at the district office. One copy was sent to
the State Development Operations Room, one to the National Operations
Room, and the third was retained in the District Operations Room. The
financial resources for the implementation of the short-term district
projects came from the centre but there was a blanket allocation each
year of $50,000 to the district for immediate action. The Red Pook
projects formed an important part of the total national outlay on
physical infrastructure and amenities under the 1961-65 Five-Year Plan,
The diagram in the following page summarizes the relationship beiween

the rural development and national plans.
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This was a somewhat idealized picture of how the system was
supposed to work, Criticisms of Red Book planning method included
the important point that the system tended to assume that all rural
areas were homogeneous and resources were allocated without emphasis
on eradication of regional imbalances. Certainly Selangor further
benefitted under the system. MNoreover, the preparation of the Red Books
was finally becoming too time-consuming and threatened to subvert an
instrumental means of development monitoring into an end itself. Under
the 1966~70 and 1971-75 Five Year Plans, Red Book projects have not
been incorporated. The District Operations Room now serves as the
mechanism for rural development planning and requests for rural projects
approved by the DAC are sent directly to the State Development Officer
who determines whether they should be funded by the State or the Federal
Government. The emphasis is to decentralize responsibility for small-
scale rural development projects to the district level and to promote
local initiative at the kampung level. The DO has been assigned the
task of encouraging village participation in community development, with the

help of the penghulu and ketua kampung.

Mukim Administration and Rural Development

Traditionally, the penghulu was regarded as a representative
of the sultan of the state. Colonial and postindependence administrations
coopted him as a field agent of the goverrment., But his legitimacy as
a local leader rested on the fact that he was perceived as spokesman for
the people in his parish or mukim. With the decentralization of
government and administration to the district level, the penghulu of
the mukim is assuming a new role in development administration, as a
broker between the villagers and the supra-village officials., But his

new role as the lowest cog in the administrative structure has at the



same time diluted the traditional sources of hig authority, This
cooptation of traditional leadership into the State machinery has
transformed the penghulu from being orang kita (our man, or one of us)

to being orang kerajaan (the govermment's man).3

How has this affected the penghulu's role in local administra-
tion and rural development? The analysis which follows is focused on
two mukims, Batang Kali is one of nine mikimg in the district of Ulu
Selangor, north of the federal capital of Kuala Lumpur, There are six
villages in the mukim with a total population of 9,600 people., To the
south of Kuala Lumpur, in the district of Ulu Langat, is the mukim of
Dengkil (also known as Kajang II). This mukim is about the same size as
Batang Kali, but comprises five villages and has a total population of
6,000, The occupation of the residents in the two mukimg is mainly rubber
cultivation in smallholdings. On a number of criteria, Batang Kali seems
a relatively more "progressive" mukim than Dengkil,

While in Dengkil over 86% of a random sample of residents
operate or own rubber holdings less than five acres (see Table 8), only
545 of respondents in Batang Kali work on under five-acre farms, This
was because in Ulu Selangor the state government had been able to alienate
fringe land to the people, as, for example, in Batang Kali mukimg vwhere
under the Ulu Rening Land Alienation scheme eighty~four villagers were
allotted 8} acres each for rubber and fruit cultivation, For an average
household, it is estimated that an economic lot size for rubber cultiva-

tion is about six acres. The productivity of rubber smallholdings differs

3Syed Husin Ali, "Patterns of Rural Leadership in Malaya",

Journal of the Malayan Branch of the Royal Asiatic Society, Vol. XLI,
Pt. I 1968 ?» PP 95-1450
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TABLE 8

SIZE OF FARMHOLDINGS IN BATANG KALI AND DENGKIL

Acreage Batang Kali (N=50) Dengidl (N=44)
No. of Cases % No. of Cases %
Below 2 acres 12 24.0 18 40.9
3-5 15 30.0 20 _ 45.5.
6-8 10 20,0 2 4.5
Over 8 acres 13 26,0 4 9.1
50 100,0 44 100.0

Source: Survey Data



from village to village, averaging about 8lbs. of rubber per acre in
Dengkil and 10lbs, in Batang Kali. On an estimate of twenty tapping

days a month, the smallholder possessing three acres of rubber land might
produce about 4801bs, of rubber in Dengkil and 6001bs. in Batang Kali

per month. At a price of thirty cents per 1b. for ungraded rubber (which
18 generally the quality of smallholder production), the average monthly
gross income per household from rubber is about M$144 and M$180 respectively.
The income of the cultivator fluctuates, of course, with the market price
of rubber. However, it is quite clear that many of the reasidents in the
two pukimg do not receive the computed average incomes, although the level
of income is higher in Batang Kali, 64% of the sample population in
Batang Kali have incomes below M3160 per month compared to 72.64 in
Dengkil; 326 of respondents in the former and 47.7 in the latter earn
less than X390 per month, (see Table 9). Invariably low incomes were
related to low acreage of land cultivated or owned. Peasants who possessed
less than three acres were also unable to replant old trees with higher-
yield stock, even though the govermment provides a subsidy under the
Rubber Replanting Scheme. However, by way of comparison, 80/ of rural
Malay households in Peninsular Malaysia have incomes below M$100 per
month,

As a measure of relative social mobilization, although about
the sam» percentage of respc;ndents (74% in Batang Kali, 70% in Dengkil)
possess radio or transistor sets, there is an important difference in
the "messages" listened to: in Batang Kali 68 reported tuning to
news-broadcasts, 56% to rural development radio programmes, and 347,
to school (educational) programmes, The respective percentages for
Dengkil are 354, 2%- and 6o, There is also a difference in the level

of newspaper readership between the two mukims., (See Table 10).
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TABLE 9

COMPARISON OF MONTHLY INCOMES BETWEEN BATANG KALI AND DENGKIL

ot

Income per month

Batang Kali (N=50)

Dengkil (N=44)

No. of Cases % No. of Cases %

Below X860 6 12,0 10 22.7
$ 60 - § 9 10 20.0 11 25,0
$ 91 - $110 6 12,0 3 6.8
$111 - 8130 4 8.0 S . 11.3
$131 - 8160 6 12.0 3 6.8
$161 - 8190 2 4.0 2 4.5
$101 - §210 6 12,0 4 9.0
Over §210 20 20,0 6 13.6

50 100,0 44 99.7

Sources Survey Data
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TABLE 10

NEWSPAPER READING AMONG RESIDENTS IN PERCENTAGE

Bata?g)xa'u Dex()‘gl;il
Bvery day 40 28
2 - 3 times a week . 22 20
Once a week 16 16
Never . 22 36

Source: Survey data



A further indication of the higher level of social and political
mobilization of the residents in Batang Kali as compared to those in
Dengkil is provided in Table 11. The differential rate of membership in
political parties (UMNO) and auxillary organizations, like Wanita UMKO
(Women's Section of the waxNo), Belia (an WNO controlled youth organization)

and the Jawatankuasa Kemajuan Kampung (the predominantly WNO-dominated

Village Development Committees), might account for the differential level
of progressiveness of the two mukims, There is a correlation between the
level of political participation and the greater responsiveness of the
local administrative sysvem in Batang Kali.

To what extent can we ascribe the relative "progressiveness" of
one area over another to effective mukim administration? The penghulu
assumes multiple rcles - as an intermediary between the people and the

digtrict office, the chief of all the ketua kampung in his pukim, a

religious leader, and a helper to the various technical departments in
the implementation of approved development projects for the mukim, The
penghuly performs ali these functions without any budgetary allocation,.
Jence the resources he can get for his mukim dependson his brokerage
qualities, and on his ability to convince his superior, the District
Officer (or the ADD in charge of coumunity development).

Orie striking feature of the Ulu Selangor district political
system compared to the Ulu Langat area is more effective politico-
administrative performance, The formal structuring of local
"administrative" governa :e is roughly similar in both places but the
institutional framework has been more effectively articulated to area
development, The penghulu of Batang Kali (as well as all othe other

ponghulus in the district) is treated as a full member of the District



TABLE 11

MEMBERSHIP IN LOCAL INSTITUTIONS
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B Institution Batang Kali (N=50) | Dengkil (N=44)

Number % Number %
Political Party (UMNO) 36 72.0 23 50.6
Wanita UMRO 8 16.0 1 2.3
Belia (Youth Club) 4 8.0 2 4.6
Jawatankuasa Kemajuan Kampung 19 38.0 8 17.5
Religious Institutions 9 18.0 3 6.8
Cooperatives 5 8.0 10 22,3
FNone at all 0 0 9 20.4
Source: Survey Data



\ Action Committee, with equal rights of partiociration in its discussions,
quite unlike the situation at Ulu Langat where the penshulu of Dengkil
(as with all the other penghulus) sits in the DAC as an obgerver-
consultant.

The higher level of ingtitutionalization of district adminig~-
frative structures is ;videnced by the complementarity in the rélationahip
between the DO and the heads of technical departments, betwean the DO
(instrumental task-oriented leader) and the wakil rakyat (elected political
representatives). The two state assenblymen ¢f. the district (one from
TMNO and the other from MCA) are relatively senior members of the state
Alliance govermment., Moreover, the Malay wakil rakyat is *he acknowledged
deputy chief minister of Selangor. Although the ccnstituencies of the
two assemblymen are contiguous there is no jealcusy or competition between
them, Indeed, they have endowed great power (internal and external) to
the district. They are generally regarded as being always accessible and
available to their constituents at their town offices, Both have suffi-
cient influence over district and state Budgetary allocations, besides
being personally well-off, to ensure that the demands of constituents are
met promptly. It is not surprising that 76% of the sample in Batang Kali
sald that they knew who their wakil rakyat were, while only 59% in Dengkil
could identify their political representativés.

Eage of access to the bureaucratic decision-makers and political
support from the wskil rakyat awe necessary ingredients to effective
penghulu administration, for more so than the DO the penghulu's power and
prestige have been diluted as a result of the expansion of complex roles
and bureaucratic snecialization and the demooratization of politics,

The influence of the penghulu varies inversely with the extent of

bureaucratization and democratization. As a rural leader, he is an
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anachronism, But his role has become institutionalized in the
administrative system because he 1s perceived still to be an essential
link in territorial govermment.

The utility of the penghulu is, therefore, dependent on the
quality of his relationship with the rakyat, especially with the ketua
kampung, The penghulu attends the monthly meetings of the Village
Development Committees, the mechanism for the aggregation of ground
level inputs. Besides, the penghulu must often participate in and report
on kampung community development projects. As a resident in the gukim,
he meets with his "constituents" at Friday prayers or visits them at
their homes. He is the main channel of formal communicatior between the
village committees and the district office. His charismatic role now
reduced, the penghulu acts as a broker, in which role he often loses out
to the local politician who commands pork-barrel funds,

As a rural chenge agent, the penghulu lacks autonomy of action
since he has no direct control over personnel, revenue, or expenditure
and only partial influence on projects, Fe is a low-level civil servant,
appointed by the state public services commission, suhject to the general
orders including the possibility of transfer from one gukim to another,
and directly accountable to the district officer. The influence of the
Renghuly in rural development is partly a function of his role. As
administrative chief of his mukim, the penghulu might Play a role in
decisicn-making at the DDC and DAC meetings if his expertise is recog-
nized., This depends very much on the more powerful members of the
committees, especially the DO and the politicians, The penghulu of
Batang Kali, a man of six years' service in the pukim, was observed to
participate actively in these moetings. On the other hand, the penghulu

of Dengkil, who until a year ago was a religious teacher, attends the
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DAC meetings as an observer and, strangely, is not a member of the IDC,
the important techniocal arm of district development planning,

The eff-ctiveness of the penghuly in the district administra=-
tive system depends on the clarity of definition of his funotions and the
degree of institutionalization. When functions are not clearly defined
as in the case of the penghulu, the institutionalization of role in
structure assumes importance. The penghulu of Dengkil declared quite
happily, "I never make any plans. I only carry out policy." There are
no maps, giraphs or progress charts in his office. Half of the office is
being used as a kindergarten class. Since he is infrequently involved in
the decision-making bodies at the district level, attends village
development committee meetings once in two months and does not convene
the village headmen under his supervision for discussions, it is doubted
that he could effectively carry out policy. A further shortcoming of
district administration in Ulu Langat is the frequency of transfer of
the district officer. Over the past six years, five DO's have come and
gone from the administrative oapital at Kajang., Not surprisingly, only
22%% of the ruspondents knew the name of the present DO. Lacking
administrative direction and unsure of his role vis a vis the villages
under his charge, the penghulu is forced to make frequent trips to the
district office, twenty miles away, for advice.

By contrast, the villages in the gukim of Batang Kali are
more compact, Besides the DDC and DAC meetings, the penghulu of Batang
Kali has to attend a monthly session of all penghulus in the district
chaired by the DO to review mukim development and to discuss new projeots
requested by the village development commitiees. Once a month, too,
the penghulu calls a meeting of all the village headmen in the gukim,

It is here that the penghulu in his role of chief administrator and
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coordinator of rural development exercises authority and influence over
planning and decision making at the mukim level., This mpkim meeting
(or council) is a channel of lateral communication and coordination,

The penghuluy of Batang Kali and Dengkil attempt to survive
by being accessible to the people. Forty-eight per cent of the respondents
in Batang Kali and 11% in Dengkil stated that they consulted the penghulu
if they had a problem, (See Table 12).

Yillage Administraticn and Ruwal Developrent

The village in Malaysia, especially the Malay village, consists
of a cluster of houses (huts) situated near a river or (inoreasingly) along
the sides of a road, often obeying some well-defined geographical boundary,
but at times cutting across space. But in rural administration, the
village is regarded as a territorial unit of habitation of between 100 to
1,000 peoples The traditional Malay village had a number of customary
institutions which are still important in the ceremonial life of the
community but perhaps bureaucratization has penetrated into the grassroots,

The headman (ketua kampung) is the apex of the village micro-

system. Appointed by the Chief Minister of the State, on the recommendation

of the District Officer and the Penghulun, the ketua kampung is nevertheless

not part of the state civil service. He has no legal powers nor specified
duties, though it is understood that he is supposed to be a spokesman for
the village community on all secular matters, Increasingly, however, the
ketua kampung 1s being absorbed into the rural developrment administrative
system with the creation of village develomment committees (Jawatankuasa

Kemajuan Xampung, or JKK).
Conceived as a mechanism to "unite the efforts of the people

with those of the govermment", the JKKs are composed of 10 members drawn

from the village leadership with the ketua kampung as chairman, Generally
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TABLE 12

LEADERS APPROACHED TO SOLVE FROBLEMS

Leaders Approached Batang Xali (N=50) | Dengkil (N=44)
Number % Number %
District Officer 10 20,0 1 2.5
Wakil Bakyat(l) 0 - 1 2.5
Ketua Kampung 35 70.0 36 81.5
Agricultural Officer 9 18.0 0 -
Iman (Religious leader) 1 2.0 1 2.5

Source: Survey Data

Notes 1. The response on the Wakil Rakyat surprised me. Evidently
the question, "who do you usually see when you face any
problem?", was interpreted personally, Peasants usually
gee their state assemblyman in groups either in the
community hall or at the latter's office.
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each village ro3 a JEK but in the case of Batang Kali there are only
four s..n committees for six villages. One JEK serves the villages of
Sungail M;Qin, Genting Malik and Kampung Kuantan because of their closer
proximity, Each of the five villages in Mukim Dengkil has a JKX.
The central administration saw the JKKs as performing the
following functions:4 '
(1) To act as a team to consolidate and harness the energy
of the villagers for their social and economic benefit.
(2) To develop awareness and understanding of existing
conditions in the village relating to land, population,
agriculture, livestock, education, health and bygiene,
small industries and other relevant aspects of village
life,
(3) Te prepare development programmes for the village with
the assistance and advice from govermment officials
who are carrying out the tasks of community development,

(4) To prepare and implement self-h.lp (zotong-royong)

projects in almost all fields of development in the
village.

(5) To provide effective leadership and guidance to the
villagers so that they will develop initiative of their
own and build up confidence and have faith in themselves
in carrying out projects which will yield good income.

(6) To change the villagers' attitudes and ways of thinking

to those which are more dynamic and development-oriented,

“Harun bin Abdul Karim, "Village Development Committee -
A study of its Origin Organization and Performance", (Kuala Lumpur,
University of Malaya, Faculty of Economics and Administration, 1971).
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(7) to encourage the village people to utilize to the full
eveiy amenity that has been given to them by the
govermment and to maintain it for their own benefit.

(8) To extend cooperation to all goverrment departments and
voluntary organizations in their efforts to provide
gervices to the village.

(9) To act as liaison or communication agent between ine
kampung people and the authority especially in matters
relating to community develomment efforts so that every
project can be implemented successfully.

(10) To participate fully in economic development projects
such as those sponsored by MARA, FAMA, Adult Education
and Cooperative Movements.

(11) To make use of the Kampung Red Book to show any progress
achieved with regards to community development projects
in the village.

(12) To prepare and submit progress reports to the District
Rural Development Committee from time to time,

(13) To implement all directives and orders which are issued
from time tc time by the District Rural Development
Committees.

The village development committees were created with the
introduction of RED Book planning in 1961 quite clearly with the aim
of increasing the mobilizational capacity of district administration,
although the important function of the committees was to promote local
initiative in community development., In an attempt to elicit greater

popular participation in rural local development, Gerakan Maju (Operation

Progress) was launched during the period of the 1966-70 Five-Year Plan,
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This was followed in the 1971-75 Plan by another community development

campaign called Gerakan Pembaharuan (Operation Renewal).

The JKKs are expected to be the govermment's agents for the
various community development programmes contained in the national plans,
Few of the 2,500 JKK3 in Kalaysia have lived up to the role assigned to
them as development agents. Although, theoretically, these village
commi ttees have autonomy in making decisions affecting the community,
they lack the financial and administrative resources to undertake any-

thing more than minor self-help (gotong royong) projects. (See Chart 4).

BEven gotong royong projects, such as building a bridge or road, depend

on "external" financing because villagers expect to be paid in cash or

kind for participating in the minor works. The concept of gotong royong

as voluntary free service is very much a thing of the past. Any project
of some scale or technical complexty has to be assumed by the district
level departments although the JKKs could assist by organizing or
recruiting village lszbour,

It is, perhaps, in recognition of the limited capacity of the
JKKs that their direct economic role has been de-emphasized. Neverthelegs,
they perform a function in rural governance. The JKKs provide a
regularized channel of contact between the people and the supra-village
officials., The monthly meetings serve as a means for the articulation
and aggregation of demands by the representatives of the village
ropulation. The ADO in charge of community development in the district
may sometimes attend the monthly JKK meetings but the penghulu is
usually present. Ideally, each of the JKK members is supposed to perform
specific functions of "planning" and coordinating village activities
related to agriculture, health, literncy (adqlt education), civics and

self-help, small industries and cooperatives but this has not been
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CHART 4

RELATIONSHIP OF THE JAWATANKUASA KEMAJUAN KALPUNG
WiTH OTHER RURAL INSTITUTIONS
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realized. JKK meetings are occasions for demand inputs, rarely develop-
ment planning. The penghulu iries to moderate the demands, explain
national and state policy and district priorities, and advises on procedure.
It is also the duty of the penghulu to transmit the JEK's proposals to the
district officer at the meeting of penghulus in the district. In this way,
grassroots demands move up to the bureaucratic hierarchy and its decision-
making bodies.

The JKK is an important institutional link between the bureaucracy
and the rural masses, but its effectiveness depends pretty much on the kind

of ketua kampung a village has. Although he is not a civil servant, the

ketua kampung often could press the case of his village through the political

channels even if the bureaucratic decision-makers have turned down the
requests. This is because many of the ketua kampung are local political

influentials who have developed patron-client ties with the wakil rakyat

of the district. In most of the cases, the ketua kempung is an important

member of the ruling party.
Interestingly, a high proportion of the respondents in Batang

Kali and Dengkil said that they consulted the ketua kampung most often

whenever they had a problem. (See Table 12 above). Although the ketua
kampung has been coopted by the bureaucracy into development administration
and received a nominal annual honorarium of between 1$200 and M$600
depending on length of office, he is still very much one of the villagers.
This enhances his legitimacy as a politico-administrative leader but, at
the same time reduces his capacity as an economic change agent. He is a
solidarity-maker rather than an instrumental tagk-oriented leader. Nore-
over, like any other villager he must earn his living though many ketus

kampung possess more land and have higher incomes than most villagers.
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Three of the four JKKs in Batang Kali are still functioning
with meetings held every month, compared to only one out of the five in
Dengkil. The only operative JKK in Dengkil has a 48-year 0ld ketua
kampung while in the four inactive committees the village headmen are
over 60 years old. However, old age is not necessarily a defect in

rural leadership., Juccessful JKKs have ketua kampung who are able to

maintain a constant contact with the penghulu, close relationship with

the wakil rakyat, and possess the ability tc mobilize the support of

villagers. Thirty-eight per cent of the Batang Kali respondents stated
that they have participa.ed in the projects organized by their JKKs and
68% of them felt that the JKKs have been functioning fairly well., By
comparison, only 185 of Dengkil respondents have participated in JKK
activities and about 57% felt that their JKKs had been carrying out
their duties.

From the perspective of district and gukim administration,
the JKKs are useful aggregators of interest and facilitators of induced
change from above. But village committees lack the resources to be
autonomous agents of rural change. Organizationally, J{Ks seem to be
representative of the diverse forces in the rural communities, namely
religion, youth organization, women's institute, and other civic

organizations. Apart from the ketua kampuns who receives an anmal

allowance, none of the JKK members receives any payment for serving on
the committee. Since the members are full-time workers, attendance
of JKX meetings is low. In Denckil, the committees meet only once in
two months., Since JKKs cannot raise revenue through taxation, and

receive no grants, they do not have operating budgets.
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Consequently, many of the peasants treat the JKKs as mechanisms
for formal complaints against their neighboars or neighbouring villagers.
There is no discussion of long-range plans for village upliftment. Such
programmes are invariably the result of extra-village plamning, for
example, the land development scheme at Ulu Rening village in Batang Kali,

The ketua kamnung and his committee can assist the district-level

departments to implement the various works projects Ly providing relevant
information ahout local conditions. Thus, in spite of their 'ndifferent
performance as economic instruments for community development, the JKKs
are a conduit of knowledge about govermment policy and district rural
development programmes.

Neither is it completely true that the JKKs represent only
vicarious local participation or involvement in rural development decision-
makinz. There is substantial autonomy in plannihg and executing small-
scale gotonpg-royong programmes such as the following district-funded
projects in Batang Kali:

PROJECTS APPROVED BY THE DISTRICT OFFICER 1972

Xampung Project Allocation
Kampung Sekolah (a) Maintenance of road and
drain for the low cost

housing scheme $ 300.00

(b) ®ridges - maintenance 180,00
(o) Maintenance of low cost

houses 500,00

(d) Clearing the drain 250,00
(e) Construction of concrete

palong 100,00

Kampung Sentosa Clearing of drain 120,00
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Rompung
Kampung Ulu Rening

Kampung Xuantan

Total

PROJECTS APPROVED BY THE DISTRICT OFFICER 1974

Kampung Sentosa

Xempung Kuantan

Kampung Genting Malek

Kampung Ulu Rening

Total

Project

(a) Bridges - construction

(a)

(a)
()
(o)

(a)
(e)

(£)
(a)
(b)
(a)
(a)

Construction of a hut at the
Malay cemetery

Drains - repair and
maintenance

Construction of hut at
cemetery

Construction of laterite road
leading 1o the cemetery

Construction of wooden bridge

Construction of concrete
river bank

Construction of drains
Construction of drains
Drains - maintenance

Drains - maintenance

Construction of ¥ooden
bridges

Allocation
$ 768.95

322,50

¥$2,541.45

$3,500.00
1,500,00

2,000.00

3,000,00

1,500,00
950.00
1,870.00
500.00

150.00

900,00

M$15,870.00


http:M$2,541.45

III., FARMERS ASSOCIATIONS AND RURAL DEVELOPMENT

The JKKs are not the only arrangement at the sub-district
level to bring about socioeconomic development. Indeed, in the Malaysian
rural areas there are numerous govermmental and quasi-govermrent
institutions operating, sometimes at cross-purposes and often overlapping.
.Part of the strategy of rural development in Malaysia is the creation of
modern institutions. Unfortunately, the "cover-crop" of institutions in
the countryside is confusing to the peasantry. Besides the local
departments of federal or state portfolios and agencies such as the
Federal Agricultural Marketing Authority (FAMA), Agricultural Bank
(Bank Pertanian), National Padi and Rice Authority (NPRA), the Rubber
Industry Smallholder Development Authority (R™SDA), there are rural
thrift and credit and marketing cooperatives and farmexs' associations.
As an example of the competition between rural institutions, cooperatives
and farmers' associations were until 1974 located in the portfolios of
two separate ministries (respectively, the Ministry of Rural Economic
Develomment and, the Ministry of Agriculture and Fisheries).l

In this section I propose to look at the role of farmers'

associations in rural development.

lAfter the August 1974 General Elections there has been a
rearrangement of portfolios., These two ministries have been amalgamated
into a single Ministry of Agriculture and Rural Develoywent.
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A. BRIEF HISTORY OF FARKERS' ASSOCIATIONS IN MALAYSTA

A Farmers' Association (FA) has been defined as an economic
1pstitution;1 d;vic; for'promoting the. farmers' material interests;
lmproving their knowledge and skills; increasing their farm productivity
and income; and raising their ilving standard, It is conceived as a
dynamic people's movement in rural economic development.2 As a vehicle to
extend agricultural technology, the single-purpose farmers' associations
were introduced by the Extension Service of the Department of Agriculture
in 1958 and registered under the Societies Ordinance. By 1964 there were
645 such associations with a total membership of 34,180.3 These single~
purpose organizations, established solely for extension services, were
prevented from performing other agribusiness functions and hence were
inadequate as instruments for rural agricultural and economic modernization,

In the rural economy of Malaysia, the introduction of new
technologies to lhe small farmers must be buttressed by a system of
technical asusistance, subsidies, credit, marketing and supplies,that is,

an institutional structure to service the farming community better than the

traditional symbiotic shopkeeper-middleman-farmer system. It was realized

gKoh Theam Hee, "Agricultural Development and Farmers' Association"
Report on the First Seminar on Development (Kuala Lumpur: HMalaysian Centre
for Development Studies, 1966).

3Mohamad Jamil and Xoh Theam Hee, "The Development of Farmers!®
Association in Malaysia as a Unit for Extension Programme Planning and
Implementation of Agricultural Projects", Report on Regional Seminar on
Development, (Xuala Lumpur: Government Printer, 1968), p. 90.
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that unless the FAs could service all the stages of agrioultural
production, the dynamic self-sustaining farming community could not be
achieved.

The model chosen for the restructuring of the farmers!'
association into a more viable economic institutional device was the
multi-purpose Farmers Associations in Taiwan., The Department of Agriculture
gsent 200 extenzion officers, farm leaders, legislators and planners to
Taiwan to study the operatieom of FAs, As a resvit of the recommendations
of two senior FA specialists sent to Malaysia under Asia Foundation auspices,
the goverrment agreed to establish Pilot Schemes in each of the states ia
Peninsular Malaysia., For each pilot project, the Department of Agriculture
provided five extension workers to serve as managerial staff of the farmers'
association. Thus, the district agricultural assistant became the general
manager of the pilot FA and four junior agricultural assistants served as
his section chiefs in charge of extension, credit, economic activities and
adminigtration, These designated staff underwent a two-week intensive
course in the operations of FAs., In 1966, careful socioeconomic surveys
were conducted on the eleven areas designated as Pilot FAs to determine
whether they were economically and agriculturally viable communities.
The passage of the Farmers' Association Act by Parliament in February 1967
enabled the setting up of autonomous FAs with the following objectives:4

(1) To organize and harness the resources of the rural

community for more effective and intergrated agricultural

and rural development;

4Abdullah Ujang, "History, Organization and Activities of
Farmers' Associations in Malaysia with Special Reference to Managerial
Requirements", (Kuala Lumpur: Farmers' Organization Authority, 1973),
Mimeograph, pp. 9-~10.
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(2) To increase farm productivity and incomes through
improvement in farming skills, know-how and managerial
ability of the farming community as well as introduction
of new and viable farm enterprises;

(3) To provide and organize essential farm services such as
farm supply, credit, marketing, warehousing, mechanization,
transportation and processing;

(4) To harness and accumulate rural capital through the
encouragement of savings and investment and to encourage
capital formation;

(5) To generate new economic activities, ancillary services
and agribusiness;

(6) To increase the capacity for employment of excess rural
labour through a planning programme of agricultural-cum-
business and economic operation within the FAs;

(7) To develop rural leadership, social services and the
spirit of participation, self-help, self-reliance,
sustenance and community welfare through the extension
programmes in the FAs.

Structure and Function of Parmers' Association

Although, under the Act, Farmers' Associations are organized
hierarchically in a three-tier system (National, State and Area Fis),
this burcaucratization has not been constrictive of local initiative.
The locus of FA activity is in the area farmers' association. The State
and National Farmers' Associations provide the vertical linkages to
higher-level government agencies, quasi-govermmental bodies (such as
FAKA), and private institutions. It is expected, too, that state Fis
and the state Department of Agriculiure would service the area FAs

by providing technical assistance, general coordination, training



and personnal supervision, Within this framework, the area FA functions,
nevertheless, as an autonomous body,

Bach area FA is structured (see Chart 5) as a multi-purposs
organization with several operational sections each headed by a junior
agricultural assistant. The general manager (normally a college-trained
agricultural assistant in the district) has direct control over the total
operations of the FA, The main function of the Extension Section is to
educate farmers on new trshniques or innovations for greater agricul tural
productivity, The services rendered by the Economic Section include
purchasing and supply of agricultural inputs and daily necessitics,
marketing of farm produce, warehousing, transportation and Processing
of products. Savings, loans and financing of production are the
responsibilit s of the Credit Section., The Administration and Accounting
Sections have mainly housekeeping functions in the F.A. Al though these
operational personnel are paid by the Department of Agriculture and under
its supervision, find authority (and, hence in theory, policy formulation)
resides in a lembers' Representative Assembly (MRA) whose members are
elected at the annual general meetings of the Small Agricultural Units
(a.a.u.'s). Since the MRA generally only meets once a year, control over
the running of the FA is invested in a nine-member Board of Directors
elected at the general meeting of the MRA. The Board is supposed to meet
monthly to formulate policy - and review the activities of the association
but in practice most boards have held meetings irregularly.

Farmers' Associations are open only to bona-fide farmers, defined
as those whose incomes are substantially derived from farming. These
would include owner-operators, tenant farmers and farm labourerr. lembership
is, in practice, not direct. Farm households organize themselves into

B8.8.,u.'s which form the basic units of the area fA. The number of g.a.u.'s
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ORGANIZATION OF AN AREA FARMERS' ASSOCIATION

CHART 5
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varies with the number of households and villages in the gukim or
district. The total membership of any fammers' association is always
less than the farming population and seldom approximates the total
number of households in the area. This is because of the observation
of the one~household-one-member principle.

However, farmers' associations have grown roots in the rural
environment. From the original eleven Pilot Schemes, the number of
multi-purpose FAs has increased to 102 by 1972 and distributed over the
whole of Malaysia., (See Table 13). What has been their impact on rural

development?
B, COXPARISON OF TWO FARMERS' ASSOCIATIORS

The structure of area Farmers' Associations is fairly similar
throughout the country. Yet there is great variation in their performance
as economic institutions for agricultural development. Within the same
state, two FAs may operate at differential rates of success. To afford
a more detailed analysis, we have chosen to look at two normal local
administrative systems which have Farmers' Associations in the state of
Selangor,

The pukim of Panchang Bedena with a population of 32,570, mainly
Malays, is situated in the district of Sabak Bernam in the north-west
coastal region of Selangor. Tne main town of Sungei Besar is on the main
road, 85 miles from Xuala Lumpnr., "Sukamaju" (literally "Willing to
Progress") is the name of the FA located in Sungei Besar in the mukim of
Panchang Bedena, but the FA serves the whole district of Sabak Bernam an

area of 253 square miles with a total population of 78,000, The two main
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FPARMERS' ASSOCIATIONS IN MALAYSIA, 1972

TABLE 13

State State FA. | Area FA. | Membership | Assets (1)
Perlis - -8 3,387 308,563
Kedah - 17 74370 1,062,147
Penang 1 5 3,998 428,501
Perak 1 10 75759 956,581
Selangor 1l 6 7,540 2,216,948
N. Sembilan 1 6 7,068 552,953
Kelaka 1 4 4,336 170,141
Johor 1 10 10,050 1,455,569
Pahang 1 1 25,864 1,255,535
Trengganu 1 8 13,663 588,032
Kelantan 1 12 13,663 1,388,117
Sabah - 4 2,486 520,846
Sarawak - 1 451 30,910
Total 9 102 108,075 10,934,847
Source: Abdullah Ujang, "History, Organizatlon and Activities of

Farmers' Associations in Malaysia" (Kuala Lumpur:

Organization Authority, 1973), mimeograph.
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orops are padi (20,165 acres) and cocomut (41,825 acres). There are
10,000 farming families in Sabak Bernam. Double cropping of padi has
increased rice yield to 600-650 gantangs per acre in some areas.

The objective is to raise yield to 1,000 gantangs per acre.

South of Panchang Bedena is the pmukim of Tanjong Karang in the
district of Kuala Selangor in the south~west part of the state. Tanjong
Karang is the largest mukim in Selangor with 33 kampungs, only 28 of which
have village headmen (called sidang in this part of the state because of
the predominance of Javanese), Originally a swamp, Tanjong Karang was
developed for rice cultivation in 1940, The area of agricultural land in
Tanjong Karang is 34,000 acres (28,000 acres padi land, 6,000 acres planted
to coconut). Up to 1960 there was only a single crop of padi; by 1964 T4%
of the acreage had achieved double cropping. Like Panchang Bedena, the
padi yield in Tanjons Karang is quite high, averaging 600 gantangs per acre.
This is because the two gukims have one of the best irrigation schemes in
West Malaysia. Together they form the "rice bowl" of Selangor state,
However, Tanjong Karang has a population of nearly 58,000 at the 1970
census compared to 33,000 for Panchang Bedena. There are a total of 20,000
farmm households in Tanjong Karang.

The Sabak Bernam Farmers' Association

The Farmers' Association is one of the most important rural
economic institutions in the district of Sabak Bernam. Formed in 1969,5
and located in Surgei Besar the main township in the gukim_ of Panchang

Bedena, the FA "Sukamaju" comprises 43 s.a.u.'s with a total membership

5In point of fact, this FA had been functionally operating
gince 1967 as a single-purpose farmers' association.
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of 2,829 farm households. The s.a.u.'s act as outposts of the area FA
extension service, functioning as loocal centres for the distribution of
Beeds, fertilizers, farm equipment and other sﬁpplies. They also act
as collecting centres for farm produce. More than thisg, the S.a.l.'s
were designed to be local forums for the discussion of farming problems
and avenues for the cultivation of local leadership. The leaders of
the s.a.u.'s are elected by the member farmers in an assembly usually
held in the mosque or surau.

The score of activities of the FA is defined in terms of three
major functional areas, namely agricultural extension, economic activities
and credit. Undoubtedly the most important service, agricultural
extension work requires more resources than most FAs can command., The FA
organizes group discussions and demonstrations on proper land utiliza#ion,
correct application of fertilizers, explaining precedures for control of
pests, diseases and weeds, teaching operation of powered tillers and
harvesters and establishing demonstration farms. Because of the importance
of the coconut acreage in Sabak Bernam, the FA has directed attention to
the rehabilitation of coconut holdings and introduction of intercropping
of cocoa or banana with coconut. It also alvises farmers on poultry
rearing for meat and eggs and provides day-o0ld chicks at cost.

More important than the provision of technical knowledge, the
Extension Section attempts to instill into members the concepts of
berdikari (independence, or standing on one's own feet), jayadiri (self-
improvement) and semanzat perpaduan (unity), as well as strengthening the
organization and activities of the s.a.u.'s. In 1969 there were 16 units
(s.a.u.'s) with 716 members; this number had increased to 43 s.a.u.'s

with a total of 2,829 farm-household members by 1973. The B.2.u. in
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Sabak Bernam is not merely the basic organizational unit of the FA, it

is used ag the mechanism for group action at the subvillage or village
level.  For example, the FA contracts to supply high yielding planting
materials aﬁd seeds to the State Department of Agriculture, Youth Land
Schemes, research institutions and other govermment agencies. The FA
subcontracts these to individual members through the chiefs of the S.a.u.'s,
in this way increasing the incomes of its members.

The major activities of the Economic Section are sales of
agricultural inputs and implements to members and non-members; supply of
Planting materials to goverrment agencies; sales of livestock requirements
(day-old chicks, feeds and medicines) to poultry rearers; sales of consumers
goods in its own cooperative shops; marketing of table birds, eggs, and
other produce; and transporting of agricultural produce from collection
points. The "Sukamaju" FA also operates a petrol station to generate more
revenue, One of the advantages that the "Sukamaju" FA has o' er the Tanjong
Karang FA is a rice mill, But one problem facing the "Sukamaju" FA i3 how
to provide better marketing services, FAs do not have enough capital to
accept farm produce for sale on anything more than a consigmment basis;
nor does it have the transport and other collecting facilities to reach
the remote farmers., Small farmers need immediate payment for their produce,
Consequently, a large proportion of the coconut farmers sell to middlemen
(some of whom come out-of-state and offer premium prices), and the rice
farmers sell their padi to the local agents of the National Padi and Rice
Authority or to the local cooperative. Clearly, the FA has succeeded in

only providing inputs and provided poor service at the output end.
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The Crudit Sexrvice of the FA supplies short term loans from
its own capital as well as funds secured through bank loans., The FA
is an agent for the Loans Programme of the Agricultural Bank. The Bank's
interest rate of 96 per planting season of six months is relatively high.
The FA receives a commission of 1.2%% on loans. The value of such loans
handled for the last 5 seasons amounts to nearly M$1 million. In addition
the FA gave out nearly $240,000 as loans for padi production, land rent
and business or social purposes during 1971-1972, The FA also operates
a Savings Programme for members. Of the 50 farmers interviewed in
Panchang Bedena, 359 get some form of credit from or through the "Sukamaju"
FA, A farmer~-member can borrow M§200 from the FA and up to another M$400
from the Agricultural Bank of Malaysia on the guarantee of the farmers'
agsociation. The low percentage of borrowers does not necessarily mean
that credit is unavailable (though the interest charges are high); rather,
farmers seem to be afraid to borrow money unless absolutely unavoidable
for fear of inability to repay the loan after harvest. The FA also
encourages its members to save by selling them additional shares and
through its passbook Savings Programme. Indeed, among the many exhortative
slogans and murals on the interior walls of the FA building is a Dickensian
reminder: "Lomfortable Living - Income $100, Expenditure $90!" Year-end
balances in the Savings Programme showed a sevenfold increase from 82,072
in 1971 to 814,168 in 1972 after withdrawals.

In the space of four years the total assets of the FA rose from
822,713 in 1969 to 1%$920,107 in 1973. Profits rose from $2,646 to £84,197
and net worth jumped from 8,770 to §197,967 over the period. In 1972,
Sukamaju was awarded the "Best FA Shield"., It is perhaps an unfair measure

of success to use the sales or profit criterion because as a supplier or
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agent for state and district development projects, the FA has a built-in
insurance against loss. Moreover, there was a bit of historical good
timing that when the Sukamaju FA was started, government development
projects were begun in the Sabak Bernam.

Beyond this historical advantage, the successful institutionali-
zation of the FA in Sabak Bernam was due to a responsive (at the same time
independent-minded) farming community. It is also a highly politicized
region. Most of the 50 respondents are UMNO members (627), 56% of those
interviewved said they were members of the FA, 32% were members of the
local cooperative, and 18% were membors of village development committees.
Unlike other areas, where the FA is an arena for political infichting among
members of UXED or PMIP, or between political parties, there is strong
support from the local politicians, This may be because the general manager
being a long-time agricultural officer (14 years) has himself become a

political force to be respected by the wakil rakyat., The importaat ingre-

dient at Sukamzju FA is the commitment of the management to agricul tural
modernization and his ability to mobilize support for the FA's activities.,
Constantly on the move around the district, the FA general manager is
better known than the district officer. Asked whether he ig generally
accessible, 765 of the respondents said yes. If success tends to breed
success, then the choice of Sukamaju as the Showpiece FA for foreign
visitors and h:nce the special attention showered on it by federal and
state agriculture departments perhaps has the =2ffect of conferring honour

upon it and providing greater motivation to rerpetual upgrading.
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The Farmers' Agsociation at Tanjong Karang

The Tanjong Karang FA was set up in the same year as its
neighbour and the organization is structured along the same lines.,
Its total membership is 2,500 or slightly more than 107 of the farming
households. Indeecd the agricultural community is no less worse off than
Sabak Bernzm in terms of location, access to road and transport, irrigationm,
productivity of the soil, and other endowments, The irrigation system is
one of the best in the country., They are contiguous communities. Padi
covers about 28,000 and coconut about 6,000 acres of the cultivated acrcage.

Compared to FAs in other states in Peninsular Malaysia, the
Tanjong Karang Farmers' Association would be regarded as successful., Yet
there is no doubt that the first thing which strikes one is the relativaly
greater vitality of the Sabzk Bernam FA compared to the Tanjong Karang FA.
There are a number of indicators available., There are only 20 SedeUe's
in Tanjong Karang compared to 43 in Sabak Bernam. Thne bulk of the capital
resources of a farmers' association comes from the sales of shares to the
membership., Like Sabak Bernam, Tanjong Karang is provided with a FA building
costing about ¥$50,000, To raise working capital, shares valued at 85 each
are sold to the members. The subscription of §1 per annum would otviously
be inadequate. In 1969, the Tanjong Karang FA started with $6,000
capitalization increasing to $28,830 by September 1973. This compares
poorly with Sabok Bernam FA which started with 716 members and a capital
stock of $5,000 in 1969 and showed a membership of 2,828 and a capital
stock of $54,625 by 1973. The pressure to declarc annual dividends
restricts the FA's ability to plough back profits. This problem is more
acute at Tanjong Karang where the Board of Directors is insistent on

profit-making activities for the FA, yet the organization could not begin
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to undertake such activities without a larger membership and a stronger
financial position., Boards of Directors of FAs are by composition
farmers, individuals who are lower in education than the staff of the
agsociation. They give direction through the monthly meetings. The
Board of Tanjong Karang FA meets infrequently and has few constructive
opinions to make when it does meet.

At the time of the survey, the Tanjong Karang FA was not able
to provide extension services to farmers because there was no available
staff to perform such tasks. These duties were undertaken by the district
agricultural department. Besides the pcultry farm at Parit Serong where
3,000 chicken are reared and the intermittent planting of cocoa, thers are
few other extension activities. Apart from providing the usual production
inputs (seeds, fertilizers, pesticides, etc.), the FA rents out its 6
two-wheeled tractors but this is grossly inadequate, However there are
405 such machines owned by private individuals, f:rmers and non-farmers.
The FA undertakes to buy padi as an agent of the lational Padi and Rice
Authority (Lembaga Padi National).

There is no savings programme in the Tanjong Karang FA, Partly
this is due to competitive savings institutions, e.g, post office savings
banks, commercial banks, pilgrims' fund, and thrift and credit cooperatives,
but since such institutions are also present in Sabak Bernam, this
situation must be ascribed to a less than activist policy on the piurt of
the FA, Like the Sukamaju FA, the association in Tanjong Karang provides
seasonal credit for padi production, renting or purchase of land,
agribusiness and social activities from its own funds and as a guarantor-
agent for the Agricultural Bank., Although it conducts a smaller-scale
loan business than "Sukamaju®, the repayment record appears better than

the latter's.
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TABLE 14

IOANS GRANTED TO FAEMER-MEMBERS

'BY AGRTICULTURAL BANK AND FARMERS' ASSOCIATIONS

e

Yeaxr Agricultural Bank Loaus FA Funds
(2wo Seasons) S.B.FA | T.K.FA S.B. FA T.K. FA
1971 () (u$) (us) (u8)
Total Ioans 194,929,210 | 151,719.70 111,526.15 { 97,887.48 .
Awmount Bepaid | 194,929.10 | 130,252.41 35,944.00 | 88,301,51
Balance - 21,467.29 75,532.15 9,585.97
1972 ‘
Totel foans | 1%8,003,22 | 195,290:52 127,935.49 | 72,716.15
" knount Repaid '3223935.43 110,355.19 57,264.79 | 61,453.15
Balance 75:947.79 | 84,935.33 70,670.85 | 11,263.00

Source: " Sabek Bernian FA énd Tenjong Karang FA.,
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FAs are embedded in a very political rural.Cnvironment.
Although the Sabak Bernam district is highly politicized, the FA could
operate autonomously because of the strong personality of the general
manager and his ability to fight off domination by the local political
elite. The general manager of the Tanjong Karang FA 1s a relatively
younger agricultural assistant who has little confidence ahout the future
of the association he manages., This uncertainty about the role of the FA
might have been the signal for goal subversion by the local politicians
who sit on the Board. Having lost control over his Board, the general
manager himgelf lost autonomy. In faot, there seems to exist a stronger
element of conflict between the politician and the administrator in
Tanjong Karang whick has spilled over into all rural organizations.
Besidss this, the traditional ermity between the cooperative society and
the F.\ is more sharply defined. Of the 50 respondents in a sample survey,
23 (465)) were FA members and 24 (48/5) were members of the local cooperative;
the figures for Sabak Bernam were 56% and 32%., Asked to state which
orfanization plays an important role in the development of their area, in
Tanjong Karang 285 named the FA, 32%5 the cooperative movement, & the
villege development committee., In Sabal: Bernam the pexrcentages were 74%
FA, 245 Cooperatives, 1655 the village development committee, 505 of the
respondents in Sabak Bernam have participated in the projects undertaken
by the FA, and of this number 9%% were involved in the cocoa intercropping
scheme. On the same question, 10 of the respondents in Tanjong Karang
sald they had participated in FA programmes, chiefly the cocoa scheme.

The overall picture that emerges is that the Tanjong Karang
¥A is less institutionalized, less sure of its destiny and ability to

influence the rural environment and less able to elicit participation in
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its projects in comparison to the FA in Sabak Bernam, This is a relative
queation. Quite a different quesiion is whether the presence of these
two FAs makes any contribution to the development of the two localities
(measured in terms of productivity, income and welfare), Alfhough the
conclusion must be tentative because of the recent introduction of
farmers' associations, an attempt is made in the following section to
evaluate their performance in rural development.

Farmers' Associations and Rural Development

Although the total padi area is small, about 50,000 acres oxr
T4 of the total cultivated land in Selangor, the two districts which serve
as the site for this research exercise represent the "rice bowl" of
Selangor. However, yields in Selangor have been the highest in the whole
country as can be seen from Table 15. The national weighted average yield
for mein season wet padi during the 1962-1970 period was 404 gantangs
(1,01 tons) per acre and 454 gantangs (1.13 tons) per acre for off-season
wet padi. Selangor has averaged 534 gantangs (1.33 tons) and 550 gantangs
(1.37 tons) of padi per acre for the two crops, respectively.6

Total padi production in Selangor has doubled over the past
decade., The acreage double-cropped has risen from 5,000 to 50,000 acres
over the period 1962-1972. (See Table 16). The total planted acreage
has increased by 83 per cent, It is difficult to get recent productivity
figures but fairly good estimates put the average yield for Tanjong Karang
at 650 gantangs (1.62 tons) of padi per acre and about 600 gantangs
(or 1.5 tons) for Sabak Bernam.

6400 gantangs of padi equal 1 ton of padij; however, 615 gantangs
of padi equal 1 ton of husked rice.
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TABLE 15

WEIGHTED AVERAGE YIELD OF PADI FER ACRE IN

PENINSULAR MALAYSIA, 1962-1970

States (guntangaaore) | (gantangajaore)

Johore 298 366
Kedah 492 439
Kelantan 211 47
Malacca 369 395
Negri Sembilan 414 435
Pahang 253 333
Penang & Province Wellesley 470 470
Perak 387 418
Perlis 507 421
Selangor 534 550
Trengganu 249 368

Peninsular Malaysia 404 454

Source: S. Selvadurai, Padi Farming in West Malaysia (Kuala Lumpur:
Ministry of Agriculture and Fisheries, 1972), p. i3.
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TABLE 16

SELANGOR: PADI ACREAGES PLANTED, ESTIMATED YIELDS
AND PRODUCTION, 1962-1972. (ONLY WET PADI)

Main Season Off Season Total

Period Planted: Yield Production Planted:y Yield Production Planted: | Production

(*000 (gantangs | ('000 (*000 | (gantangs| ('000 (o000 (1000

acres) | per acre)| gantangs) acres) | per acre) acres) acres) gantangs)
1962-63 50 497 24,961 5 433 1,966 55 26,927
1963-64 53 548 28,774 10 495 4,980 63 33,754
1964~-65 51 439 22,569 33 453 14,741 34 37,310
1965-66 50 536 26,537 32 510 16,320 82 42,857
1966-67 28 477 13,552 35 467 16,140 63 29,692
1967-68 48 565 27,154 < 43 575 24,769 91 51,914
196869 50 614 30,860 47 676 31,860 97 62,720
1969-70 49 533 26,197 33 607 19,821 82 46,0138
1970-71 51 543 27,476 49 605 29,772 100 57,248
1971-72 51 501 25,591 50 587 29,435 101 55,026

Source: Monthly Statistical Bulletin of West Malaysia, March 1 (Kuala Iumpur: Department of Statistiocs,
1974)s p. 34.



Padi productivity is a function of many factors such as
irrigation, farming practices, soil fertility, timing of cultivation,
quality of seeds, and so on. The farmers' association plays a direct
role in the padi cyocle by promoting besttse cultivation methods, providing
credit for production needs and generally ensuring available supplies of
agricultural inputs., But there may be no corrrlation between an "efficient"
FA and productivity. The following table shows the comparative responses
of the samples of farmers in our two areas about ihe assistance and
benefits they have derived from membership in the farmers' association.,

Extension, economic and credit facilities have the most direct
relationship to the production cycle., On all three service areas,
respondents in Sabak Bernam rated. the "Sukamaju"™ FA positively, while
interviewees in Tanjong Karang showed little response to all four items.,
It has been noted that the amount of credi{ or loans provided by the
former FA was much higher. Yet there is vo doubt that padi productivity
is higher in Tanjong Karang, This greater productivity is due to the
relatively more fertile soil, the availability of one of the best
irrigation sysiams in the country and the higher level of specialization
in padi cultivation as a crop. Sabak Bernam devotes more acreage to
coconut as well as having a higher proportion of mixed farmers.

The relationship between the existence of F2 facilities and
agricultural productivity remains tentative, but, undoubtedly, by making
available supplies of fertilizers at goverrment subsidized prices (30¢% lower
than market rates), FAs perform an important service. However, FAs have
little control over the quantity and frequency of fertilizer usage. One of
the obstacles to greater productivity is the rising cost o agricultural
inputs. FPertilizers and insecticides, for instance, have iacreased by 1005
in price,
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SATISFACTION WITH ASSISTANCE OR BENEFITS RECEIVED

TABLE 17

FRQ MIMBERSHIP IN FARMERS' ASSOCIATION

SR NN 3 08I8 B3 =R =3 = s
Sukamaju FA (N=50) | Tanjong Karang FA (N=50)
Benefits/Facilities
Fumber % Number %
Satisfied Satirfied
Bxtension services 35 70.0 3 6.0
Economic services 16 32.0 0 -
Crelit services 22 44,0 18 36.0
Marketing services 0 - 0 -




Farmers' incomes depend on many factors: productivity, size
of farm, costs of production, and opportunities for nonfarm work, The
average cultivated area per faxm was calculated to be 5.2 acres in

7

Tanjong Karang and 6.1 acres in Sabak Bernam,’' with 4.2 acres and 5 acres
respectively devoted to padi in those two localities. Most farms have &
padl area of between 2 acres and 10 acres, with the bulk falling within
2 acres and 6.99 acres. (See Table 18).

Figures of farm incomes are notoriously unreliable, Officials
in the field give M260 per month as the cash income »f a household. Ome
gource hag calculated the average net income per annum of farmers in
different padi areas in Peninsular Malaysia as follows. (See Table 19).
The incomes of padi farmers are low, ranging from 431,000 to M%1,500
per annum for a farm family of five persons, Thus the per capita income
of padi planters is only about M$300 per annum compared to over M$1000
per capita per annum for the nation as a whole. Our recent survey of the
sample populations in Tanjong Karang and Sabak Bernam (Table 20) shows
no improvement in the income position since 196€. Incomes of over $2000
per annum were in both cases earned by farmers possessing over ten acres
of land, but it is to be suspected that most of it comes from rent. The
majority of operators worked about three acres of padi land., Indeed
three acres appear to be the optimal size for a single family to farm,
Jarger farm acreages and more intensive cultivation might increase income
but rising production costs are disincentives to greater effort. Production

costs consume at least 305 of total farm yields, a reflection of the

7Udhis Narkswasdi and S, Selvadurai, Economic Survey of Padi
Production in West Malaysia (Kuala Lumpur: Ministry of Agriculture and
Cooperatives, 1968), pe 55.
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TABLE 18

FARMS CLASSIFIED BY SIZE OF PADI AREA

(IN PERCENTAGES)

?i;eAgigﬁgs Tanjonigka:ang Sabak Bernam
1~ 1.99 14 13
2 - 2.9 32 10
3= 3.9 8 12
4 = 4.99 16 2
5= 6499 20 28
T= 9.99 9 11
10 - 14,99 1 5
100 100

Source: Narkswasdi

and Selvadurai, op. cit., p. 56
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AVERAGE ANNUAL NET INCOME FRCM FARM
AND OTHER SOORCES

TABLE 19

Tota;-z;erag:- " Net Farm Off Farm Ret P -

Area Annual Net Income Income Income Income
$ % $ % $ % $
Province Wellesley (1968) | 1,314 100 1,011 17 303 23 896 68
Kemubu (1968) 647 100 361 56 286 44 271 42
Sungei Manek (1970) 1,149 100 703 61 446 39 594 52
Changkat Jong (1970) 1,501 100 1,170 78 332 22 673 45
Besut (1970) 1,081 100 542 50 539 50 318 29
Tanjong Karang (1966) 1,640 100 1,174 72 466 28 1,004 61
Krian (1971) 1,111 100 750 68 361 32 691 62
Source: S, Selvadurai, p. 22.

Note: 1.

Net Padi Income forms part of Net Farm Income in Column 3.



TABLE 20

ANNUAL INCOME OF FARMERS IN SELANGOR

- In:—;:m:“m-“gﬂ;:;:;: Ka.ra.ng’z;:44;- Sabak Bernam (N=50)

No. % No. %
Less than ¥§250 4 9.1 4 8.0
$251 - §500 18 40,1 3 6.0
$501 -~ $750 8 18.1 2 4.0
$751 - 81000 3 13.6 10 20.0
$1001 - $1250 2 4.5 7 14.0
$1251 - 81500 2 4.5 6 12.0
£1501 - $1750 1 2,2 4 8.0
$1751 - $2000 - - 5 10,0
Above $2000 4 9.1 9 18,0

Source: Survey Data
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relatively higher cost of padi cultivation in Malaysia compared to other
parts of Asia, One interesting finding of the survey was that of the large
proportion of farmers who owned or operated three acres of land, incomes
varied from 8251 to $1750 in Tanjong Karang, and from 8751 to over $7000
in Sabak Bernam., Since landholding is constant, the higher range of
income in the latter place must be due to underestimation of production
inputs (for example, family labour) and the higher contribution to farm
income from coconut. The price of coconut has risen from four cents each
in 1960 to twenty-five cents in 1973.

The monthly income of $60 nevertheless appears too low. Home
consumption takes up about $30 per month, and off-faxm work brings in
about $40 per month. It is perhaps more realistic to put the average
monthly income of the farmer at between $120 and 8$130.

Padi is a seasonal crop, However, double cropping and the use
of fertilizers have ensured more constant employment and more stability
of income. Notwithstanding the high subsidy given, padi cultivation is
not a lucrative activity., Malaysia has adopted 2 rice gelf-gufficiency
Policy but the price of rice is ruled by administrative price-fixing by
the Lembaga Padi National, or National Padi and Rice Authority. This
agency fixes a guaranteed minimum price (@P) for different grades of
radi and undertakes to purchase padi at various govermment rice mills
and trading posts, but the price to the farmer is invariably lower because
a very high rate of deduction is imposed for moisture content. For example,
although the QP for grade C padi was 814.50 per pikul (133-1/3 1b), the
average price received for this grade was only $13.25, Over the past year,
the price received by farmers has improved because of upward revision of

padi prices by the government in the face of world shortages of the grain
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and the cultivation of premiuwnr grades. 3By producing higher grades
farners now fetch as high as $22 per pikul compared to about 817 for
grade B padi. Since FAs have no control over the GMP, they can only
assist farmers to get higher prices and incomes by advising on better
methods of harvesting, cleaning and drying. Where an FA has a licence
to do milling, as in Sabak Bernam, this can raise the farmers' income
gubstantially. The expression of dissatisfaction with the marketing
service of FAs in our two sample populations no doubt reflects the
unhappiness of padi farmers over the poor prices they receive..

There are limits to diversification of crops on padi land.
One limiting factor is the strict control exercised by the District
Office on land usage. Conversion of land to alternative uses often
takes from six months to a year to approve. The Chinese farm family in
Tanjong Karang has managed to earn more income than the other padi planters
because they have more cther enterprises on the farm, including vegetables,
poultry and pigs. In Sabak Bernam, there is a higher perceatage of
Malay farmers growing two crops, padi and coconut, as well as intercropping
of coconut with banana and cocoa.

Under the national xrural development programme, the provision
of rural social welfare infrastructure has received emphasis. Both
Tanjong Karang and Sabak Bernam are within three hours' drive to the
excellent health facilities in Kuala Lumpur. Eesides, there is z district
hospital and a number of health centres and c¢linics, Ante- and post-natal ¢
is also provided by kampung midwives., Selangor has the lowest infant
mortality rate (29.4 as compared to 40.8 per thousand iive-births for
the whole of Malaysia in 1970). The rural infant mortality rate varies:
. in Tanjong Karang and Sabak Bernam it is only about 35 per thousand live-
births in 1972,
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The average age of padi farmers is 40-45 years. Farm surveys
thow that the majority of padi planters have achieved only a primary
level education, invariably in Malay. (See Table 21). There is a strong
relationship between the level of education and farm productivity. Ability
to read and comprehend technical agricultural information, operation of
farm equipment and knowledge about sources of information are crucial to
modern farming., Primary education is free (though not compulsory) in
Malaysias 92% of the country's population agel 6.1 years were enrolled
in schools in 1972, Bcth the samples in our study reported 907 enrollment
rates by their children. But since about 50% of the farm households have
more than one child in school, the costs of education (other than fees)
prevent padi planters' children from contimuing up to the secondary level.

The dropout rate is definitely much higher in the rural than in the urban

° 34('&' iB *

In a survey carried out in 1966 by tae Ministry of Agriculture
in Selangor it was found that a farm family, on the average, spent about
406 working days on all types of work. This worked out to about 123 working
days per worker for the average farm family of 3.3 workers. Underemployment
Is still a serious problem in the rural a:e2s, Estimates of rural und-r-
employment in doublecropping padi areas like Selsngor range from 30/6 to 35%%.
This high rate of underemployment is due to the seasonal nature of padi
farming.

Farmers in Malaysia have not been known to starve but malnutrition
remains a health problem. Data for 1971 show that per head calories
intakc per day is 2,028 wiih a protein content of about 48 grams (of which

29.6% 1s derived from animal and 70.4% from vegetable zxouz:cem).8 These

8Trea8ury, Malaysia, Economic Report 1973-74. p. 61l.
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TABLE 21

EDUCATIONAL STATUS OF PADI FAHMERS

(IN PERCENT.GE)

Pa.nixing Localities

Educational Status

Illiterate | Primary School

Secondary School

Krian (Perak)
Kemubu {Kelantan)
Province Wellesley
Kuda River
Malacca

Lower Perak

Selangor

12
63
1
43
v o8 e Lo
Sy
o

87

36

.~88

o

o7

L2
51
[E3

Source: S, Selvadurai, ope cit., p. 19.
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?:lgu::es are below the optimum of 2,500 calories, The prinecipal
nutrients lacking in the diet of rural people, especially toddlers, are
protein, vitamin A and iron,

In general, however, the state of social welfare in rural
Malaysia is improving as a result of the upgrading of rural health
services, Farmers' Associations do not, however, play a direct role in
raising social welfare. At best they provide another linkage which the
adninisirative system can use, if it chooses, to reach the rural population,

Since FAs are relatively more integrated into the economic 1ife
of farming areas, they are often used as an agent to implement govermment
policy. The activities wnich FAs undertake under the extension service
are aligned to government policy goals on agricmultural Productivity and
higher levels of income and welfare, The cultivation of seedlings,diversi~
fication of crops and promotion of poultry and cattle rearing by FAs
have direct econormic returns to the farmers., Cocoa, for example, was
introduced as a now crop in 1971 iInto Sabak Bernam under an official subsidy
programme channelled oy the Ministry of Agriculture to the local FA (via
the State Department of Agriculture), Under the progranme, a participant
farmer in Sabak Bernam receives M$125 per acre for two years, The acreage
under cocoa in 1973 was 79450 acres. To ensure that the new crop succeeds,
the area FA chooses demonstration farmers from among the more enterprising
of its members. Area FAs undertake to produce seedlings (rubber and oil
palm) for the Department of Agriculture on behalf of the State Fa, In these
projects, the actual cultivation of seedlings is performed by small working
teams of farmers in the s.a.u.'s. Such off-farm work brings in additional
income to farmer-members. It is because of the greater extent of government
rrojects undertaken that the Sabak Bernam FA appears so much more dynamic

compared to the Tanjong Karang FA.
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The relationship between the farmers' association and other
technical departments in the district (e.g. the land office, veterinary
department, health, drainage and irrigation, and public works department)
is not merely symbiotic. Cooperative relations promo%e the amount and
quality of external inputs into the farm community. Besides these
administrative units, the FA operates in a sea of other political and
gocial institutions with which it must develop congenial ties., Table 22
shows some of the inctitutional membership ties of the sample populations
in the two FA areas. There is a great deal of overlapping membership in
local institutions, especially between FAs and cooperatives except in
certain villages where loyalty to one or the other is so strong that
memberg of the other orgg_.nization are virtually treated as "enemies".

In lapite of the low membership in JKKs, good relations with these

commi ttees are important to the success of FA activities. At the s.a.u.
level, it is not unusual to find that the unit chief of the small
agricultural unit is also the ketua kam sy the chairman of the JKK,

and the political boss of the local UMNO chawangan (branch). It requires
an ingenious FA general manager to steer clear of the local political
oonflicts and to tap the political power of local influentials for his
purpose. An excellent example of the ability of the Sabak Bernam general
manager in tapping political influentials for promotion of economic
projects is the case of a s.a.u. chief-ketua kampung-local TMNO leader
who became a demonstration farmer of the cocoa project with 2,000 trees
on a five-acre farm which at the same time cultivated fruits and reared
pouitry for eggs and meat. It is a mistcke to assume that FAs can
manipulate political leaders; it is often the other way round, for

farmers' associations provide ready-made bases for ambitious politiciansa.
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TABLE 22

MEMBERSHYP IN LOCAL INSTITUTIONS

Sabak Bernam

Institution ' Tanjong‘ Karang

Number % Fumber %

Farmers' Association 23 46 28 56

Cooperatives 24 48 16 32
Village Development

Commi ttees 1l 2 9 18

Political Parties 12 24 3 62

Mosque Committees 2 4 - -

Youth Organizations 2 4 2 4

Source: Survey Data
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The Sabal Jernam FA has not succeeded so much in manipulating political
power (although the general manager is, by all accounts, an astute

politician himself) ag in finding a happy modus opgrandi with the

political forces. :It is no coincidence that there is a high membership
in the FA and in ﬁMNO branche; in Sabak Bernam. The member of parliament
from the district is known to favour the FA over the cooperative movement,
He was also the chairman of the State FA and, since the 1974 Genexral
Blections, Deputy Minister of Agriculture and Rural Development.

The rationale of farmers' associations as economic institutions
for rural modernization is, ultimately, service to members since they are
voluntary organizations. But it is doubtful that membership brings extra
venefits. Certainly it is unclear that members of FAs have higher
productivity or enjoy higher incomes than non-members. Although members
can get credit and buy farm inputs at a discount, they also have to pay
the $§5 entrance fee and §1 annual subscription. Moreover, FAs levy 30 cents
gales commission for every pikul of padi marketed. Extension services are
important to agricultural productivity but these are equally accessible to
non-members as the executive or technical staff of FAs are also agricultural
officers in the district or mukim, In spite of their greater democratic
nature, involvement by members in policy-making of FAs is minimal., Members
may participate quite actively in ihe projects of FAs but they do not
directly take part in the decisinn-making process except in so far as they
elect the unit chiefs of s.a.u.'s and representatives to éhe ¥RA, and thus
indirectly the Board of Directors of the FA.

Farmers' associations have better qualified personnel and more
managerial orientation in their work style. The separation of powers

between an authoritative structure ccmprising the MRA-Board of Directors
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and an ability structure comprising the General Manager and his Section
chiefs probably makes FAs more responsive systems. Their vertical
linkages to the centre of govermment policy (through the Department of
Agriculture) and to the administrative system at the state and district
levels enhance their effectiveness. But, by the same token, FAs are
dependent on central government funded projects. While this is true FAs
have a greater degree of autonomy than the JKKs.

It is in its economic role that the farmers' association is
superior to the village development committee. First, FAs operate in a
larger area - at the level of ths mukim or district. While having little
autonomy over agricultural policy, FAs have control over budgets and
programmes., The scope of economic activities is much wider than JKKs
and cooperatives, Among the economic benefits to members one might
note the relative success of FAs in stabilizing prices and organization
of warkets for farm inputs and outputs; improving farm operations by
encowraging better techniques, including mechanization; and providing

S

a package of services.
Restructuring of Hural Organizations

The progress achieved by FAs has been commendable., 3By 1973,
120 area FAs had been set up with a total membership of 100,000, In five
years, the FAs have accumulated assets of $10 million and share capital
of 81 million, On the other hand, the agro-based cooperative societies

numbering 1,536 altogether have a combined membership of 146,000, and share

9See also F. Kuhnen, "An Area Farmers' Association-Its Structure,
Activities, Accomplishments and Problems", paper delivered at the Expert
Consultation on Integrated Rural Development Projects through Farmers'
Organizations in Asia, Kuala Lumpur, 20 November to 4 December 1973.
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. capital of slightly over §9 million,

10

The continuing conflict and rivalry between agro-based
cooperative societies and FAs and the confusing proliferation of rural
institutions led to the appointment of a Coordinating Committee in 1971
to study the possibility of combining the activities of rural organiza-
tions. As expected the 1971 study showed a lack of effectiveness of
rural institutions, deep conflict between the institutions and a wasteful
duplication of activities. In particular the conflict between agro-based
cooperatives and the FAs at the grassroots as well as the ministerial
level made coordination a priority task, Arising from a cabinet decision
t0 restructure rural institutions, ihe Farmers' Organization Authority
(FOA) was established by Act of Parliament in November 1973, The FOA
was located within the Ministry of Rural Economic Development.11 It is
charged with the function of coordinating the activities of rural
institutions and govermment agencies at the grassroots and to formulate
programmes for rural upliftment. )

The agro-based coope¥atives and the FAs will be amalgamated
into a new body called an Area Farmers Oxrganization (AF0). Because of
the strong commitment of farmers to the institutions, the process of
integration will be gradual with FAs and Cooperatives continuing zs

uni t-members of the AFO as well as direct individual membexrship.

1041mad Sarji bin Abdul Hamid, "Farmers' Organization -
An Integrated Approach to Rural Economic Development", (Kuala Lumpur:
Farmers' Organization Authority, 1973), De S.

1lAgriculture and Fisheries and Rural Development have been
combined into a single Ministry of Agriculture and Rural Development,
This might decrease interdepartmental conflicts in loyalty to the two
types of rural institutions, . )
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AFOs will be restructured along the lines of the FA, except that the
Board of Directors will be partly elected by the ¥RA and partly appointed
by the Minister. All the AFOs will be vertically coordinated by the FOA,
besides which the latter will coordinate the activities of government
agencies like the Pederal Land Development Authority, National Padi and
Rice Authority, and Malaysian Agricultural Research Development Institute
in the rural areas.

As an attempt to enlarge the coverage of the AFOs, agricultural
development centres (ADCs) will be established to cover a whole district
or 3-4 mukims. Each ADC will have about 2,500 farm families and serve
as a centre for a "package of comprehensive and integrated services" by
the AFO and goverrment agencies. The sites of existing FAs have been
transformed into ADCs, the home for the new AFOs. Eventually, the
government hopes to create 150 ADCs by 1975.

What the FOA represents is notning more than another superagency
established at the federal capital to direct grassroots operations. It
is a move towards greater central control. The problem with the FA was
that its business was only part of the normal work of the Department of
Agriculture. Before the formation of FAs, farm subsidies went directly
to the small farmers; after that there has been an increase in the indirect
costs of agricultural inputs to the rural cultivator. The original objective
of FAs was agricultural extension; with the overextension of ihe local
personnel of the department (in general administration of agriculture and
FA activities), the emphasis has shifted to sales. It is an example of
goal deflection.

Perhaps the AFO may overcome some of the organizational problems

of the FAs, but surely the basic question is will the AFO reduce the cost
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of production to the farmers, undertake extension services, provide
training in modern skills and agribusiness techniques? ILike the FA,
the AFO will be dependent on govermment development projects. What is
clearly indicated by the formation of the FOA is that there is a return

to the top-down strategy of rural modernization.
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IV. RURAL LOCAL INSTITUTIONS AND
RURAL DEVELOPMENT

The lack of time-series data makes any definitive conclusion
about the relationship between rural govermment and economic institutions
and the process of rural development extremely hazardcus., From the
Malaysian experience it is difficult to say whether rural administrative
govermment or rural economic institutions (1ike FAs) have a direct impact
on rural development, defined as higher productivity, increaaing incomes,
and better wellbeing. Certainly one difficulty of identifying the
contribution of rural institutions arises because of the impossibility
of separating out the role (direct or indirect) of the cemtre in the
rural developmental process. One preliminary conclusion, however, seems
justified, nomely, that efficient local institutions act as better
mediators or btrokers of development.

Rural development in Malaysia has such an importance to national
politics that the central govermment is bound to pay continuing attention
to the well-being of the peasant sector. There is, however, some
ambivalence about rural developmental strategy. On one point both the
Malay leadership and the rakyat seem to agree; that massive govermment
intervention is necessary to rural development, whether to ameliorate
yural conditions or to increase the factor endowments of the small
farmers. The dispute is over the instrumentalities for rural modernization,

Elective local government was not seen as an effactive

adminigtrative instrument for rural development for various reasons.

The plural nature of the rural and quasi-rural population made it
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extremely difficult for local goverrment to be used as a single-minded
instrumen~ of Malay upliftment. Indeed, the fact that formal local
govermments had been primarily established in towns and cities, centres
of predominantly non-Malay residence, and the fact that, over time,
these local authorities had become nests for the opposition parties
under non-i{alay leadership were severe handicaps to their ability to
win the support of the Malay rural popula.tion.1 The political antagonism
between the local authorities and the state and federal levels was a
eixusial influence on the choice of instrument for rural development.
The local authorities, it should be noted, could never command the
financial resources for the kind of rural modernization programme needed
to improve the conditions of the rural areas. Beyond these roasons,
however, there was a predilection towards administrative solutions among
Malaysian national decision-makers chiefly because the administrative
structure formed the most familiar and most reliable institutions for
rural change and control.

. The administrative gystem of rural local governance founded
on the District Officer - penghulu ~ village headman linkages is, in
many ways, an ingenious manipulation of traditionalizm. But it is not
an independent or autonomous system. It is a structure of governance
that encourages upward referral of problems rather than one that promotes
grassroots initiative. Rural administration from the mukim down is weak.

Villages have no means to sustain any system of effective administration.

1Since 1964 elections to local authorities have been suspended
and the administration of the state capitals and other urban councils
have been taken over by state government. In 1972 the federal and state
governments rejected, in effect, the recommendations of the Report of the
Royal Commission of Enquiry to establish elective district councils with
an expanded coverage of area end functions and appear to be opting for
appointive systems,
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The scope of functions expected of the ketua kampung and the village

development committee (jawatankuasa kemajuan kampung) is beyond the

capacity and power of these village "elders", even if they had the -time
to devote to their largely honorary roles as development agents. An

energetic headman could rally his followers to perform gotong royong

obligations, such as mending a bridge or repairing the mosque, but most
of the development programmes at the village level are sponsored and
financed by the goverrment or district administration. Participation by
farmers is ex-post, often in the form of public demonstration of support
for "show" projects. The penghulu, as the field agent of the district
officer, operates a kind of "ovtpost administration", without decision-
making powers or control over funds and lacking even the residual
charismatic influence of the village headman. Recognizing his lack of
autonomy, the more sophisticated villagers have been lobbying the elected
political representatives for funds for relatively large development
projects and referring to the penghulu on administrative matters only.

It 18 at the level of the district that adminisiration enjoys
gome autonomous power and control over personnel, resources and development
programmes. The district officer is the vitgl linkage upward to extra~
local resources and the conduit for technicel expertise in project
implementation from lateral departments. Nevertheless, the effectiveness
of district administration should not be exaggerated. The list of
functions assigned to the district officer and his assistants is formidable
but they perform indifferently on most items. At one level, the problems
of district administration may be seen as overburdening of an inadequately=-
staffed office with too many responsibilities; at another level, the

problem faced by the district office is its multiple subordination to
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pumerous higher-level organs, But the crucial reason is the traqsience
of the district officer. He is a federal civil servant seconded to a
gtate goverrment to serve in a particular district. His ambition is not
to become a local hero but to be transferred to the Federal capital or

to a ministry. The district officer who had been recruited directly into
the state civil service may be less mobile, but even he aspires to be placed
at the state capital. This does not mean that district administration is
merely dedicated to routine functions. Indeed, under the programme of
rurel modernization, there has been much constructional activity in the
districts. But there is a great deal of difference between a programme
for providing physical amenities and a programme for mass participation
and change in rural attitudes and agricultural techrnology. The emphasis
of district development administration has been on infrastructural
modernization.

The system of district, mukim and village administration is a
maintenance, not a developmental, structure. Refurbished and metamorphosized
iz some of its elements, it is nevertheless a system caught between
traditionalism and modernity. The traditional elements of the system have
helped to maintain the rural structure intact and assisted in ratifying
the intrusion of the modern roles typified by the politician, the district
officer and the technical officers. In the end, however, the system of
rural administrative governance has failed to bring about the kind of
development (in terms of attitudinal change, agricultural productivity oxr
income growth) that would integrate the rural with the urban sector. It
may, instead, reinforce the dependence of the rural peasaniry on a highly
benevolent govermment, Worse still, this system of governancé might be

open to the charge of perpetuating dual government for Malaysians at the
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local level and delaying the integration of 6.28 million (or T1%) of the
total population,

The formation of multi-purpose farzers' associations represented
a change in rural development strategy as well as a change in goal., The
farmers' associations were seen as possible modern economic institutions
to transform agricultural techniques and attitudes through'an integrated
programme of extension services, credit facilities, and economic activities.
The structuring of farmers' associations also permitted some measure of
participatory democracy (e.g. election of chiefs of small agricultural
units, representatives to the members' representative assembly, and
directors to the Board of the Farmers' Association), while maintaining
strong executive control in the hands of the seconded technical personnel
of the Ministry of Agriculture. There is some evidence that FAs are
becoming local forums for "politico-economic" interaction among the small
farmers and the local elite, in contrast to the predominantly "socio-
political” mode of interaction of the village development committeeg.

On the technical plane, it is true there has been a goal-displacement by
the management of the FAs because of the emphasis on sales and profits
rather than agricultural extension work. Nevertheless, FAs might
possibly emerge as autonomous rural institutions for economic change.

The attraction of the farmers' association as an instrument for
rural change lies in the gearing of economic activities to individual
benefit while at the same time encouraging some form of collective action
by centering agricultural development progrimmes at the level of the small
agricultural units. Its system of operation also provides for a horizontal
integration among local communities under the FA federal structure.

Although at the moment FAs in Malaysia have been dependent on the Department
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of Agriculture for technical and managerial staff, this does not
prevent them ffom acting as autonomous institutions. Farmers do
peroceive the FA as their organization rather than as zn extension of
bﬁreaucratic govermment.,

It is too early to assess the record of the A as an agent
of rural develomment. But it is safe to rate its potentialities in
the areas of agricultural productivity, income growth' and wellbeing at
the level of the individual farmer more highly than the achievements of
bureaucratic administration in similar settings. The farmers' association
provides a nexus for economic activity with influences (direct or indirect)
on production, credit, marketing and agricultural innovativu unmatched by
the local administrative system. It is not surprising that farmers have
consistently evaluated the farmers' associations more favourably than
village development committees. FAs, covering 5,000-10,000 acres and
involving 1,000-2,500 farmhouseholds, are economically viable institutions,
large enough co resnond to agribusiness opportunities, Village development
comni ttees, being structures to keep political life within approved nomms,
are more suitable for self-sufficient rural economies. District civil
bureaucracies are Janus-faced institutions, maintenance structures trying
to he developmental agents. The modernization of rural agriculture
requires organizations that will promote market-oriented production.
Farmers associations are more suited to fulfill this role than any of
" the rural institutions in the Malaysian countryside.

But, once again, thé; conclusion is derived from a comparative
perspective. ¥As appear so much more efficient in comparison to local
institutions like the JKKs that are poorly articulated to the needs of

‘Tural change. Their "success™ is not autonomously defined, but largely
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due to the support given them y ‘ue Department of Agriculture in the
form of seconded-personnel, .44 fertilizer subsidies, technical
expertise and contractual ag. ') usiness like cultivation of seedlings.
Although FAs have much antonom;, this freedom of action is pyrrhic:
successful FAs are those that nurture the linkages with the bureaucracy.
Alternatively, successful FAs are those that have developed strong

reciprocal ties with the wakil rakyat. However, there is a caveat:

political affiliation is not an urmixed blessing for rural institutions.
Much depends on the congruency of goals between the political leaders
and the rural institutions. Rural institutions are often springboards
for political ambition and influential politicians can be an important
oqndu%t of development funds. The relationship between the two actors
.in the rural scene is transactional, not asymmetrical. This is a basis
for mutually beneficial interaction between rural actors.

The rural institutions descriled in this paper are new structures
implanted in the countryside. They have adapted themselves to the local
environment, in many cases changing modes of behaviour. But they are not
structures for revolutionary transformation of class relations in the
villages. They are essentially agents of the central government., There
is a paradox in the development of rural institutions in the new states:
when tney are weak and ineffective, central govermment steps in to
resuscitate them; and when they prove to be too strong or effective,
they also invite national intervention. Thus the enlargement of farmers®
associations to farmers' organizations (incorporating the rural cooperatives
as well) to cover greatly extended agricultural development centres may erode

the focused nature of rural local structures and functiois beyond their

capacity. Expressed as an enigma: Tradition harnessed for development
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contains seeds of its erosion; likewise, successful local institutions

contain seeds of their own demiae.2

2I am grateful to Professor William Siffin, Indiana University,
for this observation.
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