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This study examines the failure of the Malaysian state to create a Bumiputera Commercial and Industrial Class (BCIC) in the northern state of Penang. While analysts have emphasised the utility of strong states in inventing the bourgeoisie, especially in light of the impressive economic performances of the East Asian newly industrialised economies (NIEs), recent attempts to bring about a BCIC in Penang were unsuccessful, illustrating the extent to which the processes of class formation lie outside the control of even a relatively powerful state. It is suggested that although the state continues to maintain control over a large part of the economy, it is being challenged by dominant societal interests that were able to assert their economic and political interests, thereby limiting the state’s autonomy.
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When the New Economic Policy (NEP)1 was introduced in Malaysia in 1971, it was assumed that the state would play a bigger role in the economy by actively intervening on behalf of the bumiputeras.2 This could be because in the aftermath of the 13 May 1969 race riots, the prognosis that was given by the United Malays National Organisation (UMNO) elite pinpointed the socioeconomic imbalances between the different ethnic groups as the main culprits in sparking the deadly riots. As far as the UMNO-dominated government was concerned, a greater regulation of the market would bring about the sought-after levelling effect, which, in turn, would positively correlate to political stability. While the first prong of the NEP aimed to eradicate poverty irrespective of race, the second prong aimed to restructure society. As a matter of fact, the major thrust of the NEP was its fixation on the need to both industrialise and create bumiputera entrepreneurs. Nevertheless, it should be noted that the creation of the Bumiputera Commercial and Industrial Class (BCIC) was only actively pursued under the state’s Outline Perspective Plan (OPP II, 1991–2000) when the NEP had already ended. The existence of a BCIC was viewed as a means by which the Malays could enter the modern economy and thus raise their socio-economic status.

As early as the First Malaysia Plan (1966–1970), the state had set aside funds for development projects specifically for the Malays. The agencies that benefited from this were MARA (Majlis Amanah Rakyat or the Council of Trust for the Indigenous Peoples) and Bank Bumiputera, as they were originally established to foster Malay entrepreneurship through the provision of commercial loans and various projects. It is also commonly known that throughout the 1960s, the Malaysian state created trust agencies on behalf of the bumiputera. MARA, for example, was set up to challenge the dominance of Chinese domestic capital. Nevertheless, Malay forays into commercial activity in the 1960s were limited to small rural industries such as batik. In an attempt by the emerging bumiputera businessmen to pressure the state, two Bumiputera Economic Congresses were held in 1965 and 1968 in which demands for increasing the role of the state in strengthening Malay capital through MARA and Bank Bumiputera were made. A study by O. Popenoe (1970) had shown that many of these businessmen were influential due to their administrative positions and close relationships with political leaders. The state, however, was only able to give preferential treatment to Malay businesses in mining, timber, and transportation because it could regulate these sectors. Altogether, despite the preference given to Malay businesses, the policies of the 1960s were deemed unsuccessful because under the leadership of the first premier Tunku Abdul Rahman, the government remained committed to its laissez-faire policy. As such, economic policies under the Tunku only served to widen disparities, which infuriated the emerging Malay businessmen. This anger manifested itself within UMNO and was expressed in communalist terms.

With the advent of the NEP in 1971, the state essentially abandoned its laissez-faire policy in favour of a more interventionist stance. The same goal of creating a Malay commercial and industrial community was being pursued but with greater rigor. A new emphasis was given to achieving a 30% capital share for Malays by 1990. The government itself spearheaded this initiative by setting up implementing agencies to provide financial and technical assistance. In contrast to the pre-NEP era, the implementation of the NEP saw the government playing an active role in the economy. More than 94 agencies and 1,137 government-funded companies were set up during the NEP era to intensify bumiputera business and economic participation (Shukor, 2006: 43). These initiatives included a significant strategy to increase Malay and other indigenous ownership of capital assets, more specifically, equity in enterprises of the modern sectors of the economy to be held in trust by state public bodies.


Table 1:      Examples of bumiputera implementing agencies and their functions



	Bumiputera implementing agency
	Function



	MARA (Majlis Amanah Rakyat, Council of Trust for the Indigenous Peoples)
	Education, training, provision of technical and financial assistance, establishment of new industrial enterprises and management of enterprises in the initial stages with a view to the ultimate transfer of their ownership to the bumiputera themselves.



	PERNAS (Perbadanan Nasional Berhad, The National Corporation)
	To promote Malay participation in insurance, construction, trading, properties, engineering, and securities.



	UDA (Urban Development Authority)
	Commercial and property development for Malays.



	SEDCs (State Economic Development Corporations)
	To take up equity shares in joint ventures with the private sector. These shares will eventually be transferred to the individual ownership of Malays and other indigenous people.




Source: Second Malaysia Plan (1971).

As the main goal of the NEP was to increase Malay participation in the modern sector of the economy, state intervention on behalf of the Malays was deemed necessary because it was widely believed that the Malays could not compete successfully with established Chinese and foreign businesses. All of the state governments, for instance, were told to set up their own State Economic Development Corporations (SEDCs) that became involved in a myriad of business activities in collaboration with either foreign capital or local Chinese businessmen. It was envisioned that these state corporations would go into lucrative businesses such as timber, mining, and rubber plantations. Of all of the state enterprises, Perbadanan Nasional Berhad (PERNAS), which was set up in late 1969, became a major player in such sectors as insurance, construction, engineering, trading, real estate, mining, and securities. In addition, Permodalan Nasional Berhad (PNB, National Equity Corporation) was established in 1978 to encourage direct participation by individual Malays in the agencies that were acting on their behalf. By the early 1980s, PNB had taken over PERNAS’ leading role in the economy, and by the end of 1985 it had emerged as Malaysia’s largest conglomerate. Despite PNB’s success, many of the enterprises that were set up by the SEDCs suffered major losses.3

This article aims to examine the attempts of the Bumiputera Implementing Agencies (BIAs) in the northern state of Penang to enhance Malay participation in commerce and industry. I argue that the inability of the BIAs to improve the socio-economic well being of the Penang Malays is due to the contradictory nature of using the state apparatus to create a commercial and industrial community. Increased bureaucratisation has numerous repercussions in terms of efficiency gains and as a mechanism to promote patronage. Furthermore, states are known to make mistakes when choosing the industries and sectors to be promoted. When it comes to choosing which industries to promote, states are known to rely primarily on their subjective judgment, they have also turned out to be too ambitious and are found to be lacking in economic rationales.4

The above claim is based on the assumption that while the state plays a prominent role in economic development, it is less able to control and build the BCIC, as political and economic forces often restrict its autonomous decision-making process. The Malaysian state, for example, has to grapple with two opposing imperatives: the redistributive strategy (NEP) versus the need to industrialise. While these two imperatives might appear to be complementary, a cursory glance reveals that they rest on different modalities. Redistributive strategies entail greater state intervention, whereas pro-growth measures entail liberalisation. As Maznah (2003) has noted, this could not be accomplished without undermining fundamental aspects of the NEP. More importantly, the changing economic environment makes the preservation of the developmental state difficult in practical terms. Globalisation, liberalisation of trade and foreign investment, World Trade Organization (WTO) rules, and a dramatic rise in the number of free trade agreements did not allow the developmental state to protect and promote the BCIC’s agenda.

DEVELOPMENTAL STATE AND CAPITALIST DEVELOPMENT

Most development theories dealing with late industrialisation, dependent development, or unequal exchange in the world system give a great deal of attention to the state. Their main concern is to clarify the role of the state in exercising its direct and indirect influence on the economic growth of industrial latecomers. The concept of a “developmental state” focuses on political will, ideological coherence, bureaucratic instruments, and the repressive capacity necessary to formulate and implement effective economic policies and promote high-speed capitalist growth (Gereffi and Wayman, 1990). It is argued that the main preoccupation of the leaders of developing states is the need for rapid economic growth necessary to compete in the world market, and in the Malaysian case, the need to create a BCIC. It is further argued that economic growth in the developing world requires a planned and sustained state intervention and that the state be insulated from societal pressures (Johnson, 1982; Friedman, 1988). It is not surprising that most of the nations in developing states have been characterised by authoritarian regimes at one point or another. While there is a broad consensus among scholars that a divergence exists in state formation processes between the western and nonwestern settings, with states in the former emerging from warfare and societal conflicts and in the latter from decolonisation, there is less agreement on the nature of the states’ capacities across the developing world and their ability to bring about economic growth. The statist perspective has attributed the capability of the state to bring about economic growth in the developing world, more specifically in East-Asia, to capacity—the state’s ability to implement strategies to achieve its economic, political, or social goals in society. It is widely assumed that East Asian states are highly insulated from societal pressures and are therefore better able to carry out their objectives. Taiwan and South Korea have been cited as cases in which existing social norms and structures aided the state. In Taiwan, for example, the near-total absence of the rural elite allows the state to use agriculture taxes and surplus production to finance industrialisation without significant opposition, while in South Korea, the high status and autonomy historically accorded to the bureaucracy allow the state to recruit members of the traditional elites to its service and demand their allegiance to state goals rather than those of their own groups (Amsden, 1985; Evans, 1989). According to Gereffi and Fonda (1992), the rise of bureaucratic regimes in Latin America in the 1960s and 1970s and the subsequent “redemocratisation” has been used to explain development strategies in that region, while the reformulation of the bureaucratic-authoritarian model has been utilised to explain the greater coercive capacity and more exclusionary character of the developmental state in countries like South Korea and Taiwan, as well as the impact of the distinctive East Asian regional development. While an agreement exists that these states dominate their societies, there is also a consensus that the specifics of the state-society relations vary across cases and affect the states’ ability to carry out their projects. In Brazil, an initial state intervention resulted in high levels of economic growth, and the Chilean state was able to not only carry out its denationalisation but also to introduce free market principles and practices (Evans, 1979; Stepan, 1978). Alternatively, where strong states and equally strong societies exist, societal groups can resist state intervention (Cohen, 1989). In this case, the state may set out to achieve an ambitious economic plan, but its success will be highly dependent on state-society relations. Scholars have pointed out that even when a state has played a prominent role in economic development, it may still face resistance from highly organised societal groups with their own economic interests. The Indian and Mexican cases demonstrate the way strong states can be captured and constrained by societal groups. Rudolph and Rudolph (1987) characterise the Indian state as semi-autonomous or constrained and treat it as a third actor that influences economic development, along with labour and capital. However, they agree that while the Indian state is able to formulate and implement economic strategies with some success, its ability to carry them out fully is hampered by the societal pressures generated by a pluralist open polity. Regarding Mexico, Grindle (1986) and Bennett and Sharpe (1985) assert that state planning and implementation of economic policy and its reliance on and support of the private sector are the main reasons for its continued ability to direct development. Hamilton (1982) presents the dissenting view that the Mexican state was less able to control and build the private sector because foreign capital and business elites often restricted its autonomous decision-making processes. The democratisation of the once-bureaucratic authoritarian states in Latin America reflects the successful movement by societal groups to reorganise themselves and to assert their economic and political interests, limiting their autonomy.

Tselichtchev and Debroux (2009) argue that the Asian financial crisis had undermined one of the pillars of the developmental state: cooperative relations between government and business. Instead of supporting businesses through various kinds of preferential treatments, governments had to initiate speedy reorganisation and restructuring using a stick rather than a carrot. While East Asian states were able to guide, support, and protect domestic businesses and establish close ties with particular industries, companies, conglomerates, families, and clans, the Asian crisis had severed, or at least curtailed, these types of arrangements. They went on to say that resource allocation has become more market-driven, and the state’s role as creators, protectors, and promoters of particular industries has declined (Tselichtchev and Debroux, 2009: 64). Most states in Southeast Asia are expanding their Government Link Companies (GLCs) to establish them as key players and are actively going global. As such, Southeast Asian states are encouraging them to operate as autonomous, self-reliant business entities, competing at full strength domestically and globally.

CONCEPTUAL FRAMEWORK

While many scholars have utilised the developmental state approach in examining the success or failure of the third world states’ efforts to restructure their societies, focusing on the state’s autonomy in bringing about the desired policy outcome, it is argued here that the Malaysian case is better understood by using Migdal’s (2001) “state-in-society approach.” Migdal’s process-oriented approach illuminates how power is exercised around the world and how and when patterns of power change. Unlike the developmental state approach, Migdal demonstrates that actual states, their apparent resources notwithstanding, have had enormous difficulty transforming public policies into successful social change. The state-in-society approach demonstrates both that the states are fragmented and that they face a multitude of social organisations—families, clans, multinational corporations, domestic businesses, tribes, political parties, and patron-client dyads—that maintain and vie for the power to set the rules guiding people’s behaviour. These ongoing and overlapping struggles ally parts of the state with groups in society against other such coalitions. In the process, they determine how societies and states create and maintain distinct ways of structuring day-to-day life, including the nature of the rules that govern the behaviour of the people whom they benefit and disadvantage, which elements unite people and which divide them, and what shared meanings people hold about their relationships with others and their place in the world. In essence, state-society relations vary across regions, and the statist perspective of dominant states insulated from societal pressure directing resources to restructure society is not applicable across the third world.

Although Malaysia’s foray into heavy industries via the Heavy Industries Corporation of Malaysia (HICOM) mirrors the East Asian path, it concluded with heavy losses. This may be because these industries, especially the automotive sector, had relied on subsidised credit, government procurement provisions, and heavy tariff protections. More importantly, these industries were not subject to market-based performance. With regard to the BCIC agenda, Malaysia’s fourth premier’s desire for Malaysia to join the ranks of the Newly Industrialised Economies (NIEs) status meant relaxing some of the NEP’s requirements. The Industrial Coordination Act (ICA), for example, which was introduced to ensure that a 30% share of all investments was in bumiputera hands, was repealed because it stood in the way of foreign investment. With the Industrial Master Plan of 1986, the regulation of foreign equity participation was considerably more flexible, especially in the manufacturing sector. One hundred percent foreign-equity ownership of export-oriented companies was allowed (Maznah, 2003). With the gradual introduction of pro-growth policies, the state had essentially eased its control of the economy, with the exception of sensitive political ventures such as the automobile, petrochemical, steel, and cement industries. The only way, it seemed, for the state to promote the BCIC was through increasing corporate wealth. Privatisation, whether complete or partial, of some of the state’s strategic assets was announced in 1991 via the Privatization Master Plan. The national carrier Malaysia Airlines, postal and telephone networks, hospital support services, and highways were among some of the entities identified for the privatisation exercise. These assets were sold off to well-connected bumiputera tycoons. The Malay tycoons who emerged from this exercise, such as Halim Saad, Tajudin Ramli, and Wan Azmi, had primarily relied on their strong connections with the state for their success. As Ariffin (2003) has noted, the trend towards transferring shares from public companies to individuals continued unabated during the Mahathir era, which saw a greater involvement between UMNO and individual Malay entrepreneurs who acquired these shares. In addition, these assets were sold at much lower prices than their market values (Mahathir, 2011). As such, many criticisms were levelled at patronage, cronyism, and the lack of transparency and competitive bidding. As Malaysia was hit hard by the Asian financial crisis, some of these assets were renationalised, and the restructuring process of the government-linked companies is still ongoing. The strategy of increasing corporate wealth among bumiputeras by transferring shares proves to be an ephemeral phenomenon, as many Malay corporate figures had to be bailed out, and the number of bankruptcy cases among Malay entrepreneurs continued to rise, especially after the 1997–1998 Asian financial crisis (Shukor, 2006: 51). Moreover, Mahathir (2011) himself conceded that the BCIC policy had failed to create a bumiputera presence in the retail sector.

BUMIPUTERA PARTICIPATION IN BUSINESS AND INDUSTRY IN PENANG

Penang is the second-smallest state in Malaysia, with a total land area of 1,031 sq km and a total population of 1,520,143. It is the only state in Malaysia where the ethnic Chinese formed the majority, but a recent census has revealed that the Malay community is now the majority, comprising 43% of the population. The Chinese community makes up 41% of the population, followed by 10% Indian. While the state economy in 1969 was such that the state Gross Domestic Product (GDP) of Penang was RM680 million, with trade and agriculture taking up the lion’s share of the state GDP and employment, the state is now the third-largest economy in Malaysia, with manufacturing accounting for 45.9% of the state’s GDP in the year 2000. In 2010, Penang attracted the highest total of foreign direct investment (FDI) in Malaysia.

Table 2 presents the employment patterns in Penang, which coincide with the state’s objective to promote labour-intensive and export-oriented industries. Penang is the first state to pioneer the concept of Free Trade Zones (FTZs) in Malaysia and has managed to attract important attention from the multinationals (MNCs), especially those involved in electronic components. As noted above, these export-driven industries are exempted from the bumiputera equity requirement. Therefore, it comes as no surprise that the bumiputera presence in this sector is almost nonexistent, as the possibility of imposing an equity requirement on multinational companies was limited because they generally insisted on full foreign ownership.

On the contrary, the success of the BCIC policy in Malaysia was mainly restricted to state-controlled companies through the implementation of various vendor programmes. HICOM, for example, was required to increase local linkages and generate local technological capabilities, especially among bumiputera companies (Mahani, 2011). A vendor development scheme under the umbrella concept and consisting of mostly bumiputera vendors was heavily supported by PROTON. The Seventh Malaysia Plan reported that in 1988, 51 large companies, including multinationals, were entered as anchor companies, with 112 bumiputera companies appointed as vendors. Avenues for increasing Malay economic participation were also pursued under the government’s Privatization Master Plan programme. Despite the substantial public expenditure, this policy was not a success because bankruptcy cases among Malay entrepreneurs had been high (New Straits Times, 2005). The government itself acknowledged that the ownership of bumiputera business establishments was 34% in 1988 with a share of total business turnover of less than 21%; out of 52,000 licenses issued in Peninsular Malaysia in 1990, the bumiputera held only 28%, out of which 46% were in petty trading. In 1987, out of 21,000 distributors registered with the Ministry of International Trade and Industry, only 14.5% were bumiputera companies, and bumiputera entrepreneurs’ registered suppliers with the Ministry of Finance had an average paid-up capital of less than RM30,000.


Table 2:      Employment by industry (%) in Penang in 2008 and 2009



	Industry
	2008
	2009



	Agriculture, hunting and forestry
	1.4
	1.3



	Fishing
	1.0
	1.0



	Mining and quarrying
	0.1
	0.2



	Manufacturing
	34.7
	29.9



	Electricity, gas and water supply
	0.6
	0.4



	Construction
	7.8
	6.4



	Wholesale and retail trade; repair of motor vehicles; and personal and household goods
	14.0
	17.6



	Hotels and restaurants
	9.4
	8.7



	Transport, storage and communication
	5.1
	7.2



	Financial intermediation
	2.2
	3.0



	Real estate, renting and business activities
	5.5
	6.7



	Public administration and defence; compulsory social security
	4.2
	3.8



	Education
	4.9
	5.1



	Health and social work
	3.5
	2.8



	Other community social and personal services
	2.9
	2.6



	Private households with employed persons
	2.8
	3.4



	Total
	100.0
	100.0



Source: Penang Strategic Plan (2010).

The same trend could be observed at the state level. As in the situation at the national level, state assistance to bumiputera entrepreneurs in Penang can be categorised into several groups, such as providing the necessary capital, giving out capital loans, providing counselling and advice, providing business premises, and entering into cooperative arrangements with the relevant agencies. For example, BIAs such as Majlis Amanah Rakyat (MARA), Penang Regional Development Authority (PERDA), Tekun National Foundation (TEKUN), Amanah Ikhtiar Malaysia (AIM), and the SME Bank are involved in the provision of capital and loans, as well as providing assistance and advice. MARA and PERDA, for example, are responsible for providing the business premises needed by bumiputeras. It should be noted that the BIAs have been providing assistance to the bumiputeras for a significant period of time, and the amount of financial assistance available to bumiputeras has been increasing in tandem with their perceived needs. BIAs such as MARA, TEKUN and PERDA have been known to provide 100% funding and assistance to the bumiputeras (see Table 3). The TEKUN Foundation has been giving 100% of its loans to bumiputeras, mainly in the service and commercial sectors (88.2%), followed by the manufacturing sector (9.4%). In addition, MARA has also been giving loans to bumiputera entrepreneurs in the service and commercial sectors (60.1%), the manufacturing sector (11.3%) and the wholesale sector (12.8%).

Despite efforts made by the BIAs to facilitate easy access not only to capital but also to business premises, bumiputera entrepreneurs still lagged behind in the ownership of commercial premises in Penang. Table 4 shows the percentage of commercial buildings owned by bumiputeras in Sebarang Perai. While this might not provide an accurate indicator of the bumiputeras’ business activities, it offers a rough estimate. While it can also be argued that easy access to credit and business premises per se cannot propel the BCICs to the forefront of commerce and industry, the bumiputeras’ inability to own commercial premises in spite of the efforts made by the BIAs suggests that other forces might be at work in creating a successful commerce and industrial community. One argument is that because bumiputeras are given easy access to both capital and business premises, they are less likely to develop genuine entrepreneurial skills.5 The more convincing approach is that because the Malay business community is both given a monopoly on contracts with values less than RM50,000 and preference in the issuing of licenses where licensing requirements apply, they are more likely to develop a political alignment with politicians and work closely with the BIAs in such sectors as construction. Occasionally, such special relationships between bumiputeras enterprises and the BIAs present no difficulties for the legitimation of the NEP/NDP; some bumiputera entrepreneurs are willing to forge an alliance with influential politicians in order to receive easier access to both financing and rent. Nevertheless, the alliance between the state and the chosen bumiputera entrepreneurs has acted as a restraint on genuine bumiputera entrepreneurs’ development, which is clearly demonstrated in the extremely low level of bumiputera participation in small and medium industries (see Table 5). The data show that bumiputera participation in sectors such as metal-based industries, electrical and electronics, rubber and plastic products, service providers, printing and paper products, factory related services, ICT services, retail and whole activities is low.


Table 3:      Statistical information on funding by agencies in Penang (2001 to September



	
	Number of borrowers



	Agency
	Bumiputeras
	Percentage (%)
	Non-bumiputeras
	Percentage (%)



	MARA
	784
	100
	–
	–



	SME Bank
	168
	74
	58
	26



	SMIDEC
	57
	17
	275
	83



	PUNB
	55
	100
	–
	–



	PNS
	–
	–
	3
	100



	PERDA
	85
	100
	–
	–



	TEKUN
	2,339
	100
	–
	–



	AGRO Bank
	2,820
	89
	361
	11



	AIM
	3,372
	99
	32
	1



	BSN
	4,891
	53
	4,334
	47



Source: MARA, 2005; SMIDEC, 2006a; PERDA, 2004; TEKUN, 2006; UTAS, 2005; BSN, 2004; AGRO Bank, 2006; AIM, 2001.


Table 4:      An estimate of bumiputera commercial real estate ownership in Seberang Perai
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The Federation of Malaysian Manufacturers (FMM) has pointed out that the presence of BIAs has crowded out private sector investments in various areas of economic activity, including displacing private bumiputeras from participation in business. Because the BIAs at both the state and federal levels were involved in various subsectors of industrial manufacturing ranging from industrial chemicals, iron and steel, transport equipment, and food products to nonmetallic mineral products, these agencies became competitors for the few private bumiputeras in these businesses (Federation of Malaysian Manufacturers, 2011). According to the Federation of Malaysian Manufacturers (2011), the involvement of the BIAs in various sectors of the economy has created uncertainty and unfair competition, distorted the market, and contributed to losses in investor confidence. Without a reliable market structure as a base, the state’s efforts to strengthen the bumiputera entrepreneurs are likely to be fruitless.


Table 5:      A list of industrial categories vis-à-vis bumiputera and non-bumiputera participation



	No.
	Industry
	Bumiputera
	Non-bumiputera
	Total



	1.
	Pharmaceutical
	4
	9
	13



	2.
	Printing and paper products
	-
	1
	1



	3.
	Metal-based industries
	3
	74
	77



	4.
	Electric and electronic
	12
	142
	154



	5.
	Non-metal industries
	3
	22
	25



	6.
	Wood and wood-based products
	20
	41
	61



	7.
	Rubber products
	2
	42
	44



	8.
	Plastic products
	2
	95
	97



	9.
	Chemicals and petrochemicals
	8
	38
	46



	10.
	Other products
	-
	7
	7



	11.
	Logistics
	3
	2
	5



	12.
	Food and beverage
	31
	111
	142



	13.
	Machines and engineering
	26
	225
	251



	14.
	Service providers
	3
	3
	6



	15.
	Transportation equipment
	3
	15
	18



	16.
	Printing and paper products
	-
	79
	79



	17.
	Service and peripheral products
	-
	7
	7



	18.
	Manufacturing-related products
	3
	67
	70



	19.
	ICT-related activities
	-
	5
	5



	20.
	Professional management services
	4
	7
	11



	21.
	Retail and wholesale
	2
	12
	14



	22.
	Textile, clothing and leather
	8
	32
	40



	
	Total
	137
	1036
	1173



	
	Percentage
	11.7
	88.3
	100



Source: Small and Medium Industries Development Corporation (SMIDEC), 2006b.


By assuming that inadequate capital was the factor preventing bumiputera entrepreneurs from being competitive, the BIAs in Penang expanded their role as the primary sources of investment loans for entrepreneurial activities. While the availability of financing through the state might have benefited some bumiputera entrepreneurs, it did not have the intended effect. More often than not, the BIAs found themselves propping up weak bumiputera entrepreneurs or business cronies who were the beneficiaries of contracts and rents provided by a political leader and/or his political party (Saravanamuttu, 2008). Moreover, most bumiputera entrepreneurs believed that once given, the assistance need not be repaid, and that they were not required to abide by the terms and conditions of the loan agreements entered into with the state6. The general incentives and support that the BIAs offered appear obviously inadequate because the state has no way of controlling the market in which the bumiputera entrepreneurs operate. In addition, the level of bureaucratic red tape and political interference in certain agencies has led to delays and obstacles in the provision of both capital and business premises. It is an open secret that all enactments providing for the setting up of BIAs specified that the chairman of each agency will be the person holding the office of Menteri Besar (MB) or Chief Minister (CM). This has led to what Abdul Rahman (2008) describes as state-government-party collusion.

Even so, the state has been unable to overcome the limitations imposed by the market structure, as its difficulty in creating a BCIC in Penang illustrates. Most bumiputera entrepreneurs in Penang depend on the bumiputera community for support. For example, 95% of the customers of the products produced by bumiputera retailers and wholesale outlets are bumiputera themselves (Pulau Pinang Economic Planning Unit, 2007). This stands in stark contrast to the abilities of well-connected bumiputera entrepreneurs to capture more rents in the construction industry. Because the state has been involved in the economy at different levels, acting as everything from a simple allocative agent to a builder of infrastructure, the tendency also exists for the government bureaucracy to turn into a rentier class. It is the interests of this class that the state has defended, and the NEP was managed to create an oligopolistic bumiputera community because it favoured a small number of well-connected Malays. To be sure, the small group of Malays put in charge of the Government Link Companies (GLCs) are connected with senior politicians and were provided with not only huge loans but also guarantees of lucrative state contracts.

The failure of the BIAs to create the BCIC can therefore be analysed using Migdal’s state-in-society approach. While the statist model assumes that third-world states would be able to restructure society according to Western conventions of state authority, this may not be applicable in the Malaysian case. The Penang case has illustrated that BIAs are part of the general administrative structure of the government and are a subsystem of the political system. Even in the sectors in which the BIAs are able to influence outcomes, there is mismatch in the allocative process, which illustrates that the separation of political and administrative spheres of government are fictional in many nonwestern societies. In Malaysia, the broad social political goals of the NEP mean that any attempt to maintain a formal separation is of little value. An understanding of the role of the BIAs is incomplete without a careful consideration of the political factors that influence their actual operations. The challenge of creating a BCIC in Penang is compounded by the fact that there were no businesses that had been in existence for many generations. On the contrary, during the early part of the NEP, opportunities were given to create the BCIC by economic/political leaders such as Tengku Razaleigh Hamzah and Tun Daim Zainuddin. Policies were designed to create opportunities by offering preference if they could deliver goods or services at the prevailing market price. However, the cost and quality requirements were often not met because there was no strict appraisal or progress. That fact created dependency and complacency (Mahani, 2011).

It also follows that any investigation of the developmental state has to factor in the constraining effects of the neoliberal global context. Social policies predicated on market fundamentalism will inevitably come into conflict with the developmental framework, especially with the effort to redress economic inequalities based on race. Thus, the image of the state also varies in relation to its specific engagements with society in general (national, regional, and global), suggesting that in relation to its practices, the state is at once limited, constrained, divided, and fragmented. A key facet of the state’s efforts to create the BCIC has been the establishment of a structure that can speak with one voice for a sector. The historically fragmented nature of the Malaysian economy is apparent in the existence of various lobbying groups, such as the chamber of commerce that operated within and without the ruling party. In this way, the state is shown to be inside the institutions and the institutions are shown to be inside the state. The social boundaries between state and society are thus effectively being redrawn. Migdal’s state-in-society model, with its dialectic of images and practices, offers a fruitful theoretical corrective to state-centric and socio-centric views of state-society relations in that its attention to praxis restores equivalence to both state and society, freeing them from reification. It can be concluded that on the basis of the exploratory state-in-society analytical approach developed here, the state can be understood as a structure in the process of becoming, and not merely in the way it should be. In other words, the state is informed and altered by the relationships established when other social forces engage with it and vice versa. These relational effects and the mutual constitution of the state and society along a developmental trajectory reveal the Malaysian state to be a limited state with limited capacities, rather than an omnipresent and omnipotent social force with unbounded capacities. In the process of describing some of the mutually transformative and constitutive alliances, accommodations and resistances that have arisen in the context of the engagement of the state with the economy, the dynamism of the state in drawing and redrawing social boundaries has become apparent. In particular, it has been shown that these boundaries are mediated by not only the state and its apparatuses but also by the chamber of commerce, politicians, and global capital with which they are engaged. Moreover, these boundaries delimit a number of tensions between the ostensibly unified, albeit multiple and contradictory, image of the state and its fragmented and apparently unsuccessful yet not ineffective practices, caught up as they are in the ebb and flow of local, national, supranational and global social contingencies.

CONCLUSION

A developmental state, even one unconstrained by politics and enjoying a high growth rate, may appear to be well endowed with high capacities and autonomy. Nevertheless, the Penang case has illustrated that the state cannot restructure capital as it chooses without forming alliances with foreign and local capitalists. While the NEP aims to eliminate horizontal disparity, it has created a stable oligopoly of bumiputera entrepreneurs linked to powerful politicians. Where the state failed to provide bumiputera entrepreneurs with rents, as illustrated in the case of Penang, it has failed to create a successful BCIC. This could be due to the fact that there was and is no strategic alliance among the BIAs, MNCs and the local Chinese capital. As the Penang case demonstrates, the state’s efforts to support bumiputera entrepreneurs are likely to fail when the entrepreneurs face the market. The underlying motive of the NEP and the NDP is to increase the number of BCICs within the framework of the present economic system with some assistance from the state. It is unfortunate that the development of the BCICs has to be performed within the framework of a laissez-faire system whereby the weak will naturally perish. At the conceptual level, this exhibits the state’s captive nature, whereby a small group of BCICs can exert political pressure on the state to continue its economic restructuring programme, thereby limiting the state’s autonomy.
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NOTES

1.        Convinced that the 13 May 1969, race riots were caused by growing Malay discontent due to the persistent economic imbalances between ethnic groups, in 1971, the Malaysian government announced a New Economic Policy (NEP) to promote national unity. The NEP had two aims: to reduce and eventually eliminate poverty among all ethnic communities and to restructure society in order to correct the economic imbalance among communal groups and eventually to eliminate the identification of race with economic function. The key objectives of the NEP were to be achieved between 1970 and 1990 and were embodied in successive five-year plans. See Abdul Rahman (2002).

2.        Throughout this article, I use the terms bumiputera and Malay interchangeably because the Malays, together with the natives of Sabah and Sarawak, are categorised politically as bumiputera or “sons of soil” and are given special privileges under the Malaysian constitution and the NEP. It should, however, be noted that the Malaysian Constitution speaks of Malays and the natives of Sabah and Sarawak. The term bumiputera has no legal basis. See Shad Saleem (2003).

3.        For an in-depth discussion of Malay business and politics, see Jamaie Hamil (2004).

4.        States in developing countries are known to create domestic capitalists due both to a shortage of entrepreneurial capacity and to pressure from groups competing for resources. As such, the choice of which industry to promote is often tied to state motivations and the political forces behind these motivations. See Tan (2008).

5.        Interviews with various BIAs personnel have revealed that most bumiputera entrepreneurs are of the opinion that they do not have to repay their loans, as they believe that it is their entitlement. In almost all definitions of entrepreneurship, there is the agreement that entrepreneurship describes a kind of behaviour that includes (1) initiative taking, (2) the organising and reorganising of social and economic mechanisms to turn resources and situations to practical ends, and (3) the acceptance of risk or failure. To an economist, an entrepreneur is one who brings resources, labour, materials, and other assets into combinations that make their value greater than before and one who introduces changes, innovations, and a new order. See Hisrich (2005).

6.        This statement is made based on a focus group interview conducted by the author with personnel from various BIAs in Penang.
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The agricultural sector is exposed to a variety of risks that occur with high frequency. These risks include climate and weather, natural catastrophes, pests and diseases, which combine to cause highly variable production outcomes. The broad objective of this study is to examine these agricultural risk factors and the policies in place for countering them. The approach adopted here includes an in-depth review of literature, government policy documents and Emergency Disasters Databases (EM-DAT) data on disaster occurrences. Inferential statistics were employed in data analysis. Risk management in agriculture ranges from informal practices such as the avoidance of highly risky crops and crop and income-source diversification to formal measures such as crop insurance, a minimum-support price system and a futures market. Statistics show the prevalence of weather-related hazards of cyclone, floods, landslides, earthquake and tsunami. As to the impact of such hazards on human health, statistics for 1980–2010 show that deaths caused by epidemics amounted to 43.4% of all deaths arising from natural disasters. Epidemics accounted for the highest number of deaths against 5.8% the lowest arising from mass movement (dry). Government policy documents show that efforts have been made to manage hazards, such as the construction of the Stormwater Management and Road Tunnel (SMART), the tsunami-recovery plan and the December 2006 flood-recovery plan, among others. Analysis shows, however, that not every economic sector has a specific policy for addressing the effect of global warming on its productivity. The nation urgently needs to strengthen its ability to predict the effects of climate variability and subsequent weather hazards. This study recommends the establishment of a coordination-and-planning committee at the national level to address issues related to climate variability and climate change and to identify and mobilise the national capacity to strengthen research-and-development activities in line with national priorities and needs.
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BACKGROUND INFORMATION

Malaysia, a middle-income country, has transformed itself since the 1970s from a producer of raw materials into an emerging multi-sector economy. After achieving independence, Malaysia faced a need to develop and diversify its economy given its rapidly growing population. The country abandoned reliance on the export of primary natural resources and agricultural products and established itself as a rapidly industrialising country with a diversified export base. By the beginning of the 21st century, Malaysia had become one of the fastest-growing economies in Southeast Asia and the third-richest state (after Brunei and Singapore) in the Association of Southeast Asian Nations (ASEAN).

Agriculture has been identified as the economy’s third engine of growth. “During the Ninth Plan period, the agriculture sector will be revitalised to become the third engine of growth. The emphasis will be on new agriculture which will involve large scale commercial farming, the wider application of modern technology, production of high quality and value-added products, unlocking the potential in biotechnology, increased convergence with information and communications technology (ICT), and the participation of entrepreneurial farmers and skilled workforce. The function of agricultural services will also be streamlined to enhance service delivery and efficiency” (Economic Planning Unit, 2006: 81).

Agriculture contributes approximately 10% of Malaysia’s GDP, and at least one-third of the country’s population depends on the sector for its livelihood, with some 14% employed on farms and plantations. Climate change will affect the sector in terms of production, it will also have a socioeconomic impact on the people who are employed in the sector and the nation as a whole (Mustafa, 2007). From the perspective of land use, approximately 39.2% of the total arable land, (approximately 5.18 million ha) is planted with tree crops, such as rubber, oil palm, cocoa, coconut and fruits and vegetables. Agriculture is greatly affected by extreme climate change, which is known to have a particularly important effect on crop development. Change in climatic factors, such as the amount of rainfall, sunshine hours and temperature, results in a year-to-year variability of crop production, physical damage, loss of harvest, drop in productivity and vigour as well as other problems. In addition, high temperatures and reduced rainfall dry the soil, lessening the amount of water available for irrigation and decreasing crop growth in non-irrigated regions (Siwar et al., 2009). Climate change is a major potential threat to food security and agriculture for the country. Because climate change is a continuous and long-term process, its impact will be felt for many years.


Agriculture, which predominantly employs the poor, is a fragile and risk-prone sector. Risk means susceptibility to an unforeseen major or minor hazardous event (Sinha and Lipton, 1999; Anderson, 1999). Agriculture is subject to risks that are often unpredictable and outside human control. Examples of such risks include weather, commodity-price fluctuations, changes in consumer demand and outbreaks of pests and diseases. Such disasters could have harmful effects on the economy and the social organisation and psychology of the people affected. Floods in Johor (2006–2007) displaced 110,000 people, damaging an estimated Ringgit Malaysia (RM) 0.35 billion worth of infrastructure and causing RM2.4 billion in economic losses. An estimated RM84 million worth of agricultural produce was damaged or lost, affecting 7,000 farmers. Approximately 9% of the Malaysian land area (2.97 million ha) is in flood plains, and 3.5 million people have become victims of flooding. Estimating the cost of flood damage is difficult; however, a conservative figure of RM100 million has been estimated as the average loss by flood damage per year (Mustafa, 2007; Siwar et al., 2009).

In general, Malaysia has not experienced frequent climate-related disasters (i.e., floods and droughts that had a significant socio-economic impact on the nation), although lately some minor climate-related disasters have been recorded. Landslides due to excessive rainfall and strong winds occur in hilly regions and at the coast, the latter causing minimal damage (Mustafa, 2007).

Because disaster management and climate-change management share many concerns, a unified approach to disaster and climate-change management should be mainstreamed into national policies, programmes and plans. Although the country is institutionally capable of managing disasters, much room for improvement remains. The existing mechanism for stakeholder consultation is insufficient and requires enhancement because both the government and the community are responsible for dealing with issues pertaining to disasters. In addition, current sectoral approaches need to be changed, with reference to the Hyogo Framework Action, which emphasises mainstreaming disaster management into planning (Ministry of Sciences, Technology and Innovation, 2007).

OBJECTIVES OF THE STUDY

The broad objective of the study is an in-depth analysis of the relation between risk in agriculture and the existing policy framework in Malaysia. The specific objectives of the study include:


	Ascertaining a risk profile for Malaysia;

	Identifying the sources of risk in agriculture;

	Examining the policy environment and analysing the existing framework to understand capacity and possible shortcomings; and

	Identifying new directions for meeting existing challenges.


METHODOLOGY

Study Area

Malaysia is located in Southeast Asia, and its land is divided between the Peninsular Malaysia and the northern part of Borneo (corresponding to one-third to the country). Malaysia shares land borders with Brunei (381 km), Indonesia (1,782 km), Thailand (506 km), and Singapore, and, across the South China Sea, a maritime border with Vietnam (United Nation Development Programme, 2009). Of its total land area of approximately 329,847 km2, 63.6% is tropical forest, much of the forest located on a central mountain range. Coastal plains dominate the Borneo states, while Borneo’s interior is mountainous. Malaysia’s lowest point is in the Indian Ocean (0 m), while its highest point is Gunung Kinabalu (4,100 m). The nation has a total coastline of 4,675 km, of which 2,068 km is in Peninsular Malaysia and 2,607 km in East Malaysia.

According to UNdata, the population of Malaysia is 26.6 million, and the population density is 80.6 people per sq km (UNdata, 2009). The annual population growth between 2005 and 2010 was approximately 1.7%. As for Malaysia’s age structure, in 2008, 29.8% of Malaysia’s population was under 15 years of age; 45.5% was between 15 and 60 years of age; and 15.7% was 60 years and older. Approximately 69.6% of the Malaysian population is concentrate in the urban areas. According to the Economic Planning Unit (2008), Malaysia’s multiethnic and multicultural population comprise Malays (50.4%), Chinese (23.7%), Indians (7.1%), indigenous peoples (11%) and others (7.8%). In 2002, 5.1% of households were living below the poverty line. In 2008, the adult literacy rate was 92%.

The general features of the Malaysian climate are a uniform temperature, high humidity and copious rainfall. Seasonal variations in climate are marked by rainfall patterns: the northeastern monsoon dominates from November to March, bringing moisture and rain, and between June and September, the southwestern monsoon winds prevail. The seasonal variation of rainfall in Peninsular Malaysia is of three main types depending on the area: the eastern coastal states, the southwest coastal area and the rest of the peninsular. The three areas correspond in having June and July as the driest months, while differences occur in the wet months. October and November register high rainfall for all areas, as do April and May, with the exception of the eastern coastal states. The highly variable geography of the states located in Borneo (Sarawak and Sabah) makes establishing a seasonal rainfall pattern difficult. More than 3,550 mm of rainfall a year is recorded in the lowlands. As for temperature distribution, although the annual variation of the daily mean temperature may be small (approximately 2°C to 3°C), the diurnal variation may be as large as 12°C. The mean temperature in the lowlands ranges between 26°C and 28°C (Malaysian Meteorological Department, 2009).

Study Approach

The approach draws primarily upon existing data, policy documents, research results and other country models. The study followed a three-pronged process of examining existing capabilities at the national, state and local levels of government. To conduct the synthesis, the study reviewed historical weather data, pilot and research-based studies on risk in agriculture, policy documents and the regulatory framework for mainstreaming risk in agriculture.

In 2010, the Regional Climate Change Adaptation Knowledge Platform published its study Impacts, vulnerability and adaptation to climate change: Lao PDR, Vietnam, Philippines, Indonesia, Thailand, Cambodia, Myanmar and Malaysia (Satya, 2010). The study aimed to provide information on the status of vulnerability at the national and regional level in the countries of the Association of Southeast Asian Nations (ASEAN), which are among the most vulnerable to the impacts of climate change. The study adopted the desktop approach, and although the result was far-reaching, it had the limitations of a large level of aggregation. This study adopts a similar approach. However, this study avoids a large level of aggregation by focusing specifically on agriculture because it is regarded as the sector most vulnerable to climate change and other natural disasters.

RESULTS AND DISCUSSION

Malaysia Risk Profile

The risk profile of Malaysia has shown some negative consequences on both the people and the economy as a whole. Malaysian agriculture is prone to different types of risk. A risk-profile analysis of mortality and economic loss for three weather-related hazards (tropical cyclones, floods and landslides) is shown in Table 1. In addition, new insights have been gained into other hazards, such as earthquakes, tsunami and drought.


Table 1:      Human exposure: Modelled number present in the hazard zones that are subject to potential losses



	Hazard type
	Population exposed
	Country rating (out of)



	Cyclone
	–
	– (89)



	Drought
	–
	– (184)



	Flood
	25,419
	63 (162)



	Landslide
	5,012
	32 (162)



	Earthquake
	17,161
	96 (153)



	Tsunami
	11,649
	41 (76)



Source: PreventionWeb, 2009.

The economic cost in terms of GDP is further highlighted in Table 2. This table presents a picture in terms of exposure to Gross Domestic Product (GDP) loss as a result of the various types of risk identified. The table highlights the threat posed by landslides and earthquakes in the country. The values seem small; however, they can translate into a sizeable portion of the GDP, if quantified in real monetary terms.


Table 2:      Economic exposure: Modelled amount of GDP present in the hazard zones that is subject to potential loss



	Hazard type
	GDP exposed (billions-US$)
	Country ranking (out of)



	Cyclone
	–
	– (89)



	Flood
	0.11
	51 (162)



	Landslide
	0.23
	20 (162)



	Earthquake
	0.57
	84 (153)



	Tsunami
	0.04
	37 (76)



Source: PreventionWeb, 2009.

As to the impact of such hazards on human health, statistics for 1980–2010 show that deaths caused by epidemics amounted to 43.4% of all disaster-related deaths: the highest against 5.8%, the lowest arising from mass movement (dry). The values reported for the other hazard types are shown in Figure 1. The statistics presented indicate that the threat of these hazards to the environment is a cause for concern.
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Figure 1: Statistics by disaster type: Percentage of people reported killed by disaster type



RISK IN AGRICULTURE

Overview

The enterprise of agriculture is subject to a great many uncertainties. Agricultural risk is associated with negative outcomes that stem from imperfectly predictable biological, climatic, and price variables. These variables, as identified by Jain and Parshad (2006), include natural adversities (for example, pests and diseases) and climatic factors not within the control of the farmers. They also include adverse changes in both input and output prices. To set the stage for the discussion on how to deal with risk in agriculture, classifying the different sources of risk that affect agriculture is essential.

Types of Risk

Production risk

Agriculture is often characterised by a high variability of production outcomes or production risk. Unlike most other entrepreneurs, farmers are not able to predict with certainty the amount of output that the production process will yield due to external factors such as weather, pests, and diseases. Farmers can also be hindered by adverse events during harvesting or threshing that may result in production losses (Jaffer, Siegel and Andrews, 2008).


Price or market risk

Input- and output-price volatility is an important source of market risk in agriculture. Prices of agricultural commodities are extremely volatile. Output-price variability originates from endogenous and exogenous market shocks. Segmented agricultural markets will be influenced mainly by local supply-and-demand conditions, while more globally integrated markets will be significantly affected by international production dynamics. In local markets, price risk is sometimes mitigated by the natural-hedge effect, in which an increase (decrease) in annual production tends to decrease (increase) output price, although not necessarily farmers’ revenues. In integrated markets, a reduction in prices is generally not correlated with local supply conditions, and, therefore, price shocks may affect producers in a more significant way (Agwe and Fissha, 2009). Another type of market risk arises in the process of delivering production to the marketplace. The inability to deliver perishable products to the right market at the right time can impair the efforts of producers. The lack of infrastructure and well-developed markets makes this issue of timely delivery a significant source of risk.

Financial and credit risk

The ways businesses finance their activities is a major concern for many economic enterprises. In this respect, agriculture also has peculiarities. Many agricultural production cycles stretch over long periods of time, and farmers must anticipate expenses that they will only be able to recuperate once the product is marketed. This time lag leads to potential cash-flow problems that a lack of access to insurance services and credit and the high cost of borrowing exacerbate. These problems can be classified as financial risk (Antón and Kimura, 2011).

Institutional risk

Another important source of uncertainty for farmers is institutional risk, generated by unexpected changes in regulations that influence farmers’ activities. Changes in regulations, financial services, level of price- or income-support payments and subsidies can significantly alter the profitability of farming (Jaffer, Siegel and Andrews, 2008). This potential for variation in profitability is particularly true for import/export regimes and dedicated support schemes. It is also important in the case of sanitary and phytosanitary regulations that can restrict the activity of producers and impose costs on producers (Melyukhina, 2011).


Technology risk

Like most other entrepreneurs, farmers are responsible for all the consequences of their activities. Adoption of new technologies in modernising agriculture, such as the introduction of genetically modified crops, causes an increase in producer-liability risk (Anton, Kimura and Martini, 2011; Kimura and Anton, 2011).

Personal risk

Finally, agricultural households, like the households of any other economic entrepreneurs, are exposed to personal risks affecting the life and well-being of the people who are employed on the farm. Agricultural households are also exposed to asset risks from floods, cyclones and droughts and possible damage or theft of production equipment and other farming assets (Satya, 2010).

Risk Management in Agriculture

In discussions on how to design appropriate risk-management policies, understanding the strategies and mechanisms used by producers to deal with risk and distinguishing between informal and formal risk-management mechanisms and ex ante and ex post strategies are useful. As highlighted in the 2000/2001 World Development Report (World Bank, 2001), informal strategies are identified as “arrangements that involve individuals or households or such groups as communities or villages,” while formal arrangements are “market-based activities and publicly provided mechanisms.” The ex ante or ex post classification focuses on the point in time at which the reaction to risk takes place: prior to the occurrence of the harmful event (ex ante) or after the event has occurred (ex post). Among the ex ante reactions, highlighting the differences between on-farm strategies and risk-sharing strategies can also be useful.

Informal mechanisms

The diversification of income sources and the choice of agricultural production strategy characterise ex ante informal strategies. One strategy producers can employ is simply to avoid risk. In many cases, extreme poverty makes people risk averse, so much so that they often avoid activities that entail risk but that could also bring greater income (Jain and Parshad, 2006; Agwe and Fissha, 2009). This inability to manage risk and accumulate and retain wealth is sometimes referred to as “the poverty trap.”

Once farmers have decided to engage in farming, the farmers’ production strategy is an important means of mitigating the risk of crop failure. Traditional cropping systems in many places rely on crop diversification and mixed farming. Crop diversification and intercropping systems are means to reduce the risk of crop failure due to adverse weather events, crop pests or insect attacks. Studies present evidence that households whose consumption levels are close to subsistence (and are, therefore, highly vulnerable to income shocks) devote a larger share of land to safer, traditional varieties of rice and other cereals than to riskier, high-yielding varieties. Studies also present evidence that near-subsistence households spatially diversify their plots to reduce the impact of weather shocks that vary by location (Jain and Parshad, 2006).

Apart from altering agricultural production strategies, households also smooth income by diversifying income sources, thus minimising the effect of a negative shock to any one of these sources. According to the study conducted by Ryan and Spencer (2001) for the International Crops Research Institute for the Semi-Arid Tropics (ICRISAT), most rural households in villages of semi-arid India surveyed generate income from at least two different sources: typically crop income and some livestock or dairy income. Off-farm seasonal labour and the trade and sale of handicrafts are also common income sources.

Buffer-stock accumulation of crops or liquid assets and the use of credit present obvious means for households to smooth consumption. Studies also show that currency and crop inventories function as buffers or precautionary savings. Crop-sharing arrangements in land renting and labour hiring can also provide an effective way of sharing risks between individuals, thus reducing producer risk exposure. Other risk sharing mechanisms, such as community-level risk pooling, occur in specific communities or extended households where members of the group transfer resources amongst themselves to rebalance marginal utilities (World Bank, 2005). These types of arrangements are effective for counterbalancing the consequences of events that affect some members of the community; however, these arrangements do not work well in cases of covariate income shocks.

Ex post informal income-smoothing mechanisms are typically the sale of assets, such as land or livestock, or reallocation of labour resources to off-farm labour activities, deferred or low key family functions, reduced consumption patterns and migration. Some studies report that southern Indian farmers are able to quickly shift from 100% on-farm labour activities to largely off-farm activities, if the monsoon rains are expected to be poor (Jain and Parshad, 2006).

Studies in India and elsewhere reported considerable efficiency losses associated with risk mitigation, typically due to lack of specialisation. In other words, farmers trade-off income variability for profitability. The need to smooth consumption not only against idiosyncratic shocks but also against correlated shocks comes at a serious cost in terms of production efficiency and reduced profits, thus lowering the household’s overall level of consumption. A major consideration for innovation would be to shift correlated risk from rural households. An obvious solution is for rural households to engage in risk-sharing with households or institutions from areas largely uncorrelated with the local risk conditions. Examples of such extra-regional risk-sharing systems are found in the literature, for example, through credits and transfers with distant relatives, migration and marriages, or ethnic networks (Jaffer, Siegel and Andrews, 2008).

Although some degree of risk-sharing and, thus, of insurance against weather exists, none of the systems are so widespread that they cover all households, nor are they even close to providing a fully efficient insurance mechanism. Most households are, therefore, still left with no insurance against correlated risks, the main source of which is weather.

Formal mechanisms

Formal risk-management mechanisms can be classified as publicly provided or market based (Table 3). Government action plays an important role in agricultural risk management, both ex ante and ex post. Ex ante education and services provided by agricultural extension help familiarise producers with the consequences of risk and help them adopt strategies to deal with risk. The supply of quality agricultural inputs is another institutional strategy. Governments also reduce the impacts of risk by developing relevant infrastructure and adopting social schemes and cash transfers to relieve the aftershocks that have occurred. As mentioned earlier, production and market risks probably have the largest impact on agricultural producers. Various market-based risk-management solutions have been developed to address these sources of risk.

Production/weather risk management

Insurance is another formal mechanism used in many countries to share production risks. However, insurance is not as efficient in managing production risk as derivative markets are for price risks. Price risk is highly spatially correlated, as illustrated in Figure 2. Futures and options are appropriate instruments to deal with spatially correlated risks. In contrast, insurance is an appropriate risk-management solution for independent risks. Agricultural production risks typically lack sufficient spatial correlation to be effectively hedged using only exchange-traded futures or options instruments. At the same time, agricultural production risks are generally not perfectly spatially independent and, therefore, insurance markets do not work at their best. Experts refer to these risks as “in-between” risks. According to economists, “good or bad weather may have similar effects on all farmers in adjoining areas” and, consequently, “the law of large numbers, on which premium and indemnity calculations are based, breaks down.” In fact, positive spatial correlation in losses limits the risk reduction that can be obtained by pooling risks from different geographical areas (World Bank, 2005; Jain and Parshad, 2006). This limited risk reduction increases the variance in indemnities paid by insurers. In general, the more the losses are positively correlated, the less efficient traditional insurance is as a risk-transfer mechanism.


Table 3:      Risk management strategies in agriculture
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Figure 2: Independent versus correlated risk

Source: Managing agricultural production risk – Innovations in developing countries, World Bank (2005).



Lack of statistical independence is not the only problem with insurance in agriculture. Another set of problems is related to asymmetric information, a situation that exists when the insured have more knowledge about their own risk profile than does the insurer. Asymmetric information causes two problems: adverse selection and moral hazard. In the case of adverse selection, farmers have better knowledge than the insurer about the probability distribution of losses. Thus, the farmers find themselves in the privileged situation of being able to discern whether the insurance premium accurately reflects the risk they face. Consequently, only farmers who bear greater risks will purchase the coverage, generating an imbalance between indemnities paid and premiums collected. Moral hazard is another problem that lies within the incentive structure of the relationship between the insurer and the insured. After entering the contract, the farmer’s incentives to take proper care of the crop diminish, while the insurer has limited effective means to monitor the eventual hazardous behaviour of the farmer. This behaviour might also result in greater losses for the insurer (World Bank, 2005).

Agricultural insurance is often characterised by high administrative costs. These costs are high, in part, due to the risk-classification and monitoring systems that must be put in place to address asymmetric-information problems. Other costs are associated with acquiring the data needed to establish accurate premium rates and conducting claims adjustment. However, the Indian area-yield insurance programme is designed in such a way that the administrative costs are minimal due to the involvement of multiple agencies and credit link.

Price risk management

One way producers have traditionally managed price variability is by entering into preharvest agreements that set a specific price for future delivery. These arrangements are known as forward contracts and allow producers to lock in a certain price, thus reducing risk but also foregoing the possibility of benefiting from positive price deviations. In specific markets, and for specific products, these types of arrangements have evolved into futures contracts, traded on regulated exchanges based on specific trading rules and for specific standardised products. This practice reduces some of the risks associated with forward contracting (for example, default). A further evolution in hedging opportunities for farmers has been the development of price options that represent a price guarantee that allows producers to benefit from a floor price but also from the possibility of taking advantage of positive price changes. With price options, agents pay a premium to purchase a contract that gives them the right (but not the obligation) to sell futures contracts at a specified price. Futures and options contracts can be effective price-risk management tools. Such contracts are also important price-discovery devices and market-trend indicators (Jaffer, Siegel and Andrews, 2008; Agwe and Fissha, 2009).

Recent policy changes are more permissive of futures markets. However, globally, the principal benefits of futures markets are indirect: from price discovery and helping to manage price risk. Commodities traded in world markets are also subject to price variability. The problem of matching supply to demand requires coordinated actions amongst producers. Such coordination can arise from the dissemination of market information and price-discovery mechanisms. Price-support mechanisms have been limited to some regions only. In most cases, farmers face a serious price risk because of the immediate need to dispose of stocks for want of storage and to repay loans.

Climate Variability and Change

Climate risk

Since the Third Malaysia Plan (1976–1980), environmental concerns are progressively being emphasised in development plans (Hezri and Mohd. Nordin, 2006). Many ministries formulated policies that have taken into account environmental concerns specific to sectoral context. Climate-related policies in Malaysia include the National Policy on the Environment, the National Forest Policy, the Biodiversity Policy, the National Energy Policy, the National Transport Policy (Land) and the Third National Agricultural Policy, among others. Although sectoral in nature, these policies also contribute indirectly to addressing climate change. However, none of these policies clearly acknowledges the existence of climate change (Muthusamy, 2007). Furthermore, the various policies need to be harmonised so that win-win options could be formulated through inter-agency collaboration and coordination for climate-change mitigation and adaptation measures. The reviews of the Ninth Malaysian Plan (2006–2010), the currently ongoing development plans, and several national policies contain programmes that directly or indirectly contribute to managing issues of climate-change adaptation and mitigation (Pereira and Tan, 2008).

Climate change is a cross-sectoral issue, involving more than environmental concerns. However, climate change also affects economic growth and human well-being. As previously stated, while past and existing national policies have indirectly addressed climate-change concerns in the context of sustainable development, the need to formulate a specific climate-change policy is increasingly recognised. In view of this need, the Ministry of Natural Resources and Environment of Malaysia, in collaboration with the Institute for Environment and Development (LESTARI) at the National University of Malaysia, had conducted the policy study on climate change. The aim of the study was to develop a national climate policy and strategy on climate change, while fostering sustainable development in Malaysia to meet the needs of the country and respond to United Nations Framework Convention on Climate Change, UNFCCC (Tan et al., 2009). In addition, the study aimed to guide national activities and strengthen inter-agency collaboration in addressing climate change. This effort could be further consolidated under the framework of sustainable development, an effort that is spearheaded by the Economic Planning Unit.

Challenges in climate variability

However, making use of climate-forecast technology and information to benefit society faces formidable challenges. Some of the major barriers identified by the Report of the working group on risk management in agriculture for India’s eleventh five-year plan (2007–2012) are the following:


	Most of the climate-information products and tools that scientists have developed for risk management are not fully utilised. This underutilisation occurs partly because we are still developing the institutional, economic and cultural frameworks within which decisions are made in any society. Further, decision makers frequently do not actively seek new technology and information sources or initiate contacts with experts who could be helpful in making better-informed decisions.

	While most climate-information products are generated by advanced global-climate research centres, the need and demand for these products lies within local at-risk communities.

	The uncertainties associated with climate change and the related long-term socio-economic scenarios, some of which extend over the next 100 years and beyond, do not lend urgency to efforts and make mainstreaming climate-change adaptation options into the immediate development-planning process difficult.

	The financial and managerial constraints on developing appropriate means to spread, share and master climate-related and other risks in agriculture seriously undermine the benefits of technological breakthroughs in climate forecasting. Like all knowledge-intensive processes, the use of climate information requires national and local institutions with the capacity to interpret and effectively disseminate probabilistic climate information and to match such information to local needs. Recent experience in Malaysia in using climate information to anticipate and manage agricultural risk provides useful insights. Agriculture is the socio-economic sector most exposed to the risk associated with climate variability and change, and its centrality should be recognised in efforts to mitigate and adapt to their effects. Climate-change mitigation and adaptation measures should, therefore, be integrated into the country’s five-year plans and poverty-reduction strategies.


Drought risk

From an economic perspective, agricultural drought may be viewed as an exogenous, supply side shock, one widely recognised as resulting directly in sharp reductions in agricultural production and employment, apart from other losses associated with declines in rural income. In addition, meteorological drought may result in hydrological conditions that have a direct impact on non-agricultural production, including hydroelectric power generation and the drinking-water supply. Droughts have caused severe disasters in Malaysia. In 1991, drought in Malacca caused the drying up of the Durian Tunggal Dam reservoir and resulted in prolonged water rationing in most parts of the state. Among many past droughts, the most significant was the 1997–1998 El Nino-related drought, which had an extensive impact on the environment and society across the nation. Extensive wild forest fires due to the prolonged dry conditions threatened many parts of the country, including the states of Selangor, Sarawak and Sabah. The local situation combined with similar occurrences in a neighbouring country produced a persistent haze that threatened the health of every citizen (Mustafa, 2007).


Sabah was perhaps the state most affected by the 1998 drought. All the state’s divisions experienced extremely large rainfall deficits (some as great as 90% of the long-term mean) for a period ranging from 4 to 9 months, affecting more than 2,797 km2 and 170,000 people. Approximately 1580 km2 was engulfed by wild fires, of which more than 100 km2 were agricultural lands. More than 7,200 farmers were affected, with an estimated loss of approximately RM87 million. A number of districts had to ration water to ease the situation. In few villages, their hill padi crops were totally wiped out prompting the authority to send in food supply to the affected areas. A similar situation was experienced in the northeastern part of Sarawak, around Miri. The prolonged extremely dry spells resulted in rampant wild fires that destroyed a sizable area of agricultural crops (Mustafa, 2007). During the particularly dry period of the 1997–1998 El Nino-related drought, almost the whole of Sabah experienced a rainfall deficit of 75% compared to the long-term mean (for a period of between 4 to 9 months), and in some areas the deficit was as large as 90%. In Miri, Sarawak, one rainfall station recorded more than 100 days with zero precipitation, the longest drought ever recorded (Ahmad Husaini, 2007). Changes in climate will cause more droughts in dry years (i.e., 2028, 2029, 2034, 2042 and 2044). More extreme hydrological conditions may be expected, including floods and droughts (Salmah and Ahmad Jamalluddin, 2007).

Floods and cyclones

Following the disastrous flood of 1971, which affected many areas in Malaysia, the government has established the Natural Disaster Relief Committee in 1972, assigning the committee the task of coordinating flood-relief operations at the national, state and district levels with the goal of preventing the loss of human life and reducing flood damage. The coordination of relief operations is the responsibility of the Natural Disaster Relief Committee, which is headed by the Deputy Prime Minister of Malaysia, under the purview of the National Security Council of the Prime Minister’s Department (Ahmad Husaini, 2007).

Procedure in case of risk: In accordance with official flood-relief operating procedure, when river water at any flood-warning station reaches the alert level, the Department of Irrigation and Drainage (DID) will begin to monitor the flood situation closely. When water reaches the warning level, DID will inform the relevant flood-control centres so that the flood-relief mechanism is activated. At the danger level, considerable areas are flooded and will warrant the evacuation of flood victims. During the flood season, the respective state DID office shall perform flood forecasting using real-time telemetric data (rainfall and river-water levels) and computer models. When the river water at any forecasting point exceeds the critical level, the forecasts shall be transmitted to the Flood Operation Centres and other relevant agencies, such as the National Security Division of the Prime Minister’s Department and the National and State (Police) Control Centre for flood relief/operation (Ahmad Husaini, 2007).

To date, DID has established approximately 335 telemetric rain gauges and 208 telemetric water-level monitoring stations in 40 river basins for real-time flood monitoring. At these stations, three critical flood levels are designated, namely, alert, warning and danger. In addition, 400 river observation points are provided with manual flood gauges, and more than 250 siren stations have been established (Ahmad Husaini, 2007).

REFLECTIONS ON MALAYSIAN RISK-MANAGEMENT POLICY ISSUES

Extensive reviews of government policies and research efforts revealed some degree of political will to cope with environmental risk. Although success has been achieved in some sectors, elsewhere, gaps have been identified in developing and implementing policy. The country faces challenges, including the lack of environmental data needed to adequately monitor environmental policy management and implementation, an insufficient supply of sustainable fuels for transporting people and goods, and the under-optimisation of renewable and fossil-fuel energy. At the regional level, adaptive measures for climate change are needed (Malaysia, 2007).

In regard to governance, to be effective, national policies must be adopted and implemented by the state authorities without amendments. As one study highlights, sound planning can still fail in the absence of enforcement at the operational level. Thus, plans made at the national level need to be implemented effectively at the local level without any political interference. Furthermore, the roles and responsibilities of all stakeholders should be clarified, and the participation of industry players in addressing climate change should be enhanced.

Without doubt, the political commitment to manage hazards exists, as demonstrated by the construction of the SMART Tunnel, the tsunami recovery plan and the December 2006 flood recovery plan, among others. Notwithstanding this commitment, further adaptive measures are necessary and should be given more priority, especially over the next 20 to 30 years. In addition, mitigation measures should be taken into account. Policy options that could be explored may be either regulatory or economic and include instruments such as trading permits, a carbon tax and tax rebates. Thus, the challenge lies in balancing adaptation and mitigation measures.

At present, no separate, specific policy exists for every economic sector that would address the effect of global warming and climate change on the individual sectors and their productivity. The most advantageous approach may be to adhere to best practices to minimise environmental degradation and natural-resources exploitation, as strategised in the objectives of the 9th Malaysia Plan and the National Environmental Policy (Khairulmaini, 2007).

As for water shortages, the information that is needed to forecast water availability should include an improved estimate of regional population growth, land use changes, and likely shifts in water demand as a result of demographic and economic changes. In addition, improved information on the likely range of climatic conditions is an important prerequisite for a better formulation of adaptive and abatement measures (Ministry of Science, Technology and Environment, 2000).

Although it can be said that Malaysia has sufficient water resources to meet population needs, water problems remain, for example, managing water effectively to achieve objectives. In some river basins, water is already short, especially during prolonged droughts, and conversely, the wet season brings excess water and floods. The most challenging issue is to coordinate the activity of various government agencies and the private sector in managing the watershed. The river basin should be a basic planning unit. Now, however, rivers are managed according to political or administrative boundaries, a practice that does not provide an overall engineering solution (Ahmad Husaini, 2007).

The reduction of flood and drought losses must involve a number of government agencies and often the private sector. For example, reservoirs for irrigation, water supply and flood mitigation have conflicting operational rules. For efficiency and success, the development of common objectives and the definition of clear roles for each of the stakeholders and close cooperation and understanding amongst the stakeholders are needed. In addition, the implementation and formulation of flood- and drought-management action plans cannot be made without the cooperation of all stakeholders (Ahmad Husaini, 2007).

The Urban Storm water Management Manual for Malaysia (Manual Saliran Mesra Alam Malaysia, MSMA is only a guideline, and DID has no legal authority to make the procedure outlined in this manual mandatory for local authorities, developers, and contractors. Although, at present, the proposed development programmes have been based on those master plans, a few problems arise during implementation: local authorities lack the technical expertise and financing to maintain the newly constructed drainage systems; developers consider that following manual guidelines will increase a project’s cost; contractors are unfamiliar with the work of maintaining erosion controls and sediment traps; and consultants are still weak on the concept of urban storm-sewer design. Without widespread application of the manual guidelines, however, effective flood and drought management for urban areas will continue to lag (Ahmad Husaini, 2007).

The Economic Planning Unit is missing a chapter on sustainable water-resource management. Such a chapter would include a holistic, integrated approach to water-resource management (IWRM and IRBM); an understanding of how economic development, unless properly planned and executed, can exacerbate pollution, floods, forest fires, and extreme climate events subsequent to climate change; and an acknowledgement of how better integrated, managed, monitored and enforcements of infrastructure development can provide not only better returns but also a better-managed environment, including the water supply and flood and pollution abatement in affected areas. The National Water Resources Study (for Peninsular Malaysia) Mac 2000 and the Master Plan for the Development of Water Resources in Peninsular Malaysia (2000–2050) did not take into account a potential change of hydrologic regime and water resources due to climate change (Salmah and Ahmad Jamalluddin, 2007).

The National Hydraulic Research Institute of Malaysia (NHRIM) notes that climate-change projections must be studied further. The projections must be assessed with regard to the impact of climate change on Malaysia’s social and economic sectors (i.e., agriculture, forestry, biodiversity, coastal resources, water resources, public health and energy). Expected changes in water availability by 2050 will require a review of current water-resource plans in the various sub-sectors and states of peninsular Malaysia. Further downscaling studies using other General Circulation Models, GCM’s (ECHAM5- MPI Germany, MRI-CGCM2.3.2- MRI Japan, CM2.1-GFDL USA, CGCM3.1 Canada) and further research on the future hydrologic regime (rainfall/streamflow characteristics at finer temporal and spatial timescales) are needed (Salmah and Ahmad Jamalluddin, 2007).

In agriculture, the third National Agricultural policy makes no reference to climate change and the need to adapt. Drought- and flood-resistant rice varieties need to be introduced. Crop varieties with improved water-use efficiency suited to production with reduced water inputs need to be generated (Mohd. Yusoff, 2008). Uncertainties remain, such as the magnitude of climate change, the technology available, crop and pest responses, and what the adaptation measures are, and there are a lack of policies and a lack of assessment methods (Mohd. Yusoff, 2008).

As for the socio-economic aspects of climate change, adaptation measures are feasible in the Malaysian context. However, additional efforts are needed to quantify the cost of these measures. Some of these additional efforts include further research and development in improving the science of response prediction and the quantitative bases for estimating impacts and economic costs (Ministry of Science, Technology and Environment, 2000).

More research is needed to refine methods of estimating the socio-economic cost of climate change and to establish a disaster-impact inventory. In addition, economic recovery plans must be developed and incorporated into disaster-management plans. Non-communicable diseases that may result from the effects of climate change, for example, increased stress amongst residents of small homes as a result of rising temperatures, must be studied. The management of energy, water and land resources needs to be planned with a view to balancing supply and demand and with an adequate emphasis on managing consumption. A greater effort should be made to provide more information to policy makers to promote information-based decision making (Ministry of Sciences, Technology and Innovation, 2007).

POLICY DIRECTIONS AND RECOMMENDATIONS

The policy gaps identified can be addressed by refocusing strategy, especially now that government has shown the political will to prioritise risk management. Some recommendations have been proposed, particularly those that will be relevant to the agricultural sector.

Enhance research and development (R&D) efforts and activities are critical in providing the technological support for reducing the effects of El Nino-induced climate change, especially in the agricultural sector. Special attention must be paid to the following research areas:


	To enhance national predictive capabilities, an interaction between climate change, agricultural production and the relevant preventive and mitigating mechanisms must be established, such as through an expert system and computer modelling.

	Research should continue on plant breeding and biotechnology for the development of varieties resistant to water stress and related technologies, in view of the possible limitation on water available for agricultural purposes in the future.

	Research on the development of precision farming technology should be enhanced to ensure an efficient utilisation of resources, especially water in crop production.

	Future variability in climate will most likely result in different sets of problems with regard to pests and diseases. An effective control method and preventive measures under an entirely different farm environment must be developed. Similarly, the change of farm environments necessitates the development of related technologies for land and water management, crop management and post-harvest management.

	Emphasis should continue on the development of water-saving technology, including the possibility for greater utilisation of recycled water, in view of the impending shortages in irrigation water.

	A concerted effort must be made to critically isolate the effect of climate variability on agriculture through a standardised methodology. Such information is an essential part of the predictive and early warning system to be developed.


Improve national prediction capability

A stronger national capability to predict the effects of climate variability and subsequent weather-related hazards is urgently needed. This capability must be extended to include forecasting for agricultural commodities based on the changing climatic environment, such as in the form of a simulation model or expert system. Such capability would not only enable prediction of forthcoming climate variation but possibly its magnitude and duration. This capability would also enable the forecasting of the possible impact of climate variation on agricultural production. Such information, coupled with information on marketing and pricing, would enable agricultural planners and farmers to make decisions about what crops to grow, where and how much, in view of the impending climate change. The prediction would allow the agricultural industry to adjust itself (especially for the annual crops) to reduce its vulnerability to environmental stresses by a specific management strategy.

Accurate predictions should provide time to prepare for the impending climate change. Such early warning mechanisms can contribute towards reducing the risk that farmers face by allowing farmers to adjust their crop types and farm management to such climate change. Specifically, the following measures are suggested:


	Improve access to technical and financial resources to strengthen the national scientific capability in the relevant departments and institutions and their monitoring and predictive capabilities. A larger pool of scientists, research funds and facilities for research on environmental sciences and other relevant disciplines must be established as part of national capacity-building.

	Establish a coordination-and-planning committee at the national level specifically to address issues related to climate variability and climate change. The committee could serve as a coordinating body to identify and mobilise national capacity to strengthen R&D activities in line with national priorities and needs. Additionally, the committee could support the existing IRPA (Intensification of Research in Priority Area) panel on environmental science in identifying and allocating R&D funds in relevant critical areas.

	Ensure greater commitments and support from established international centres in this area of expertise in providing the necessary expert advice and services. In this respect, current regional initiatives by the Global Change System for Analysis, Research and Training (START), the Asia Pacific Network for Global Change Research, and the World Climate Research Programme are welcome. However, the current involvement of Malaysian scientists within these regional initiatives must be strengthened to reflect seriousness in this area of research. This would facilitate the information flow and sharing so that optimal benefits could be derived.

	Strongly support the proposed Numerical Weather Prediction Centre under the Malaysian Meteorological Services Department to strengthen the national weather prediction capability.


Upgrade water-management capability

The existing water-supply infrastructure and water storage and distribution system, particularly for agricultural purposes, has been fairly efficient. The adoption of various water-conservation strategies is commendable, especially the efforts taken to ensure high irrigation efficiency through the application of various water-saving technologies, including that of water recycling. Nevertheless, the amount of water wasted is still fairly high. Since irrigation water is heavily subsidised, it is inexpensive, as such, people tend to waste it. In this regard, and to ensure that the water supply can be maintained on a long-term basis, the following strategies are proposed:


	Introduce a new water-pricing policy according to which water’s price reflects its scarcity value. This policy would ensure efficient water use, especially that of irrigation water.

	To increase water availability at a time when no new sources of irrigation water are anticipated, the government must increase the money allocated annually for maintaining and improving the existing infrastructure and minimising water waste during distribution and use. In the past, this type of investment has not received sufficient support.

	The current activities encouraging farm-level use of recycled water must continue because these activities have been found to be effective in increasing water-use efficiency.


Introduce drought action plan

While drought is not among the largest problems facing the agricultural sector, the development of drought action plans would be helpful in times of severe drought. The development of similar plans, such as the National Haze Action Plan, should be considered. The proposed plan should at least include the following elements:


	Identification of drought-prone areas.

	Establishment of drought-monitoring procedures to improve prediction and the degree of preparedness.

	Establishment of a drought-prevention programme and response strategy.

	Inclusion of insurance and government-support strategies.

	Identification of the key players needed to realise the action plan.


Introduce contingency-aid schemes for affected farmers

The following interventions are proposed:


	A government-sponsored scheme should be introduced to provide aid to affected farmers to protect their livelihood and welfare. This aid could take the form of monetary assistance or farm inputs.

	Crop insurance should be introduced to farmers, especially in regions vulnerable to El Nino-related damage. Crop insurance would help farmers to withstand the effect on farm production and income of climate abnormality.

	Based on the prediction that climate change is impending, the government must be able to suggest and implement mitigating measures to be undertaken at the farm level, even to the extent of changing crop types. The alternative crops introduced must be supported in terms of the availability of planting materials, technology, credit facilities and marketing outlets.


Strengthen regional cooperation

The establishment of the ASEAN Haze Action Plan by ASEAN member countries is a testimony to the possibility of a collective effort in combating an environmental disaster at the regional level. The plan was ambitious, comprehensive and covered all aspects of responsibilities and commitments among the member countries. Fairly frequent meetings were held to strengthen and ensure its effectiveness. However, as with other regional collaboration efforts, some areas need further strengthening:


	Different levels of capability and capacity among the different member countries hinder the implementation or enforcement of decisions or agreements made at the regional level. Hence, continued upgrading is essential, including that of forest-fire fighting capabilities.

	All barriers to information- and technology-sharing related to climatic change should be abolished. More group efforts and resource pooling must be pursued to step up preventive and mitigation measures.


Improve the regional food-security arrangement

Currently, a rice buffer stock exists under the ASEAN food-security arrangement. Under this programme, member countries are committed to maintain a certain level of rice stock that is to be released into the market when requested by a member country that experiences severe rice shortages and finds difficulty purchasing rice in the normal world rice market. However, the rice still needs to be purchased at current market prices. The last El Nino episode clearly indicated that the El Nino effect was very much regional in nature, affecting almost the whole region, although with different degrees of intensity. The possibility of a much stronger El Nino affecting the whole region and having a greater adverse effect on food production than previously cannot be discounted (Emergency Disasters Databases, EM-DAT, 2009). A review of the ASEAN buffer-stock arrangement that takes into consideration this possibility is essential. The enhanced capacity to predict such a disaster should be helpful in determining the right amount of buffer stock required.

CONCLUSION

Public intervention can facilitate better risk management through risk-reducing sectoral development strategies and programmes with due emphasis on community-based disaster reduction, improved hydrometeorological alert and information systems, pre-event emergency preparedness and recovery planning, the development of financial markets, the promotion of market-based price and yield insurance schemes, and ensuring that the poor are able to benefit from these interventions and from participation in emerging systems. The incidence of risk in agriculture is important to policy makers at national and international levels. Risk-management approaches can be distinguished according to whether they are undertaken before (mitigating) or after (coping) an event. Management approaches may vary depending on whether risk is viewed primarily as an individually experienced phenomenon (idiosyncratic) or a more widely experienced event (systemic). In general, Malaysia has not registered frequent climate-related disasters, although lately, mild climate-related disasters have been observed. These mild disasters include floods and droughts that caused significant socio-economic harm to the nation and landslides due to excessive rainfall and strong winds. They occurred on hillsides in coastal areas and caused minimal damage (Mustafa, 2007). In Malaysia, there are existing national policies regarding the adaptation to and mitigation of climate change. However, specific adaptation measures are necessary to manage sectoral impacts. In the agricultural sector, adaptation measures are vital to ensure the sustainability of agricultural systems.
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The rising cost of healthcare in Malaysia has had a detrimental effect on access to care. In 2009, the major sources of financing for national healthcare expenditures were via government subsidies and out-of-pocket expenditures. Although social security schemes are in place to ease government spending, these schemes have not been inclusive enough to significantly alter expenditure trends. The suggestion for a national social health insurance (SHI) scheme was put forth in the 1996 Seventh Malaysia Plan. SHI schemes have formed the basis for successful health system financing initiatives in various countries. South Korea and Thailand are two Asian countries that have undergone progressive economic development and successful transitions to SHI-based schemes. Drawing from the experiences of these two countries, certain recommendations can be made to create a positive environment for a transition to a SHI-based healthcare system in Malaysia. These intertwined criteria include enabling appropriate institutional capacities, directly addressing the rising cost of healthcare, and ensuring the continuity of universal coverage of care.
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INTRODUCTION

Reforming and implementing effective healthcare reform continues to be a major issue worldwide. Typically, reform has entailed a re-examination of the mechanisms of health financing and delivery of healthcare as major areas of change. Healthcare financing is the activity of raising or collecting revenue to pay for the operation of a healthcare system, which has conventionally been categorised as based on taxation, social health insurance, private health insurance and out-of-pocket payments (Yu, Whynes and Sach, 2007). Regardless of which financing system is employed, the system must be robust enough to attain and sustain increased, ideally universal, coverage whilst addressing the inevitable issues that accompany improved access to health, such as an ageing population (World Health Organization, 2010a).


The Malaysian healthcare system continues to be separated into two providers: a tax-subsidised public sector and a for-profit private sector. However, several factors continue to plague the achievement of equity in healthcare. Four major avenues of funding serve as healthcare financing sources for both sectors (Kananatu, 2002).


Table 1:      Healthcare finance sources for public and private sectors



	Public sector
	Private sector



	
	Taxes – income, sales, etc.

	Out-of-pocket payments


	
	Contributions to formal employed sector pension packages such as the Employee’s Provident Fund (EPF) and the Social Security Organisation (SOCSO)

	Private insurance schemes

	Out-of-pocket payments





Source: Kananatu, 2002.

Although Table 1 suggests a system with an adequate balance of financial sourcing, several factors skew this conclusion. Private sector health providers, who are mainly concentrated in urban, densely populated areas, represent a major barrier for access to health for a majority of people with inadequate financing (Ismail and Rohaizat, 2002). As a result, the increasing trend of needing out-of-pocket payments to afford private care along with the migration of human resources from the public to the private healthcare sectors constitute a huge burden to establishing equity in access to healthcare. This paper discusses several alternatives that could be pursued to bring better equity to healthcare access.

The 2010 World Health Report presents several models of health financing for universal coverage by employing the experiences of various member countries. These models are described as paths to universal health coverage, which may be implemented irrespective of a country’s current level of economic development. The system adopted by Thailand, which saw the introduction of universal coverage in 2002, has experienced vastly improved service coverage and protection against the financial risks of ill health despite spending considerably less on healthcare than higher income countries (World Health Organization, 2010b). Similarly, the system implemented in the Republic of Korea aims at expanding existing health coverage schemes but has encountered slower progression towards universal coverage compared to Thailand.

These experiences, which can be transposed onto the current Malaysian healthcare system, will serve as vital benchmarks for policy changes to achieve healthcare reform in Malaysia. This paper will describe the historical background of the current healthcare system, which has led to the status quo, and compare this to the development of the Korean and Thai healthcare systems through the use of social health insurance schemes. Both South Korea and Thailand share common historical development milestones with Malaysia and represent future developmental pathways that will need to be addressed in any potential Malaysian healthcare reform effort. By evaluating the failures and successes of Thailand and South Korea in striving towards universal coverage, the path to an improved Malaysian healthcare system may be found.

BACKGROUND – THE MALAYSIAN EXPERIENCE

Shortly after independence, Malaysia experienced the development of public sector-led equitable health programs that helped raise the standards of living across the country. However, the 1990’s saw the aggressive expansion of a market-driven divestment of previous state-managed health enterprises as promulgated by then Prime Minister Mahathir bin Mohamad’s “Malaysia incorporated” policy (Barraclough, 2007). Although replacing the state delivered health system was never intended, the shift in social policy altered the structure of healthcare delivery.

Government incentives for investments into private healthcare by the late 1990s accelerated growth in regard to the quality of services and increased demand for private healthcare providers. Tax-incentives were provided to private corporations to invest in healthcare; such as in the case of government-led efforts to increase health tourism (Kananatu, 2002; Chee, 2007). Government-led privatisations of state-owned health enterprises, such as the 1994 privatisation of the main public drug manufacturing and distributing service Government Medical Stores (Barraclough, 2007; Chee, 2008) and the corporatisation of National Heart Institute and University of Malaya Medical Centre in 1993 and 1998, changed the provision of health services to the public health sector (Chee, 2007).

However, the growth of the private sector heralded a move towards more regressive financing trends in the healthcare financing structure. In 1983, the government contributed 76% of the total healthcare expenditure (Ismail and Rohaizat, 2002). By 2009, national healthcare expenditure statistics showed that the government subsidised a much lower fraction, 44.8%, of the health sector costs and the balance, 55.2%, was financed by the private sector (World Health Organization, 2009). The majority of private finance sources were out-of-pocket payments (73.2%) and a minor component was private insurance payments (14.4%) (World Health Organization, 2009). National Health Account data from 2009 shows that government health expenditures (RM14,653 million) were almost matched by out-of-pocket expenditures (RM13,182 million), a trend which has continued for more than ten years (Table 2). Out-of-pocket payments are well known as an especially regressive means of funding healthcare and are anathema to promoting equity in access to healthcare (Wagstaff and van Doorslaer, 1992; Wagstaff et al., 1999; Leive and Xu, 2008).


Table 2:      Expenditures on healthcare (1995–2009)



	Year
	Total expenditure on health (Million RM)
	General government expenditure on health (MOH and social security funds; Million RM)
	Private expenditure on health (private insurance, not-for-profit and out-of-pocket; Million RM)
	Out-of-pocket expenditures (Million RM)



	1995
	6,727
	3,307
	3,419
	2,619



	1996
	7,880
	4,134
	3,746
	2,869



	1997
	8,097
	3,999
	4,098
	3,139



	1998
	8,854
	4,506
	4,348
	3,252



	1999
	9,605
	4,920
	4,685
	3,514



	2000
	11,331
	5,936
	5,395
	4,068



	2001
	12,287
	6,860
	5,428
	3,991



	2002
	13,340
	7,392
	5,948
	4,377



	2003
	19,479
	10,992
	8,487
	6,147



	2004
	21,200
	10,606
	10,595
	7,959



	2005
	21,575
	9,658
	11,916
	9,022



	2006
	24,779
	11,045
	13,734
	10,050



	2007
	28,022
	12,457
	15,565
	11,390



	2008
	31,141
	13,373
	17,768
	13,002



	2009
	32,649
	14,635
	18,014
	13,182



Source: World Health Organization, 2012.

The growth of the private sector also saw a steady, sustained migration of human capital away from the public sector. In 2000, 46.2% of all doctors were in the private sector but were responsible for only 20.3% of overall patients, whereas the remaining 53.8% of doctors were in the public sector and were responsible for 79.7% of patients (Ismail and Rohaizat, 2002). By 2004, there was no significant change in the healthcare situation; 48% of all doctors were in the private sector and were responsible for only 21% of all patients (World Health Organization, 2007). This migration of human capital from the public to the private domain has been most notable at more specialised levels. For instance, between 1999 and 2001, the number of oncologists in the private sector was about twice that in the public sector, and over 70% of specialist services in radiotherapy, magnetic resonance imaging, CT scanning, mammography, and cardio-thoracic procedures were in the private sector (Chee, 2007). Migration of human capital contributed to the imbalance in the delivery of care, with a disproportionate amount of the burden being placed on the public healthcare sector compared to the funding that it received (Barraclough, 2007).

Measures were taken to ensure equity and ease government spending by enhancing and introducing additional social security schemes such as the addition of employer provided health benefits through the Employee’s Provident Fund (EPF) and setting up the Social Security Organization (SOCSO). However, these efforts have not been entirely successful [they account for only 0.9% of government expenditures in its 2009 healthcare budget; (World Health Organization, 2009)] and they involve very restrictive access requirements. These measures outsource health related claims on a risk-rated basis to third-party payers that provide reimbursements for specific illnesses only.


	The EPF applies to only those employed in the formal sectors and only minimises the amount cost to the user because its “catastrophic illness” fund is limited to 10% of the member’s savings set aside for this fund. The fundamental objective of the EPF is to meet old age pension income requirements, which under the current structure are reported to be insufficient (Drimer, 2005). Adding a health provision to EPF coverage only serves to potentially decrease pension pay outs. Family members are also not covered. Additionally, the EFP is directly partnered with a private institution, Life Insurers Association of Malaysia (LIAM), which directly subjugates the equitable nature of the scheme by introducing profit incentives (Khoon, 2007). This fund ceases its coverage upon retirement of the member (New Straits Time Online, 2009).

	The SOCSO covers only employment related trauma and illness (Kananatu, 2002). Employed individuals who earn less than RM3,000 are eligible for this scheme, making it a viable low-income option. However, this fund also ceases its coverage upon retirement and its coverage is limited as it does not include non-work related ailments for family members (Kananatu, 2002).


Similar to other countries, Malaysia has also experienced the trend of rising costs in its health budget. This development has been accentuated by other negative tendencies. Noteworthy is the fact that the health budget – as a percentage of the total national budget – has shifted only slightly (5.22%–6.61%) from 1980 to 2001 when compared to a precipitous rise (an annual average of 25 per cent) in the total budget, from approximately RM900 billion in 1980 to RM5.7 trillion in 2001 (Barraclough, 2007; Lit, 2007). Indeed, Malaysia’s national health accounts show that it spent a relatively small, constant amount on healthcare as a percentage of the country’s GDP per year, as shown in Table 3, and significantly less than other countries of similar economic development levels, as shown in Table 4 (Chee, 2008). Although there are several justifiable reasons for the rise in cost of healthcare [such as an ageing population (Palangkaraya and Yong, 2009)], of equal concern is the impact of the government promoted policy of privatisation. This policy has had the adverse effect of increasing out-of-pocket payments by those unable to afford private healthcare insurance, whilst not addressing the imbalance in the quantity and quality of human capital between the public and private healthcare delivery systems.


Table 3:      Total health expenditure and health care cost inflation, Malaysia, 1997–2003



	Year
	Per capita at international dollar rate
	Percentage increase over previous year
	Percentage of GDP
	Health care cost inflation



	1997
	237
	–
	2.8
	3.7



	1998
	237
	0.0
	3.0
	6.1



	1999
	257
	8.4
	3.1
	3.0



	2000
	297
	15.6
	3.3
	2.0



	2001
	345
	16.2
	3.8
	2.9



	2002
	–
	–
	–
	2.4



	2003
	–
	–
	–
	1.7



Note: Data extracted from World Bank’s National Health Accounts; available for Malaysia from 1997 onward only.

Source: Lit, 2007.

TOWARDS SOCIAL HEALTH INSURANCE

The government’s Mid-term Review of the Fourth Malaysia Plan (1984) had commissioned a report (Chee, 2008) on future healthcare system considerations, from which the possibility of incorporating a system based on the concept of social health insurance (SHI) was introduced. It was not until the Seventh Malaysia Plan (1996), following the failed initiative to corporatise state hospitals, that the introduction of this SHI scheme was seriously considered under the guise of the National Health Financing Authority (NHFA) (Chee, 2008; Ismail and Rohaizat, 2002; Lit, 2007; Rohaizat, 2004). To date this initiative has not been completed for implementation.


Table 4:      Government expenditure and total health expenditure in 2001 for countries with comparable gross national income per capita (in purchasing power parity international dollars)



	Country
	GNI per capita (2002)
	Government health expenditure (as % of total government expenditure)
	Total health expenditure (as % of GDP)



	South Africa
	9,810
	10.9
	8.6



	Chile
	9,420
	12.7
	7.0



	Latvia
	9,190
	9.1
	6.4



	Trinidad/Tobago
	9,000
	6.4
	4.0



	Mexico
	8,800
	16.7
	6.1



	Costa Rica
	8,560
	19.5
	7.2



	Malaysia
	8,500
	6.5
	3.8



	Russia
	8,080
	10.7
	5.4



	Botswana
	7,740
	7.6
	6.6



	Uruguay
	7,710
	14.9
	10.9



	Brazil
	7,450
	8.8
	7.6



	Bulgaria
	7,030
	9.3
	4.8



	Thailand
	6,890
	11.6
	3.7



	Namibia
	6,880
	12.2
	6.7



Source: Lit, 2007.

This NHFA initiative proposed the restructuring of the healthcare financial system from a tax-based plan to a compulsory, government-subsidised insurance scheme purchased on the basis of each person’s ability to pay. This scheme essentially represents a social health insurance model in which universal coverage depends on raising adequate funds from a sufficiently large pool of individuals, which can be supplemented with donor support and general government revenue. There are advantages to be gained from a socially based insurance model that a country with a fast growing economy, such as Malaysia, could benefit from. These advantages include:


	Ameliorating the inevitable rise in health care costs: An SHI scheme could provide a good portion of funds to ameliorate the need to raise user out-of-pocket expenses following a general healthcare reform, especially if government hospitals are to be corporatised (Chee, 2008).

	Offering a greater choice in providers of services: Users could have a wider array of choices, including the option of private healthcare.

	Steady and sustainable source of finance: Premiums would be based on ability to pay with a contribution by employers.

	Avoiding risk-rating: Risks are spread between those with high needs for health services and those with low needs. Those in “safe” occupations are made to cross-subsidise those in occupations subject to a greater health risk. The costs of covering dependants are spread among those currently with no risks and those with many. Based on the ability to pay, the higher paid cross-subsidise the lower paid individuals (Abel-Smith, 1994).


Some of the biggest issues facing Malaysia today are the unequal distribution of healthcare benefits, rising healthcare costs, and the strain on public healthcare institutions. Therefore, an SHI scheme should primarily seek to address the growing imbalance in healthcare delivery by allowing more of the population to access the service of their choice, thereby equalising the demand of service based on immediate accessibility and not ability to pay. However, this requires that the country address a few key issues if Malaysia is to transform its healthcare finance policy from a tax-based one to an SHI scheme.

Enabling the appropriate institutional capacities: An appropriate integration of private and public health care is needed. The inherent friction created by any government-promoted investments in private healthcare sectors without proper regulatory measures or safeguards must be addressed. This is exemplified by the protracted escalation of pharmaceutical prices after the outsourcing of public sector procurement of medicines to Pharmaniaga, a government-linked company, in 1996. Issues of competition and equity have to be addressed (for example, a single insurer or multiple insurance providers; open tenders for the procurement of drugs and medical paraphernalia) to build an effective and viable delivery system based on insurance and risk-pooling. It is clear that programs such as the SOCSO and the EPF should not be the basis for enabling this aim because these organisations have very different objectives. What should be the regulatory role for the political and non-governmental civil sectors?

Addressing the rising cost of healthcare: There is a need to re-assess the nature of for-profit healthcare within the framework of continued government-subsidised schemes. How should counteracting pressures stemming from the needs of an ageing society and the eventual reduction in the workforce be better balanced?

Ensuring the continuing universal coverage of healthcare: As an SHI system is implemented, policy measures must be sustainably introduced to maintain and expand the health coverage to a universal level.


The following is an analysis of the experiences of two countries that have both implemented SHI schemes from which Malaysia may draw lessons. Table 5 presents cross-country highlights of the major healthcare indicators and systems of Malaysia, Korea and Thailand.


Table 5:      Comparative country profiles



	
	Malaysia
	Korea
	Thailand



	Population
	27 million (2008)
	48.6 million (2008)
	67.4 million (2008)



	Live births per woman
	2.7 (2006)
	1.17 (2002)
	1.7 (2005)



	Infant mortality rate per 1000 live births
	12 (2004)
	5.3 (2003)
	21 (2005)



	Life expectancy at birth (male/female)
	69/74 (2006)
	75.74/82.36 (2006)
	67/73 (2004)



	Total health expenditure as a percentage of GDP
	4.3% (2008)
	6.6% (2008)
	4% (2008)



	Government health expenditure as a percentage of total health expenditure
	44.1% (2008)
	54.9% (2008)
	75.1% (2008)



	Total health expenditure per capita (USD PPP)
	320 (2008)
	1,820 (2008)
	323 (2008)



	Practising physicians per 10,000 population
	7.0 (2002)
	16 (2003)
	2.8 (2002)



	Health Finance
	Tax-based finance system and employee social insurance schemes for public health, small amount of private health insurance schemes
	National Health Insurance Corporation (a single social health insurer)
	Multiple National Insurance schemes for different social sectors (social health insurer)



	Health Delivery
	For-profit private provider and tax-subsidized public delivery systems
	Majority private delivery system
	Majority (~ 80%) public delivery system, minority private delivery system



	Political System
	Constitutional Monarchy with rotating monarch
	Presidential system, single chamber (National Assembly)
	Constitutional Monarchy



Source: Muhamad Hanafiah, 1996; Kwon, 2005; World Health Organization, 2006a; 2006b; 2006c; 2008a; 2008b; 2009; Population Reference Bureau, 2009; Peabody, Lee and Bickel, 1995; Gertler, 1998.


The Republic of Korea

South Korea (henceforth Korea) experienced a major economic boom due to its export driven economic policies in the 1960s and 1970s following the Korean War (Kwon, 2005). One major accomplishment paralleling the economic success of the country was the rapid implementation of the National Health Insurance (NHI) programme with relative universal coverage. In the 1970s Korea had no national plan for health insurance; only 8.8% of the population had appropriate health coverage and health care accounted for 2.8% of GDP with government providing 12% of the finances (Peabody, Lee and Bickel, 1995). By 1991, 30% of Korea’s health care expenditures were from public funds, and health care outlays had risen to 7.1% of GDP (Peabody, Lee and Bickel, 1995). This economic development is very similar to the successes that Malaysia had achieved, with one crucial difference: the historic contexts of these two systems are strikingly different. Malaysia’s system was founded on the British welfare-state model and consequently had a powerful public driven sector. Korea, on the other hand, historically had a smaller investment in the public healthcare sector and consequently was forced to design a healthcare system that would allow greater accessibility to an established private sector.

It must be noted that Korea established the NHI only when it had reached a certain point in its economic development – a point that Malaysia is fast approaching. The timing of such a political manoeuvre can be a very important factor (Gertler, 1998); if the correct conditions are met, Korea offers an excellent prototype for Malaysia to follow to maintain effective universal health coverage while expanding the role of the private sector.

Experience of the NHI

One lesson to draw from Korea is how they provided universal health coverage by using effective sequencing in coverage for different social sectors. The Health Insurance Law in 1968 and subsequent economic revision of health policy laws from 1977 to 1981 led to the systematic progression of health insurance coverage for the entire population. Traditionally, SHI policies have first been established in the urban formal sector, and the NHI followed this path. This formal sector now forms 10.4% of the population under the NHI. Coverage was then extended to include those in the industrial and agricultural sectors (36% of the NHI), the poor (3–4%) and, finally, the self-employed (50.1%). The creation of subdivisions in these main classifications facilitated wider extension of coverage; for example when it was reported that there was good coverage in urban self-employed sectors but not in rural sectors, a classification was established specifically for the self-employed living in rural areas. The NHI programme is fairly representative of the major groups in society (Kwon, 2005; Yang, 1996). As of 2007, 96.3% of the total population (47.82 million people) are covered by the NHI, while 3.7% (1.85 million people; mostly the poor) are benefiting from the Medical Aid Programme (World Health Organization, 2010c).

Korea also offers another lesson about the value of a single insurer system. Originally there were separate insurers for each social sector. However, several problems were identified under this system. First, while family units were generally covered under one insurance policy, there were also cases of “double-enrolment” with other concurrent policies (Peabody, Lee and Bickel, 1995). Second, most specific sectors were too small to benefit from an effective risk-pooling mechanism (Kwon, 2003). Third, there were major differences among insurance companies in the setting of contribution rates for the same benefits, leading to horizontal inequity. For example, contributions for the self-employed were dependent on the sizes of households, incomes and properties as opposed to the contributions of the employed, which were solely dependent on income (and furthermore were 50% paid by the employer).

Therefore, in 2000, all health insurance societies were merged into one single national health insurer. There has been a large stabilisation of contribution levels across all social levels, a drastically increased risk-pool and establishment of an element of bargaining power for the NHI as the sole purchaser relative to health care providers (Kwon, 2005; 2003).

Another interesting lesson can be drawn from the approach used by Korea to control rising healthcare costs. Health care providers in Korea were originally reimbursed solely on fee-for-services basis. Although this system seemed simple, it could also be exploited by increasing the volume and intensity of services while favouring high margin treatments, thereby distorting the supply of medical specialities over time. To ameliorate such health cost inflation, Korea used pilot schemes for different reimbursement plans by targeting specific provider groups mainly on a voluntary basis. The pilot over time allowed the assessment of the specific plan’s effectiveness in controlling cost inflation while obtaining feedback from patients on whether their medical needs were satisfied and feedback from providers on whether payments were commensurate. Effective reimbursement plans were then extended to other providers.

One such pilot tested the diagnosis-related group (DRG) payment system, which offered a lump sum for a patient’s stay in hospital based on several diagnostic criteria (Kwon, 2005). The DRG pilots have generally been successful, resulting in shortened hospital lengths-of-stay, decreases in unnecessary antibiotic use and a reduction in number of clinical tests ordered (Kwon, 2003). This has not had a negative effect on the quality of care based on unchanged levels in hospital complications and re-operation (Kwon, 2005). However, a DRG system does present certain limitations (such as the problem of “creeping,” where an ambiguous diagnosis may present an opportunity to choose the one which brings a higher reimbursement to the healthcare provider), (Abel-Smith, 1994; Kwon, 2005) which may require a strong institutional regulatory presence in Malaysia to suppress (Abel-Smith, 1994).

Thailand

In 2001, the Thai-Rak-Thai (Thais love Thais) Party won a landslide victory on the platform of the “30 baht treatment for all” ($1 = 35.97 baht in 2001). This political victory led to the initiation of a push for universal and affordable coverage at a primary healthcare level. Previously, there were four main public health risk protection schemes (Towse, Mills and Tangcharoensathien, 2004).


	Civil servants medical benefit scheme – Introduced in the 1960s for civil servants and their dependents.

	Low income card scheme – Introduced in the 1970s for low income families and individuals, the elderly, children under 12 years and people with disabilities.

	Voluntary health card scheme – Predominantly rural, introduced in the 1980s and funded through equal matching of household and Ministry of Public Health payments.

	Social security scheme – Introduced in the 1990s for formal sector workers only. Mandatory for all private firms with more than one employee.


Initially, the government tried to merge these schemes into a single national insurance system to eliminate overlap. This consolidation attempt was met with resistance by formal sectors benefiting from the dual coverage (Towse, Mills and Tangcharoensathien, 2004). Therefore, to fund the 30 baht scheme and increase coverage, the voluntary health card and low income card schemes were merged into the Gold Card Scheme and divided into two tiers; one which was exempt from the 30 baht co-payment and another which included it (Suraratdecha, Saithanu and Tangcharoensathien, 2005). The National Health Act (NHA), passed in 2002, now provides government with the power (via the National Health Security Office) to regulate the quality and financial elements of these schemes.


Experience of the NHA

Thailand is a middle-income country, experiencing steady economic growth with well-developed infrastructure (World Health Organization, 2006a). It shares similar traits with Malaysia such as a large investment in public health institutions and a well-developed primary care infrastructure, particularly in rural areas (Green, 2000). However, Thailand and Malaysia differ in that the various Thai health insurance schemes have allowed Thailand to develop a much more extended health coverage network across the population, which facilitated the progression towards universal coverage by taking advantage of the already existing financial infrastructure. In a similar manner, schemes such as the Gold Card have helped to expand health insurance to the uninsured in both urban and rural areas (Suraratdecha, Saithanu and Tangcharoensathien, 2005). Malaysia’s experience with the EPF and SOCSO may be of value when planning an extension in the development of a national health insurance infrastructure, with particular reference to establishing a set co-payment charge that is financially agreeable across all social groups (Pannarunothai, Patmasiriwat and Srithamrongsawat, 2004). Additionally, progression towards universal coverage could never have been achieved in Thailand had there been a reliance on the formal sector to contribute the majority of the premiums (Tangcharoensathien, Wibulpholprasert and Nitayaramphong, 2004). Controversially, in Thailand, tax-revenues formed a major source of financing to subsidise health insurance policies. Malaysia may benefit by having a strong tax-based financing system in place from which to reallocate resources.

The Thai experience indicates that in establishing a new system of healthcare financing, the challenge is reforming the delivery of healthcare to suit the new system (Towse, Mills and Tangcharoensathien, 2004). The aim must be to establish a form of payment to providers to avoid unnecessary waste of resources. Methods to avoid the inherent escalation of costs stemming from growing (sometimes unnecessary) utilisation brought on by a fee-for-services system have been widely discussed in the literature (Abel-Smith, 1994). One of these methods is a system of capitation payments, whereby primary healthcare providers are remunerated based on number of patients registered for a defined period of time (Abel-Smith, 1994), which has been shown to be effective in controlling costs while maintaining quality (Berwick, 1996). It has also been shown that a system based on capitation may encourage providers to take on mainly young healthy patients compared to fee-for service payments that favour ill patients. This problem could be countered by scaling payments for each patient on the basis of age, gender and geographical location. Overall, the strength of capitation is in supporting preventive care and prescription of inexpensive medicine, thereby contributing to stemming health care costs.


Thailand’s experience with capitation has shown its effectiveness at cost containment through influencing provider behaviour and is something that Malaysia may want to consider exploring. Additionally, a capitation-based payment system may avoid an associated risk in overuse of services (so-called “moral hazard”), especially by Gold Card users (Abel-Smith, 1994; Suraratdecha, Saithanu, Tangcharoensathien, 2005), while avoiding under-usage if promoted alongside an employee-choice healthcare policy (Tangcharoensathien, Wibulpholprasert, Nitayaramphong, 2004). The Thai experience shows us that a combination of several factors is absolutely key to the success of this type of policy move; amongst these are the following: (Green, 2000; Tangcharoensathien, Wibulpholprasert, Nitayaramphong, 2004; Mills et al., 2000).


	Adequate political and social support: Government transparency can aid this process by informing the insurance purchaser of any benefits.

	Adequate support from the medical community: Members of the medical community must feel properly remunerated. This is particularly important when considering the role of for-profit providers within a context where public institutions must be given the chance to compete.

	Good regulatory and quality monitoring: A base quality assurance level for private and public institutions must be established.


CONCLUSION

Based on these countries’ experiences, there are several recommendations that can be made regarding the feasibility of implementing an SHI scheme in Malaysia.

Enabling the Appropriate Institutional Capacities

The following measures help provide a positive environment for SHI policies.

Introduction of the appropriate regulatory measures and institutions: A properly regulated healthcare system is important if there is to be stability in transitioning between healthcare finance systems. The lack of a regulatory framework and legislative protection is well described in Malaysia (Nik Rosnah, 2005; 2007). The Thai experience shows that SHI policies can improve equity in healthcare delivery by moving to regulate both private and public institutions equally. It is recommended that a mixture of incentives and imperatives be employed by introducing quality-control accreditation and universal legislation, respectively (Kumaranayake, 1997).

Regulation and expansion of the SOCSO and EPF programs: The Korean experience has shown that the expansion of coverage of existing risk-pooling insurance schemes can help to consolidate institutional capacity and social acceptance. Possibly the addition of schemes that provide coverage to the self-employed (as in Korea), rural populations (as in Thailand) and public sector employees (Yu, 2007) may be considered. Expansion of insurance coverage sequentially and sector-by-sector is the most effective way to avoid double-coverage whilst improving equity. Conversely, existing schemes such as the SOCSO and EPF programs must be independently regulated to remove risk-profiling tendencies. One such strategy is de-linking national insurance schemes from private partnerships (i.e., the current EPF-LIAM scheme) to remove profit incentives. However, on the other hand, the experience of the NHI in Korea has shown it may be more effective to have one super health insurance fund so as not to have undue conflicts in objectives.

Working towards a national SHI scheme: The implementation of a single SHI scheme on a national level as in Korea can have a variety of positive effects on the integration of private and public health institutions. The increase in the patient outlay burden and increasing migration to private providers would help alleviate stretched public institution resources. Additionally, the monopsony given to a national system allows for bargaining powers that can be used as an effective check on private healthcare providers, especially in systems that employ a fee-for-services scheme. These checks and balances can take several forms, such as establishing fair terms for treatment, limiting the use of unnecessary diagnostic or treatment options to maximise efficiency and improve quality of care.

Political and civil support: The Thai experience (and general international consensus) shows us that political will backed by popular support can be helpful in breaking down barriers created by market-driven health policy. Sufficient transparency in government policymaking, along with effective outreach to and input by civil society sectors are recommended during the restructuring process.

Addressing the Rising Cost of Healthcare:

The following measures are recommended ways for SHI schemes to address the rising cost of healthcare.


Amelioration of the inherent growth of cost by a fee-for-services system: Based on Korean and Thai experiences, it is recommended that any SHI scheme base their method of payment to healthcare providers on a system composed of a combination of diagnostic-related groups for diseases of high prevalence in tertiary care and capitation in primary care. This method may be challenged by powerful private healthcare lobbies, so good evidence should form the basis of such a policy.

Exploring a co-payment system: To avoid moral hazard and the associated rise in healthcare costs, a system of a nominal co-payment can be introduced similar to that of the 30 baht scheme, although this must be further examined and discussed as it can unnecessarily raise the levels of out-of-pocket payments (Rohaizat, 2004).

Ensuring Continuing Universal Coverage of Care

Reliance on current government tax revenue to fund subsidies for insurance schemes: A strong tax-based source of revenue can allow for an effective switch to an SHI system and provide a good infrastructure for continuing government subsidies of insurance schemes (Gertler, 1998). This tax revenue will have the added effect of containing the cost of healthcare.

Consider encouraging the formation of locally run insurance schemes: Establishing local insurance schemes can help prepare areas for eventual integration into a national scheme with the promise of an obvious benefit of increased risk-pooling. In the interim, these local insurance schemes can act as additional healthcare finance sources until the appropriate expansion of a national SHI scheme takes hold.
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Artikel ini menyangkal pendapat umum yang menyamakan Perdana Menteri Malaysia Ke-5, Abdullah Ahmad Badawi dengan pemimpin tersohor Kesatuan Soviet, Mikhail Gorbachev. Sebaliknya, penulis berhujah bahawa kronologi kenaikan dan kejatuhan Abdullah lebih mirip dengan pemimpin reformis Soviet, Nikita Khrushchev. Walaupun kedua-dua pemimpin ini berusaha membebaskan kepimpinan mereka daripada kepincangan kepimpinan sebelumnya, mereka menganggar-rendahkan pengaruh unsur-unsur konservatif yang telah terinstitusi kuat dalam rejim kepimpinan sebelumnya. Proses reformasi didapati bergantung kepada keupayaan pemimpin untuk mengekalkan keseimbangan rejim. Sekiranya sifat rejim itu diubah, ia berpotensi menimbulkan ancaman dan tentangan. Menyulitkan agenda reformasi ini kerana kedua-dua pemimpin mempunyai apa yang dipanggil ‘paradoks reformis’ iaitu kelemahan-kelemahan yang menjejaskan reputasi mereka sebagai seorang reformis. Walaupun Khrushchev akhirnya disingkirkan, reformasi yang dilakukan beliau menjadi panduan kepada Mikhail Gorbachev dalam melaksanakan transformasi politik hampir 30 tahun selepasnya. Diterjemahkan dalam kepimpinan Abdullah pula, inisiatif yang dilaksanakannya telah membuka jalan kepada penggantinya, Najib Razak untuk melanjutkan reformasi dalam kepimpinannya. Walaupun berlakunya usaha untuk mengembalikan semula pendekatan kawalan dalam era Najib, langkah ini menerima kesan libasan yang serius dan memaksa Najib meneruskan keterbukaan dan kelonggaran politik yang telah diasaskan Abdullah.

Kata kunci: Abdullah Ahmad Badawi, Nikita Khrushchev, Mikhail Gorbachev, konservatisme, politik reformasi

This article disputes the general opinion that equates the fifth Prime Minister of Malaysia, Abdullah Ahmad Badawi with the final supreme leader of the Soviet Union, Mikhail Gorbachev. Instead, the author argues that the rise and fall of Abdullah closely resembles that of the Soviet reformist leader, Nikita Khrushchev. Although both leaders attempted to liberate themselves from the excesses of preceding leaderships, they underestimated the influence of conservative forces which had been firmly institutionalised under previous leaders’ regimes. Reformation was found to depend on the ability of a leader to maintain the regime’s equlibrium. If the nature of the regime changes, it could potentially pose a threat and resistance. Complicating this effort, both leaders possessed what is called ‘the paradox of a reformer’ - accompanying weaknessess that affect their reputation as reformers. Although finally removed from power, Khrushchev’s reforms paved the way for Gorbachev’s political transformation 30 years later. A comparable situation exists with respect to Abdullah’s initiatives, which provided a favourable context for Najib Razak to further his predecessor’s reforms. Despite efforts to restore the control approach in Najib’s era, such measures have invited a serious backlash, prompting him to persevere with political openness and relaxation initiated by Abdullah.

Keywords: Abdullah Ahmad Badawi, Nikita Khrushchev, Mikhail Gorbachev, conservatism, politics of reform

PENDAHULUAN

Apabila berakhirnya pemerintahan Perdana Menteri Malaysia Ke-5, Abdullah Ahmad Badawi (2003–2009), beberapa penganalisis politik telah membandingkan Abdullah dengan pemimpin tersohor Kesatuan Soviet, Mikhail Gorbachev (1985–1991) yang melaksanakan perubahan politik secara besar-besaran dalam eranya. Pandangan ini berhujah bahawa wujudnya persamaan antara kedua-dua pemimpin ini khususnya jika dilihat dari sumbangan Abdullah terhadap aspek pendemokrasian dan keterbukaan politik.1 Abdullah pula mengesahkan ada mendengar perbandingan kepimpinannya dengan Gorbachev dan bersikap terbuka dengan tanggapan tersebut.2 Persoalannya, adakah perbandingan ini mempunyai merit dan apakah Abdullah layak menerima penghormatan sebesar itu?

Artikel ini berhujah bahawa persamaan antara kepimpinan Abdullah dan Gorbachev merupakan hujah yang sempit dan boleh membawa pengertian yang mengelirukan. Tiga faktor dikemukakan bagi hujah ini. Pertama, apabila tamat pemerintahan Abdullah, reformasi yang dilakukan beliau tidaklah begitu substantif seperti yang dilakukan Gorbachev. Kedua, kebanyakan reformasi yang dilakukan Abdullah menerima tentangan dan tidak dapat dilaksanakan dalam bentuk yang diinginkan. Justeru, sarjana seperti Johan Saravanamuttu melihat kepincangan ini sebagai penolak hujah yang menyamakan dasar reformasi Abdullah dengan Gorbachev.3 Hujah terakhir dan fokus utama artikel ini, tokoh reformasi yang lebih sesuai untuk dibandingkan dengan Abdullah ialah reformis pertama Soviet iaitu Nikita Khrushchev (1953–1964). Carian umum dan temu bual yang dilakukan penulis mendapati hampir tidak ada penganalisis politik membandingkan pemerintahan Abdullah dengan Khrushchev.4 Justeru, dengan menggunakan sumber sekunder dan diperkukuhkan dengan temu bual dengan beberapa sarjana dan menteri kabinet era Abdullah termasuklah Abdullah sendiri, perbincangan ini diharap dapat memberi satu sumbangan dalam konteks politik perbandingan dan politik reformasi. Bagi membandingkan dengan lebih sistematik kedudukan Abdullah dengan Khrushchev, artikel ini dibahagikan kepada tiga bahagian; analisis Soviet Union dan Malaysia sebagai rejim konservatif; melihat persamaan antara agenda reformasi kepimpinan Khrushchev dan Abdullah dan terakhirnya, implikasi reformasi yang diperkenalkan kedua-dua pemimpin terhadap kepimpinan yang menyusul kemudian.5

KESATUAN SOVIET DAN MALAYSIA SEBAGAI REJIM KONSERVATIF

Umumnya, Kesatuan Soviet dan Malaysia mempunyai sistem pemerintahan yang berbeza di mana Soviet lebih merupakan negara totalitarian berbanding Malaysia yang merupakan negara separa demokrasi.6 Sistem politik Malaysia lebih bersifat pluralistik dengan kewujudan parti pembangkang, komuniti perniagaan, kesatuan sekerja, kumpulan berkepentingan dan masyarakat sivil. Berbanding Soviet, unsur kepembangkangan dan persaingan datang dari kumpulan-kumpulan seperti ini berbanding sistem Soviet yang lebih disumbangkan oleh sektor dalaman seperti organ kerajaan, birokrasi, pasukan keselamatan dan anggota parti. Namun kedua-dua negara ini mempunyai persamaan penting iaitu rejim7 konservatif yang didukung oleh sebuah parti politik dominan.8 Soviet Union diterajui oleh Parti Komunis Soviet Union (CPSU) manakala Malaysia berada dibawah pemerintahan perikatan parti Barisan Nasional (BN) yang ditunjangi United Malays National Organisation (UMNO). Konservatif dalam artikel ini bukanlah membawa maksud yang pejoratif seperti kuno atau terkebelakang. Sebaliknya ia adalah ideologi yang mendasari rejim yang berkuasa untuk jangka masa yang lama. Konservatisme “is often little more than the sum total of inertia, habit and vested interest. But it can also be a cogent philosophical justification of the status quo as culmination of everything good in the past and thus the only sturdy bridge to the future.”9 Sebagai parti beraliran kanan, UMNO merupakan parti yang sentiasa mempertahankan status quo. Sudah tentu dalam praktiknya, UMNO tidak pernah menganggapnya sebagai parti konservatif.10 Kedudukan UMNO bagaimanapun boleh dibandingkan dengan Parti Liberal Demokrat (LDP) dari Jepun. Kerana LDP merupakan parti yang berjaya mengekalkan kelangsungan kuasa untuk tempoh yang lama (1955–2009),11 ia sering dirujuk sebagai rejim konservatif yang mempraktikkan ideologi konservatisme.12 UMNO secara umumnya menyerupai LDP. Selain menjadi parti dominan yang menguasai negara untuk sekian lama, kedua-dua parti juga mempunyai beberapa persamaan penting iaitu kewujudan kompleks parti-birokrasi,13 berjaya mengubah wajah negara dan begitu lama berkuasa dalam iklim politik yang tidak menghargai akauntabiliti.14 Tidak menghairankan, kelangsungan UMNO seringkali dibandingkan dengan nasib LDP khususnya selepas tsunami politik 2008.15 Dengan kata lain, parti dominan merupakan parti yang telah berjaya membentuk keseimbangan dalam ekosistem politiknya dan keseimbangan inilah yang seringkali dipertahankan dari dicabar dan diubah.

Reformis pula merupakan aliran yang sering digambarkan berada dalam spektrum yang bertentangan dengan pemikiran konservatif. Begitu pun, kita harus terlebih dahulu memahami definisi reformasi yang dimaksudkan dan perbezaannya dengan satu lagi konsep yang berkait rapat dalam konteks kajian ini iaitu transformasi. Stephen Cohen menganggap reformis sebagai “that outlook, and those policies, which seeks through measured change to improve the existing order without fundamentally transforming existing social, political, and economic foundations or going beyond prevailing ideological values.”16 Maksud yang hampir sama juga diberikan oleh William Tompson iaitu “a significant change in the political regime but falls short of transforming it into something else.”17 Secara mudah, reformis ialah golongan yang cuba melakukan penambahbaikan ke atas kerangka politik sedia ada tanpa menjejaskan prinsip dan nilai-nilai fundamental yang menunjangi rejim itu. Maksud ini berbeza dengan proses transformasi yang merupakan proses mengubah keseluruhan bentuk dan rupa sesuatu rejim politik. Namun pengertian ini tidak pula mencadangkan bahawa Abdullah merupakan satu-satunya Perdana Menteri yang melakukan reformasi. Bagi Cohen lagi:


The universal meaning of reform is not merely change but change that betters people’s lives, usually by expanding their political or economic freedom, or both. Nor is it revolution or total transformation of an existing order but normally piecemeal, gradualist improvements within a system’s broad historical, institutional, cultural dimensions…It should also be remembered that reform has not always or necessarily meant democratization and marketization, though it has increasingly been the case in modern times.18



Justeru, jika hujah ini digunakan, tentu sahaja kesemua Perdana Menteri sebelum Abdullah layak dianggap sebagai reformis kerana sumbangan mereka dalam memperbaiki kehidupan rakyat. Hanya dalam politik Malaysia, istilah reformasi politik bukanlah satu istilah yang mempunyai konotasi yang positif khususnya semasa pemupukan Mahathirisme selama 22 tahun.19 Bagi sesetengah sarjana, kelangsungan pemerintahan Mahathir menunjukkan “[c]onservatism is inherent in such a thought process, which explains why tradition is resistant to change. As a practicing ideology, tradition promotes the uncritical acceptance of a social order.”20 Anwar Ibrahim membawa pengertian baru terhadap istilah reformasi apabila melancarkan gerakan reformasi selepas beliau dipecat sebagai Timbalan Perdana Menteri pada 1998. Gerakan reformasi meninggalkan impak yang besar terhadap politik Malaysia sehingga membawa kepada percambahan politik baru.21 Walaupun pengaruh BN menurun selepas Pilihan Raya Umum Ke-10 1999 (PRU-10), Mahathir bagaimanapun tetap berkeras untuk tidak memperkenalkan sebarang pembaharuan. Malah, beliau lebih meningkatkan kawalan politik dan menyekat pertandingan dalam parti.22 Justeru, apabila Mahathir meletak jawatan pada penghujung 2003, wujudnya desakan dan gesaan meluas agar Abdullah memperkenalkan dasar baru yang lebih terbuka, telus dan demokratik. Dengan kata mudah, untuk mencari legitimasi kepimpinannya, Abdullah haruslah berusaha membebaskan diri dari kepincangan era Mahathir seperti korupsi, rasuah, autoritarian dan kawalan yang tinggi.23 Bagi meneruskan perbincangan, artikel ini akan meneliti lima komponen perbandingan antara Khrushchev dan Abdullah.

LATAR KEPIMPINAN

Kedua-dua Abdullah dan Khrushchev mewarisi kepimpinan yang kuat dan kepincangan yang wujud semasa kepimpinan sebelumnya. Khrushchev mewarisi legasi pemerintahan Joseph Stalin (1922–1953) yang terkenal dengan kekejaman dan pemerintahan kuku besinya. Namun Stalin juga diakui sebagai pemimpin yang meletakkan asas pembangunan Soviet moden dengan dasar perindustrian, perbandaran, pendidikan dan juga ketenteraan. Paradoks ini juga dipunyai Mahathir. Walaupun tidaklah mempunyai reputasi despot seperti Stalin, kepimpinannya mempunyai nilai autoritarian yang tinggi.24 Faktor ini membolehkan beliau mengekalkan kelangsungan politiknya dan dapat membangunkan Malaysia dengan begitu pesat. Di sebalik kontroversi yang wujud dalam kepimpinan mereka, kedua-dua Stalin dan Mahathir menempa kejayaan yang tersendiri, mempunyai karisma dan mencetuskan inspirasi.

Dari segi latar belakang, Khrushchev dan Abdullah memiliki latar yang hampir sama di mana mereka merupakan pemimpin yang lebih budiman.25 Khrushchev, anak keluarga miskin menaiki tangga kuasa dengan hanya memiliki pendidikan asas tanpa faktor realpolitik26 yang kuat berbanding pemimpin lain seperti Lavrenty Beria, Georgy Malenkov dan Vyacheslav Molotov. Walaupun Khrushchev menyedari kekurangan era Stalin dan pernah menyokong Leon Trotsky (penentang Stalin), beliau berjaya menempatkan diri dalam lingkungan terdekat Stalin kerana keupayaannya menyakinkan Stalin bahawa beliau bukanlah ancaman. Hanya setelah ketiadaan Stalin, barulah Khrushchev memaparkan pendekatan Machiavelli apabila secara licik menyingkirkan Beria dan Malenkov dalam usaha menduduki hierarki kepimpinan tertinggi. Abdullah dalam sisi yang serupa bukan merupakan seorang pemimpin yang dikenali kerana faktor realpolitik dan tidak mempercayai praktik ‘matlamat menghalalkan cara’.27 Secara relatifnya, beliau merupakan seorang pemimpin sederhana kerana tidak berlatarkan keturunan bangsawan. Latar pendidikan Pengajian Islam dan pentadbir yang dimilikinya juga berbeza dengan latar undang-undang yang dimiliki ketiga-tiga perdana menteri terdahulu atau latar kedoktoran Mahathir. Walaupun Abdullah tidak seagresif Musa atau Anwar yang diketepikan oleh Mahathir, beliau berjaya menaiki tangga politik berikutan imej bersih dan budiman yang ditonjolkan. Personalitinya yang tidak mengancam dan setia juga merupakan antara faktor yang membolehkan beliau terus mendapat kepercayaan Mahathir walaupun pernah diketepikan berikutan pembabitannya dalam usaha menyingkirkan Mahathir dalam pilihan raya parti 1987. Dengan kata lain, demi menaiki hierarki kuasa, kedua-dua Khrushchev dan Abdullah terpaksa memendami segala kelemahan yang berlaku dalam pentadbiran pemimpin sebelumnya.

Pencarian Konsensus Baru: Proses Menyah Stalinisme dan Menyah Mahathrisime

Walaupun Khrushchev dan Abdullah mempunyai latar dan keupayaan yang sederhana, mereka merupakan pemimpin yang bercita-cita tinggi dalam usaha untuk menambah baik kelemahan yang wujud dalam rejim masing-masing. Dengan itu, bagi memperolehi legitimasi, Khrushchev dan Abdullah berusaha meletakkan konsensus baru dalam pentadbiran mereka khususnya daripada kepincangan kepimpinan sebelumnya. Pemerintahan lebih tiga dekad Stalin telah menjadikan nilai, norma dan sistem yang didukung beliau menjadi satu kebiasaan dalam kalangan rakyat. Beliau telah menyusun sistem tersebut dengan keseimbangan yang tersendiri seperti penghapusan terhadap penentang dan pemberontak, pertindanan eksekutif-parti, penekanan pembangunan ekonomi, kawalan yang tinggi, anti-pluralis dan anti-intelektual. Pada pandangan Barat, sistem politik Kesatuan Soviet tidak mempunyai nilai demokrasi tetapi rakyat Soviet menerima Stalinisme kerana ia telah memberikan arah dan impak positif. Khrushchev walau bagaimanapun menyedari yang Stalinisme bukanlah bentuk sosialisme yang konstruktif. Meskipun pada tahap peralihan kepimpinan, Khrushchev menyatakan gesaan untuk mempertingkatkan perbelanjaan ketenteraan dan meneruskan penumpuan terhadap industri berat, keutamaan ini berubah apabila beliau berada di tampuk kuasa. Beliau menjarakkan kepimpinannya dari Stalinisme dengan mengecam sejarah hitam Stalin, mengurangkan peranan parti dalam kerajaan, memansuhkan beberapa kementerian, memberi ruang kebebasan bersuara dan penerbitan, mengurangkan kuasa organ keselamatan, membebaskan ramai tahanan politik, membenarkan pertubuhan seperti kesatuan sekerja beroperasi dan beralih kepada sektor pertanian. Namun proses reformasi yang dilakukan Khrushchev juga mempunyai motif tersendiri iaitu ingin membebaskan dirinya daripada terpalit dengan kekejaman era Stalin. Keadaan ini dipanggil oleh Dimitry Pospielovsky sebagai ‘law of accumulating hatred’ di mana pemimpin baru akan cuba membebaskan diri dari ketidaksenangan meluas yang wujud pada pemimpin sebelumnya demi mendapatkan legitimasi baru.28

Pertimbangan yang sama boleh juga dilihat dalam pemerintahan lebih dua dekad Mahathir yang amat menghayati prinsip konservatisme. Namun hal ini bukanlah semata-mata kerana Mahathir menganggap dirinya sebagai ‘konservatif Malaysia’29 tetapi lebih kepada dukungan konsistennya terhadap nilai-nilai konservatisme seperti pendekatan kawalan, pertumbuhan ekonomi, orde dan disiplin, demokrasi yang terbatas, keteguhan dalam jawatan, kestabilan politik serta kelangsungan rejim. Kesemua elemen ini terangkum dalam gagasan Nilai Asia yang didukungnya—gagasan yang dikemukakan kepada pihak Barat bagi menjawab kritikan yang dilemparkan terhadap amalan demokrasi Malaysia. Bagi sesetengah sarjana, konsep Nilai Asia membayangkan penginstitusian ideologi konservatisme ke dalam kerangka politik Malaysia.30 Namun berdasarkan reaksi dalam PRU-10, Abdullah dan pasukan kepimpinan barunya menyedari bahawa era Mahathir telah meninggalkan beberapa lompong dan kekurangan.31 Seperti juga Khrushchev, Abdullah tidak membayangkan untuk melakukan perubahan dalam skala yang meluas sebelum mengambil alih kepimpinan.32 Tetapi tanpa disedari atau tidak, perubahan-perubahan yang dibawanya mula mencerminkan usaha menyah Mahathirisme. Beliau menukar pasukan kepimpinannya dengan menggantungkan kepercayaan kepada tenaga-tenaga muda yang diketuai menantunya, Khairy Jamaluddin, membatalkan beberapa projek Mahathir, melakukan liberalisasi politik dengan membenarkan kebebasan bersuara, melonggarkan hubungan simbiotis kerajaan dan parti, menukar tumpuan ekonomi, melakukan pertautan dengan masyarakat sivil dan mengubah pendekatan agama dan etnisiti ke laluan sederhana dengan pengenalan Islam Hadhari. Dengan melihat kepada kemenangan bersejarah BN dalam Pilihan Raya Umum Ke-11 (PRU-11) pada 2004, kepimpinan Abdullah turut mendapat faedah dari ‘law of accumulating hatred’ di mana sokongan pengundi yang tidak menyenangi Mahathir telah kembali kepada BN. Walaupun kecaman langsung terhadap Mahathir tidak pernah dilakukan Abdullah, keterbukaan yang dianjurkan beliau telah membuka ruang bagi media pro-reformasi seperti New Straits Times, The Star dan The Sun untuk membangkitkan beberapa isu yang berlaku dalam era Mahathir seperti rasuah dan kebebasan badan kehakiman.33 Di bawah kepimpinannya juga, mahkamah membebaskan tokoh pembangkang Anwar Ibrahim setelah didakwa atas salah laku seks di bawah pentadbiran Mahathir. Seperti juga Khrushchev, Abdullah cuba meletakkan elemen humanis dalam sistem yang mempunyai darjah dominasi dan kawalan yang tinggi. Namun reformasi politik yang dilakukan Abdullah tidaklah dilakukan secara menyeluruh. Sebagai contoh, beliau masih mengekal dan menggunakan sekian banyak undang-undang kawalan yang ada termasuklah Akta Keselamatan Dalam Negeri (ISA). Kebebasan juga menurut Abdullah tidak harus diberi secara mutlak dan haruslah bersesuaian dengan bentuk masyarakat Malaysia.34

Batasan Reformasi

Pada peringkat awal pemerintahan, proses reformasi yang dilakukan Khrushchev dan Abdullah disambut baik dan disokong oleh rakyat dan juga pemimpin parti yang sememangnya mengkehendaki perubahan dan juga pembaharuan. Tetapi dalam sistem satu parti dominan, “changing established priorities, structures, functions and procedures can create serious political threats either to the reformer’s own power or to the regime as a whole.”35 Tidak kurang penting, kedua-dua Khrushchev dan Abdullah merupakan pemimpin yang tidak mempunyai pangkalan sokongan politik yang kuat dan menganggar-rendahkan pengaruh unsur-unsur konservatif yang wujud dalam rejim masing-masing. Sistem politik Soviet contohnya telah berjaya mengekalkan keseimbangan untuk waktu yang lama kerana faktor kawalan, tekanan dan hegemoni rejim pemerintah. Khrushchev pula cuba untuk mengekalkan sistem tersebut dengan tidak menggunakan preskripsi yang sama dalam takat yang serupa. Justeru, kelebihan-kelebihan yang selama ini memberi faedah kepada parti, birokrasi, institusi kerajaan dan kumpulan berkepentingan mula terhakis dan mencetuskan ketidaksenangan. Antara golongan yang tidak berpuas hati dengan perubahan-perubahan yang diperkenalkan Khrushchev ialah nomenklatura—elit politik yang berjawatan penting dalam kerajaan melalui kuasa parti. Golongan inilah yang melancarkan penentangan terhadap inisiatif reformasi Khrushchev seperti cadangan untuk memansuhkan pendidikan kelas atasan. Tindakan Khrushchev yang beralih untuk memajukan sektor pertanian juga menimbulkan kemarahan segelintir elit parti lebih-lebih lagi apabila beliau membahagikan parti kepada dua aliran iaitu kem perindustrian dan kem pertanian. Pemecahan ini menghilangkan kuasa istimewa yang dipunyai elit parti dalam sesuatu kawasan dan meninggikan risiko kehilangan jawatan dalam parti. Dengan menumpukan kepada sektor pertanian juga, Khrushchev terpaksa memotong perbelanjaan ketenteraan bagi tujuan pembelian mesin dan peralatan sehingga menimbulkan ketidaksenangan pihak tentera dan industri berat. Pengurangan kuasa pihak keselamatan turut menimbulkan rasa ketidaktentuan khususnya kepada golongan pro-Stalin. Reformasi perlembagaan yang dicadangkan Khrushchev juga tidak berjaya dilaksanakan. Cadangan radikal Khrushchev untuk menyusun semula elit saintis terkemuka, Academy of Social Sciences turut ditentang dan mengakibatkan beliau terjebak dalam konflik dengan golongan yang amat berpengaruh ini. Hal ini diburukkan lagi oleh proses keterbukaan yang menjadikan golongan intelektual dan liberal mula mengenakan tekanan dan membuka jalan kepada penularan pengaruh Barat. Menyedari ketidaksenangan ini, Khrushchev memperlahankan proses menyah Stalinisme dan kembali melaksanakan pendekatan kawalan untuk mengukuhkan kestabilan. Sebagai contoh, pada lima tahun akhir pemerintahannya, beliau melancarkan kempen anti-intelektual terhadap pelajar dan golongan intelektual. Beliau menyedari bahawa jika Stalinisme dihapuskan, ia turut akan memusnahkan sosialisme.

Halangan dan tentangan yang serupa juga dihadapi oleh Abdullah daripada pihak-pihak yang telah mendapat faedah daripada keseimbangan sistem yang telah diletakkan Mahathir sebelumnya. Dalam ruang ekonomi, tindakan Abdullah yang tidak mahu memperbanyakkan perbelanjaan menjurus rasa tidak senang kepada elit perniagaan dan perwakilan UMNO yang bergantung kepada politik penaungan.36 Gejala ‘Napolean Kecil’ pula merencatkan keberkesanan yang cuba dicapai Abdullah dalam sektor awam.37 Golongan Islamis konservatif turut mengenakan tekanan berikutan sikap Abdullah yang menggalakkan dialog terbuka dan kesederhanaan agama melalui gagasan Islam Hadhari.38 Tiga institusi reformasi cuba diwujudkan Abdullah iaitu Suruhanjaya Bebas Aduan dan Salah Laku Polis (IPCMC), Suruhanjaya Pencegahan Rasuah Malaysia (MACC) dan Suruhanjaya Perlantikan Kehakiman (JAC). Walau bagaimanapun, ketiga-tiga institusi ini hanya tertubuh dalam versi yang ‘dilunakkan’ berikutan tentangan pihak polis dan golongan konservatif dalam UMNO.39 Malah dalam kes IPCMC, pihak polis bukan sahaja membantah penubuhannya tetapi mengugut akan mengundi pembangkang jika cadangan itu diteruskan.40 Golongan perwakilan berpengaruh UMNO atau popularnya dirujuk sebagai warlord turut meluahkan rasa tidak senang terhadap gejala pembanterasan rasuah dan politik wang yang hendak diperkenalkan oleh Abdullah.41 Turut dipandang curiga oleh golongan konservatif ialah liberalisasi ekonomi yang dimulakan Abdullah seperti transformasi syarikat berkaitan kerajaan (GLC) dan juga insentif yang diberikan dalam projek Iskandar Malaysia.42 Kabinet pula menolak cadangan perisytiharan harta kepada umum dengan mengugut untuk meletak jawatan.43 Dalam konteks laluan sederhana yang dianjurkan Abdullah, golongan ultra-konservatif mengenakan tekanan agresif seperti yang ditunjukkan dalam Perhimpunan Agung UMNO 2006 dan dalam kes Ketua Bahagian UMNO Bukit Bendera, Ahmad Ismail.44 Hal ini diperkukuhkan dengan sikap akhbar Utusan Malaysia dan kebangkitan pertubuhan bukan kerajaan (NGO) Melayu yang mengukuhkan sentimen etno-agama yang tinggi khususnya selepas Pilihan Raya Umum Ke-12 (PRU-12). Dengan kata lain, berikutan langkah Abdullah untuk menukar karektor rejim, ia menjemput tindak balas kontra. Golongan ini melihat proses keterbukaan dan reformasi yang berlaku telah memberi kesan kepada hegemoni pemerintah dan dieksploitasi oleh golongan pro-reformasi dan pembangkang. Hal ini lebih diperkukuhkan dengan melihat keputusan PRU-12 yang digemburkan oleh golongan konservatif sebagai situasi yang mengancam kedudukan Melayu-Islam.45


Sumber tentangan yang paling agresif terhadap agenda reformasi Abdullah ialah Mahathir sendiri. Pembebasan Anwar, pembatalan projek-projek mega beliau dan juga perdebatan mengenai legasi negatif Mahathir merangsang penentangan vokal tokoh tersebut dan penyokongnya. Mahathir mengambil alih peranan pembangkang dan menyatukan masyarakat sivil dalam tentangannya terhadap Abdullah. Konflik ini dalam konteks yang lebih besar menyerlahkan sikap konservatif Mahathir yang tidak membenarkan legasinya disentuh dan dipersoalkan. Kesan daripada tentangan-tentangan ini mengakibatkan Abdullah terpaksa memperlahankan proses reformasi seperti pembanterasan rasuah dan politik wang serta mengalah terhadap tentangan yang diterimanya.46

Paradoks Reformis dan Faktor Penolak

Begitu pun, fakta-fakta yang ada turut menyarankan bahawa kedua-dua pemimpin turut mempunyai apa yang dipanggil paradoks reformis. Walaupun konservatisme dilihat sebagai faktor terpenting yang menghalang perubahan berlaku dengan lebih meluas, Khrushchev dan Abdullah juga mempunyai beberapa kelemahan dan ironi tersendiri. Berbanding Stalin, Khrushchev merupakan seorang pemimpin yang mempunyai personaliti dan karektor yang tidak diyakini oleh pegawai tinggi Soviet. Beliau sering membuat keputusan yang tidak konsisten, penghakiman yang lemah dan terkenal sebagai seorang ‘badut’ yang sering membuat jenaka—imej yang menghakis pandangan dunia terhadap Soviet. Dalam usahanya melakukan reformasi, beliau akhirnya dilihat mengukuhkan hegemoninya tersendiri dengan mengamalkan sikap tidak mengendahkan kritikan. Daripada berpegang kepada prinsip kepimpinan kolektif, beliau turut membina personaliti kultus seperti Stalin. Turut dikritik oleh parti ialah tindakannya mengutamakan nasihat kroni dan ahli keluarga serta membelakangkan pandangan parti dan rakan-rakan lama. Abdullah juga tidak dapat lari daripada pertimbangan yang sama. Kelemahan utama bagi dirinya ialah hakikat bahawa kekuatan peribadi beliau adalah kelemahannya dalam politik. Beliau terperangkap dengan imej lelaki budiman dari awal sehinggalah ke akhir pemerintahannya sedangkan ciri-ciri Machiavellian mempunyai kaitan dekat dengan keberkesanan kepimpinan.47 Ciri ini lebih diperlukan apabila seorang pemimpin ingin menjadi seorang reformis. Tiga contoh dalam hal ini ialah sikap beralah dan kelewatannya dalam melaksanakan reformasi, tindakannya yang mengadakan PRU-12 pada Mac 200848 dan tidak berusaha memantapkan barisan kabinetnya dengan mereka yang mempunyai lencana reformis.49 Dengan menggantungkan kepercayaan yang besar kepada Khairy dan kumpulan penasihat mudanya, Abdullah turut merungkaikan pangkalan sokongan tradisionalnya dalam UMNO dan rakan-rakan lamanya.50 Golongan ini walaupun memberikan panduan teoritikal yang betul,51 pada akhirnya mengukuhkan kuasa yang besar dan dilihat tidak mampu bergerak selari dengan aliran perdana UMNO.52 Beberapa isu lain seperti hubungan politik dan perniagaan yang membabitkan keluarga Abdullah dalam perniagaan menebalkan lagi persepsi negatif terhadap Abdullah.53

Selain daripada paradoks reformis, Khrushchev dan Abdullah juga berhadapan dengan faktor penolak yang turut memberi kesan kepada legitimasi kepimpinan mereka. Faktor ekonomi merupakan persamaan yang jelas dalam soal ini. Reformasi pertanian yang dirancangkan Khrushchev pada akhirnya gagal berikutan masalah ketidakcukupan makanan yang berterusan, gagal mendapatkan bekalan tenaga yang murah dan kenaikan harga barangan. Hal ini bertentangan dengan impak reformasi ekonomi yang dijanjikan beliau. Selain itu, kekurangan pengalaman Khrushchev dalam urusan dasar luar banyak menjatuhkan imej Soviet khususnya usaha beliau cuba berbaik-baik dengan kuasa Barat dan menekankan diplomasi seperti dalam Krisis Peluru Berpandu Cuba 1961. Sikap beliau yang mengecam Stalin turut menjadikan negara-negara komunis yang lain tidak berpuas hati. Cabaran yang sama turut dihadapi Abdullah yang mengejutkan ramai pihak apabila beralih kepada sektor pertanian, pembangunan wilayah dan pembangunan modal insan—sektor yang sebelumnya dipinggirkan dalam kerangka negara pembangunan Malaysia.54 Biarpun diakui sebagai perubahan yang bertepatan pada masanya, ia seakan-akan dibayangi oleh legasi ekonomi Mahathir yang berbentuk fizikal, nampak dan boleh diukur.55 Kemelesetan ekonomi dunia pada 2007–2008 juga memaksa Abdullah mengambil beberapa keputusan yang tidak popular seperti memotong subsidi minyak. Meskipun diakui sebagai tindakan liberalisasi ekonomi yang betul,56 kepimpinannya gagal membendung kenaikan harga barangan yang menyusul dengan drastik selepas itu.

Pengunduran Kuasa

Khrushchev dan Abdullah akhirnya didesak untuk melepaskan jawatan oleh pihak konservatif apabila perubahan dan impak dari perubahan yang berlaku dalam era mereka mula menimbulkan ancaman kepada keseimbangan dan kelangsungan rejim. Dengan kata lain, karektor asal rejim telah berubah dan sistem yang ada tidak lagi boleh diramalkan. Dalam kes Khrushchev, David Robertson melihat “[t]hese mutually conflicting demands could not be satisfied, and he gradually lost the support of all the sectors that had helped put him in power.”57 Khrushchev merupakan satu-satunya Presiden Soviet yang disingkirkan daripada tampuk kekuasaan menerusi undi tidak percaya oleh partinya sendiri. Individu yang bertanggungjawab dan mengatur penyingkirannya ialah rakan rapatnya sendiri, Leonid Brezhnev. Dalam mesyuarat yang diadakan bagi mendesaknya berundur, Khrushchev akhirnya beralah dan menjelaskan:


Could anyone have dreamed of telling Stalin that he didn’t suit us any more, and suggesting he retire? Not even a wet spot would have remained where we had been standing. Now everything is different. The fear is gone, and we can talk as equals. That’s my contribution. I won’t put up a fight.58



Nasib yang sama turut dilalui Abdullah apabila desakan kuat muncul dalam UMNO sebaik sahaja keputusan PRU-12 diumumkan. Senada dengan penilaian Robertson, Mohamad Abu Bakar melihat “konservatisme lama membunuh [Abdullah] dan liberalisme baru tidak mengizinkan dia menang. Apa yang [Abdullah] buat tidak cukup untuk memenuhi hasrat liberalisme.”59 Biarpun pada awalnya beliau diberi sokongan oleh parti yang bersetuju terhadap peralihan kuasa pada Julai 2010, keberadaan Abdullah di tampuk kuasa disifatkan telah mula memberi kesan kepada hala tuju UMNO. Beliau kemudiannya didesak secara terbuka oleh Muhyuddin Yassin untuk berundur—individu yang pernah disebut sebagai orang yang akan menjadi timbalannya pada 2004.60 Turut memainkan peranan yang penting dalam desakan ini ialah Mahathir, individu yang melantiknya sebagai Perdana Menteri. Desakan kedua-dua pemimpin berpengaruh ini meninggalkan impak yang mendalam apabila Abdullah akhirnya didesak meletak jawatan oleh Majlis Tertinggi UMNO.61 Walaupun sedaya upaya cuba mempertahankan pendiriannya, beliau akhirnya meletakkan keutamaan kepada kepentingan parti. Seperti juga keadaan yang dialami Khrushchev, Abdullah barangkali mengetahui yang UMNO tidak akan dapat berbuat perkara yang serupa jika Mahathir masih menjadi PM. Mengambil contoh kritikan Mahathir terhadap kepimpinannya, Abdullah menjelaskan, “[i]f now another Mahathir is ruling this country, adakah anda boleh berbuat benda yang sama?“62

Khrushchev dan Abdullah menyampaikan mesej yang serupa pada hari-hari terakhir mereka dalam kancah politik. Sumbangan yang dapat dianggap sebagai ‘legasi kesayangan’ mereka ialah proses keterbukaan dan keperluan untuk rejim bersikap responsif terhadap perubahan. Ia disusuli dengan kenyataan yang membayangkan nada kekesalan atas beberapa keputusan yang dibuat. Khrushchev sebelum meninggal dunia menyatakan kekesalannya kerana masih mengamalkan pendekatan kawalan dan menegaskan:


Too often we relied on administrative means rather than permitting events to develop in a creative direction. We were too concerned with what to restrain, what to forbid. I shared responsibility for that form of governing, but now I’m against it. We have to show tolerance toward change…Some curse me for the times I opened the doors. If God had given me the chance to continue, I would have thrown the doors and windows wide open.63



Abdullah pula dalam ucapan terakhirnya pada Perhimpunan Agung UMNO 2008 mengkritik prinsip konservatisme apabila menyatakan UMNO seakan-akan terhenti daripada menerima perubahan. Tanpa merujuk kepada Mahathirisme, beliau mengingatkan:


Ada juga yang masih berpendirian bahawa kita tidak perlu melakukan perubahan. Mereka mempercayai bahawa UMNO akan kembali mencapai kemenangan jika kita kembali kepada cara lama—kepada order lama, dengan menyekat kebebasan warga—dengan menghalang warga dari menyuarakan kritikan. Mereka berpandangan bahawa UMNO itu boleh terus berkuasa dan kekal kuat dengan kaedah menjaga kepentingan beberapa individu tertentu, dan memenuhi tuntutan-tuntutan kumpulan tertentu. Masih terdapat di kalangan kita yang lebih tertarik dengan cerita-cerita yang menyeronokkan hingga kita menjadi leka, lena dalam ulitan mimpi bahagia. Jika laluan lama itu yang dipilih, saya berpandangan bahawa kita telah memilih laluan yang salah; laluan yang membawa kita ke belakang. Saya bimbang laluan tersebut akan lebih mempercepatkan berakhirnya talian hayat UMNO.64



Apabila ditanya oleh duta-duta negara Eropah mengenai sumbangan beliau kepada negara, Abdullah menjelaskan “I have given people more chance to speak.”65 Beliau juga dengan terbuka menggesa agar undang-undang ISA dimansuhkan kerana kewujudannya telah menimbulkan persepsi yang negatif.66 Implikasi yang lebih besar untuk Khrushchev dan Abdullah dalam konteks ini ialah kesukaran mereka untuk membebaskan diri daripada kerigidan sistem dan juga legasi personaliti kultus. Dalam mesyuarat terakhir yang dihadirinya, Khrushchev menegaskan “the battle with Stalin’s cult personality was a big one, and I made a small contribution.”67 Hal yang serupa boleh dilihat dalam kes Abdullah yang kelihatan tidak mampu untuk ‘mengisi kasut Mahathir’ yang telah mencapai status kultus. Hujah ini tidak pula menganggar-rendahkan keberkesanan pihak pembangkang yang diketuai Anwar Ibrahim dan kesepaduan masyarakat sivil yang turut menyumbang kepada keputusan PRU-12. Namun umumnya pihak pembangkang turut menyokong reformasi yang cuba dilakukan Abdullah dalam takat yang signifikan.68 Malangnya seperti yang diulas Ooi Kee Beng, “the forces of conservatism within the coalition were too strong.”69 Bagi Khairy Jamaluddin yang menjadi ‘intelektual utama’ yang memberikan dimensi teoritikal terhadap reformasi yang cuba dilakukan Abdullah:


There is certainly institutional inertia. The political culture of the ruling elite has been very much one of control. Institutions of governance need to be controlled, the media needs to be controlled, laws must enable control over potential enemies and also the public. Control is power and when push comes to shove you wield that power to stay in power. That’s more or less how it worked and how some still feel it should work. When talk of reforms begins, it threatens this status quo, this rule by power and control. Many would naturally want to stall these reforms because they believe it will result in a loss of control.70



Seminggu sebelum persaraan Abdullah, pemimpin DAP, Lim Kit Siang berhujah:


The fault cannot be borne by Abdullah alone, but must be on the shoulders of the rest of UMNO and Barisan Nasional leaderships, for failing to give Abdullah the necessary support, and in many cases, for actively sabotaging him in the past five years to frustrate Abdullah from walking the talk of long overdue national reforms.71



IMPLIKASI REFORMASI KHRUSHCHEV DAN ABDULLAH

Leonid Brezhnev yang mengambil alih kepimpinan Khrushchev kemudiannya menyegarkan semula Stalinisme kerana menyedari bahawa pihak konservatif berasa marah dengan perubahan-perubahan yang dibawa oleh Khrushchev. Lebih-lebih lagi pihak konservatif masih menganggap Stalin sebagai pemimpin ikon rakyat Soviet. Seorang sarjana, Vladislov Zubok menghujahkan wujudnya ‘moral revulsion’ dalam sebilangan besar anggota parti apabila idea-idea Stalinisme diubah dengan begitu cepat.72 Biarpun tidak sepenuhnya kembali kepada Stalinisme, Brezhnev telah menekankan kembali dasar patriotisme, ketenteraan, undang-undang dan orde, kawalan penuh kerajaan pusat dan mengetatkan semula ruang kebebasan. Gorbachev umpamanya, menganggap “Brezhnevism [as] nothing but a conservative reaction against Khrushchev’s attempt to reforming…”73 Cohen berhujah mengenai beberapa pengajaran yang diperolehi daripada era Khrushchev. Pertamanya, kerangka asal Soviet merupakan sandaran penting bagi sistem sedia ada dan tidak ada pihak konservatif atau reformis yang boleh memisahkan dirinya daripada peraturan itu. Sebarang perubahan yang dilakukan haruslah mempunyai wajah Soviet dan legitimasi mereka mestilah diperolehi daripada kerangka Marxisme-Leninisme. Keduanya, Cohen menjangkakan walaupun reformasi yang dilakukan Khrushchev bersifat pra-matang dan tidak menjelma secara kukuh, idea-ideanya akan terus tumbuh di dalam benak pegawai-pegawai kerajaan dan juga elemen-elemen ‘progresif’ dalam parti.74 Telahan Cohen ini menjadi kenyataan 20 tahun kemudiannya dengan melihat reformasi yang dilakukan dengan lebih menyeluruh dalam era Gorbachev. Pemimpin tersebut berjaya dalam melakukan reformasinya kerana laluan yang telah diletakkan Khrushchev. Namun di sebalik kelemahan Khrushchev, Gorbachev tetap menganggap pemimpin itu sebagai


…a precursor of perestroika. He gave the first impetus to a reform process that could develop further and only succeed as a democratic process. In principle, his was an important precedent in our history. The most important event remaining from Khrushchev’s legacy is his denunciation of Stalinism. The attempts undertaken in the Brezhnev era to turn the clock back in this respect failed. They could not restore the Stalin system. That was one of the conditions that made the beginning of perestroika possible.75



Hasilnya, Gorbachev berjaya melaksanakan perubahan lebih fundamental seperti penstrukturan ekonomi, pengenalan sistem kapitalis, melakukan dasar penswastaan, pengenalan pilihan raya bebas dan membenarkan keterbukaan dengan lebih meluas. Perubahan yang diperkenalkan Gorbachev telah menghilangkan kerangka Marxisme-Leninisme dan mengakibatkan pada akhirnya, keseimbangan sistem tersebut tidak dapat dipertahankan lagi dengan pembubaran Soviet pada penghujung 1991.76 Seperti yang dipersetujui sarjana, Gorbachev bukan lagi seorang reformis tetapi pemimpin transformasi kerana perubahan yang dilakukannya berupa perubahan sistem, bersifat revolusi dan telah merungkai sistem tersebut.77 Di sinilah perbezaan penting yang menyukarkan persamaan antara Abdullah dan Gorbachev untuk diaplikasikan kerana berdasarkan bukti yang ada, skala perubahan yang dapat dilakukan Abdullah tidaklah seluas yang dilakukan Gorbachev.

Namun, apakah pula implikasi reformasi Abdullah terhadap kepimpinan Perdana Menteri kini, Najib Razak?78 Sejak peringkat awal peralihan kuasa antara Abdullah dan Najib, Najib sering digeruni oleh pembangkang dan golongan pro-reformasi kerana tanggapan bahawa beliau akan membawa semula pendekatan Mahathirisme. Sifat Najib sebagai seorang ‘konservatif semulajadi’ juga menguatkan hujah ini kerana latar bangsawan yang dimilikinya menjadikan beliau berhati-hati terhadap soal perubahan dan reformasi.79 Peranan yang dimainkan Najib dalam kontroversi pengambil alihan kuasa di Perak pada Februari 2009 membuktikan kuasa adalah pertimbangan penting politik beliau. Bagi mematahkan persepsi ini, Najib berikrar untuk tidak kembali ke era politik lama dan akan meneruskan reformasi-reformasi yang dilakukan Abdullah.80 Dalam keadaan tertentu, ikrar ini mempunyai merit jika dilihat dari beberapa tindakannya. Umpamanya, Najib mengisytiharkan bahawa era kerajaan lebih mengetahui dan penggunaan ISA sebagai alat kawalan politik telah berakhir, beliau meminda perlembagaan UMNO bagi menangani politik wang, beliau meneruskan liberalisasi ekonomi, meneruskan pendekatan laluan sederhana menerusi gagasan Satu Malaysia, meneruskan agenda integriti seperti pembanterasan rasuah dan bersikap terbuka dalam isu penglibatan mahasiswa dalam politik.

Namun pada masa yang sama, Najib tidak meremehkan fakta yang UMNO berasa ‘moral revulsion’ terhadap kepimpinan Abdullah.81 Dengan Mahathir yang mengambil peranan lebih dominan di tepian koridor kuasa, beliau dalam takat yang tertentu harus mengembalikan semula legitimasi sistem yang telah ditandai dengan wajah Mahathirisme. Justeru, bagi menjamin kelancaran kepimpinannya, Najib terpaksa mengaplikasikan ‘law of accumulated hatred’ dalam takat yang tertentu. Selain mengambil pertautan yang lebih membina dengan Mahathir, beliau juga melantik anak Mahathir, Mukhriz ke dalam kabinet dan tidak memilih Khairy yang memenangi jawatan Ketua Pemuda UMNO. Walaupun meneruskan konsep pembangunan lunak yang ditekankan Abdullah seperti dasar pertanian dan pembangunan modal insan, adalah nyata Najib lebih menekankan preskripsi pertumbuhan ekonomi yang menjadi perlambangan penting era Mahathir. Sebahagian dari hal ini diperlihatkan dalam penggubalan Program Transformasi Kerajaan dan juga pembinaan bangunan tertinggi, Warisan Merdeka yang mendapat bantahan ramai.

Berikutan kebangkitan golongan ultra-konservatif seperti Pertubuhan Pribumi Perkasa Malaysia (PERKASA), non-governmental organisation (NGO) Melayu dan juga Utusan Malaysia, struktur sokongan Najib menjadi lebih terpecah. Beliau cuba untuk tidak dilihat oleh elemen-elemen ini sebagai beralah terhadap suara-suara liberalisasi yang sebelum ini telah mengenakan pengaruh penting dalam era Abdullah. Lima bulan selepas persaraan Abdullah, Francis Loh mendapati:


Abdullah’s attempted reforms have remained stillborn, and in some cases have been reversed. Those who have vested interests in the existing system have resorted to the old politics of ethnicity and patronage to try and hijack not just Abdullah’s reforms, but the emergence of a new politics based on principles and on good governance.82



Jaminan Najib bahawa hak-hak istimewa orang Melayu akan tetap terpelihara dalam Perhimpunan Agung UMNO 2010 merupakan cubaan untuk mengendurkan keresahan golongan konservatif kesan dari dasar liberalisasi ekonomi yang sedang berlangsung.83 Di tambah dengan kesanggupan Mahathir untuk menjadi suara naluri bagi pihak konservatif seperti PERKASA, Najib harus dilihat bersedia mempertahankan status quo. Justeru, beliau terpaksa melunakkan Model Ekonomi Baru (NEM) 1 yang dilancarkan pada Mac 2010 dengan mengembalikan semula agenda pro-Melayu melalui penubuhan Unit Peneraju Agenda Bumiputera (TERAJU).84 Turut membezakan kepimpinan Abdullah dan Najib ialah pengembalian semula pendekatan politik agresif yang dicerminkan melalui perisytiharan bahawa “walau berkecai tulang dan juga badan, walau bercerai jasad dari nyawa…walau apa pun yang terjadi, Putrajaya mesti kita pertahankan!“85 Hal ini mempunyai kaitan dengan kepimpinan Abdullah yang tidak menekankan persoalan politik keras dan lebih gemar menggunakan pendekatan lunak dalam pertautannya dengan pihak pembangkang dan pro-reformasi. UMNO melihat bahawa kaedah ini telah memberikan kesan libasan kepada kelangsungan politik parti tersebut. Contoh terbaik yang boleh dikemukakan ialah serangan berterusan terhadap Anwar Ibrahim. Berbanding era Abdullah, kebebasan dan keterbukaan juga diberikan dengan penuh berhati-hati dengan pendekatan kawalan mula dipraktikkan dengan lebih tegas. Dua contoh dalam hubungan ini ialah cadangan memperkenalkan undang-undang hasutan berkenaan penggunaan Internet dan juga cadangan pengenalan Majlis Perundingan Media yang disifatkan bertujuan mengetatkan kawalan maklumat.86 Terence Netto menyimpulkan situasi ini dengan baik apabila menyifatkan Najib telah melaksanakan ‘perestroika without glasnost’.87 Tidak ada contoh lebih konkrit bagi mengukuhkan hujah Netto ini dengan melihat reaksi yang ditunjukkan kerajaan dalam menangani perhimpunan Gabungan Pilihanraya Adil dan Bersih 2.0 (BERSIH) pada 9 Julai 2011. Ia mencadangkan model ‘politik lama’ yang dicirikan oleh kawalan dan dominasi terus mendapat tempat dalam psikologi rejim pemerintah.88

Kritikan meluas yang dilemparkan terhadap kerajaan berhubung pendekatannya menangani BERSIH 2.0 membuktikan pengaruh golongan konservatif yang dilaporkan berperanan penting dalam memberikan nasihat kepada Najib dan mahukan beliau tidak bertolak ansur terhadap pertubuhan itu.89 Najib kemudiannya mengakui bahawa kerajaan tersilap dalam pendekatannya mengambil contoh penapisan terhadap majalah The Economist yang disifatkannya sebagai ‘cara lama’.90 Bagi memperbaiki imej beliau yang merudum, beliau kemudiannya bersetuju menubuhkan Jawatankuasa Terpilih Parlimen untuk meneliti reformasi sistem pilihan raya. Tidak sekadar itu, beliau juga mengambil keputusan lebih drastik dengan mengumumkan pemansuhan ISA dan digantikan dengan dua undang-undang pencegahan baru, memansuhkan tiga Akta Darurat yang masih berkuatkuasa dan juga pemansuhan Akta Buang Negeri 1959. Beberapa undang-undang kawalan lain yang turut dilonggarkan ialah Akta Kediaman Terhad 1933, Akta Mesin Cetak dan Penerbitan 1984, Akta Polis 1967 dan kebenaran berhimpun secara aman kecuali demonstrasi jalanan. Selain berikrar untuk tidak menahan mana-mana individu hanya kerana ideologi politik, kerajaan juga akan memindahkan kuasa melanjutkan penahanan daripada pihak eksekutif ke pihak kehakiman.91


Di sini, kita harus kembali kepada konteks kajian ini. Seperti juga faedah yang telah diperolehi Gorbachev melalui reformasi-reformasi awal yang telah dilakukan Khrushchev, perkembangan selepas episod BERSIH 2.0 menyarankan bahawa impak dari reformasi yang diasaskan Abdullah tidak dapat dipusing semula oleh Najib. Walaupun sebahagian reformasi yang dilakukan Abdullah bersifat pra-matang dan tidak terhasil dalam bentuk asal yang diinginkan, ia telah meninggalkan kesan psikologi yang kuat di kalangan rakyat yang mahukan perubahan politik terus dilaksanakan. Tidak harus dipencilkan ialah peranan golongan reformis dalam UMNO seperti Khairy Jamaluddin dan Saifuddin Abdullah yang menginginkan pendekatan politik baru terus dilaksanakan. Meskipun wujudnya cubaan untuk menghidupkan semula pendekatan kawalan dalam era pasca Abdullah, Najib akhirnya terpaksa mengakui bahawa ia merupakan usaha yang lebih banyak mendatangkan keburukan terhadap pentadbirannya. Beliau seakan-akan menyedari beliau harus memilih satu jalan iaitu meneruskan reformasi dan tidak beralah (appeasement) terhadap golongan konservatif dan ultra-konservatif. Walaupun tidak dinafikan bahawa reformasi-reformasi tersebut hanya dilakukan selepas berlakunya satu episod yang boleh dielakkan dan sebagai persediaan menghadapi PRU-13, ia dengan jelas mencadangkan kesedaran beliau untuk kembali semula ke landasan yang telah diletakkan Abdullah.

Kegembiraan Abdullah mengenai pemansuhan ISA adalah dijangkakan kerana ia sekaligus memenuhi hasrat beliau yang ingin ia dimansuhkan. Namun sesuatu yang lebih penting ialah beberapa pengakuan yang diberikan Abdullah berhubung isu tersebut. Abdullah buat pertama kalinya turut mengingatkan Najib mengenai cabaran dan tentangan dalaman yang bakal wujud. Harus dijelaskan bahawa Abdullah tidak pernah secara terbuka memberikan pengakuan tersebut. Walaupun dilorongkan jalan keluar oleh partinya sendiri, beliau tidak pernah menyalahkan UMNO secara terbuka kerana gagal mendapatkan sokongan yang diharapkan. Dalam temu bual Abdullah dengan akhbar The Sun pada Disember 2008, beliau menganggap tentangan UMNO terhadap reformasi-reformasi yang cuba dibawanya bukanlah satu ‘bangkangan’ atau ‘sabotaj’ tetapi pandangan pelbagai kumpulan yang mahukan suara mereka didengari.92 Ketika ditanya perkara yang sama dalam temu bual dengan akhbar Sin Chew, Abdullah berasa yakin bahawa ahli-ahli UMNO sedang berusaha untuk berubah.93 Jawapan yang senada turut diberikan kepada pengkaji apabila Abdullah menyatakan yang tentangan terhadap perubahan dalam eranya ‘tidaklah terlalu kuat’.94 Ringkasnya, beliau sedaya upaya tetap cuba memelihara reputasi UMNO.

Namun perkembangan selepas episod BERSIH 2.0 barangkali menjadikan Abdullah terpaksa meluahkan isi hatinya apabila beliau melihat golongan konservatif terus mengenakan tekanan terhadap perubahan yang ingin diambil Najib. Menyifatkan penentangan ini berbentuk ‘senyap’, Abdullah menganggap golongan hardliners ini sebagai ‘gunting dalam lipatan’ yang ‘ingin mengekalkan sistem yang lama, yang masih ingin menguasai aliran maklumat serta menggunakan akta-akta dan enakmen untuk membisukan rakyat’. Selain terus mengingatkan bahawa sikap ‘menentang peralihan zaman akan membawa rebah’, Abdullah turut menegaskan bahawa beliau tidak pernah menyesali tindakannya memberikan lebih kebebasan walaupun ia merupakan antara faktor yang menyumbang kepada keputusan PRU-12.95 Dua hari selepas itu, Abdullah turut mengakui yang beliau seharusnya lebih bertegas dalam membawa perubahan-perubahan dalam eranya.96

KESIMPULAN

Artikel ini telah menghujahkan bahawa kronologi Abdullah sebagai seorang reformis mempunyai persamaan yang signifikan dengan pemimpin reformis Soviet, Nikita Khrushchev dan bukannya Mikhail Gorbachev seperti yang banyak ditanggapi pemerhati. Bertolak dari perbezaan dalam skala keluasan dan impak reformasi yang dilakukan oleh Abdullah dan Gorbachev, maka persamaan antara kedua-dua pemimpin amat sukar untuk diaplikasikan. Kedua-dua Khrushchev dan Abdullah mewarisi kepimpinan yang kuat dan berhasrat untuk memisahkan kepimpinan mereka dari kepincangan pemimpin sebelumnya. Namun pengaruh konservatisme memainkan peranan penting dalam membataskan perubahan yang berlaku berikutan perubahan yang cuba diambil kedua-dua pemimpin telah menjejaskan keseimbangan rejim. Walaupun cuba membawa perubahan-perubahan yang penting, kedua-duanya menganggar-rendahkan pengaruh dan kekuatan konservatif di dalam parti yang telah selesa dengan Stalinisme dan Mahathirisme. Apabila perubahan dilakukan terlalu cepat dan dilihat menghilangkan karektor asal rejim, maka ia akan menimbulkan tentangan daripada pihak-pihak yang telah mendapat kepentingan dari sistem sebelumnya. Namun hal ini tidak menyatakan bahawa kedua-dua pemimpin tidak harus diberi kredit dalam usaha yang ditunjukkan dalam membawa pembaharuan dalam sistem masing-masing. Biarpun sebahagian besar reformasi yang cuba dibawa kedua-dua pemimpin tidak terlaksana dan menerima tentangan, ia telah memberi faedah kepada pemimpin reformis selepasnya untuk meneruskan reformasi tersebut dalam skala yang lebih meluas. Gorbachev telah menggunakan lompong yang wujud dalam era Khrushchev untuk melakukan perubahan politik dalam skala yang lebih besar. Dalam kes Abdullah pula, perkembangan yang berlaku menyarankan bahawa rejim pemerintah tidak dapat untuk berpatah semula ke pendekatan lama meskipun wujudnya cubaan untuk menyegarkan semula elemen Mahathirisme.

Jika Najib dapat meneruskan momentum reformasi yang dilaksanakannya, maka beliau tidak harus lupa untuk berterima kasih kepada Abdullah yang telah memulakan proses tersebut sehingga mengakibatkan kepimpinannya menerima kesan yang bukan sedikit. Seperti yang ditegaskan oleh Shamsul Amri:


Abdullah membuka pintu untuk keterbukaan tetapi dialah yang [akhirnya] dipijak. Orang tertarik dengan pintu yang dibuka dan menyerbu kebebasan tetapi melupakan dan tidak nampak orang yang membuka pintu itu…Pada saya kerana lama sangat tekanan oleh Mahathir dan [rakyat] tidak menyangka [keterbukaan] ini boleh berlaku.97



Apabila Khrushchev meninggal dunia, seorang kolumnis New York Times yang menulis belasungkawa mengenai Khrushchev menyifatkan “Khrushchev’s Human Dimensions Brought Him to Power and to His Downfall.”98 Hujah yang serupa juga dapat diterjemahkan dalam melihat kepimpinan Abdullah. Ia adalah sikap humanis beliau yang melonjakkan karier politiknya ke peringkat yang tertinggi dan sikap humanis ini jugalah yang tidak memungkinkan Abdullah menjadi pemimpin yang keras dan licik untuk membolehkannya bertahan lebih lama. Bukti-bukti yang ada mencadangkan bahawa Abdullah lebih sesuai untuk disamakan dengan Khrushchev.
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Zakat adalah merupakan antara sumber kewangan negara bagi meningkatkan ekonomi masyarakat bawahan. Pengurusan kutipan dan agihan zakat yang efektif akan membangunkan kehidupan masyarakat. Justeru, artikel ini bertujuan untuk mengkaji dan membandingkan pentadbiran Islam mengenai zakat di dua buah negeri, iaitu Aceh di Indonesia dan Kedah di Malaysia. Kedua-dua negeri ini mempunyai hubungan yang tersendiri apabila masing-masing mempunyai umat Islam yang ramai, majoritinya berbangsa Melayu dan merupakan antara wilayah yang awal menerima Islam di rantau ini. Fokus kajian adalah berdasarkan analisis pensejarahan, perkembangan ekonomi dan pembangunan, serta senario terkini dalam pentadbiran undang-undang zakat. Kajian akan menyelidik peranan zakat sebagai dana pembangunan untuk masyarakat Islam dalam sesebuah negeri, bentuk pengurusan dan pentadbiran undang-undang berkenaannya. Bagi tujuan ini, kajian dilakukan dengan menggunakan metod kualitatif dan temu bual ke atas beberapa responden bagi melihat aspek pentadbiran undang-undang Islam mengenai zakat. Penemuan menunjukkan bahawa penguatkuasaan undang-undang yang tegas, diikuti institusi yang teratur dengan kakitangan dan matlamat yang terfokus, dapat memberi impak kepada prestasi kutipan zakat serta keyakinan masyarakat kepada institusi ini untuk membayar zakat.

Kata kunci: undang-undang Islam, pentadbiran zakat, baitulmal, Aceh, Kedah

Tithe or alms is an important source of revenue for the state to improve the economic condition of the poor. Management of the tithe collection as well as its effective distribution will help develop the community. Thus, this paper aims to study the Islamic administration of tithe in two states, namely Aceh in Indonesia and Kedah in Malaysia. Both states have their own relationship in a context where they both have a large number of Muslims, the majority of which are ethnic Malays, and they constitute one of the early regions to accept Islam. The focus of the study is based on historical analysis, economic growth and development, as well as the contemporary scenario in the administration of tithe law. The study will investigate the role of tithe as a fund for community development within the state, its management as well as the administration of the law. For this purpose, the study is conducted using qualitative methods and interviews with a number of respondents in order to examine the administrative aspects of Islamic law on tithe. The finding shows that the strict enforcement of law, accompanied by institutions organised with manpower and focused objectives, will have an impact on the tithe collections as well as the confidence of community towards the institutions.

Keywords: Islamic law, zakat administration, baitulmal, Aceh, Kedah

PENDAHULUAN

Zakat merupakan salah satu produk kewangan Islam dalam membantu meningkatkan taraf hidup umat Islam khususnya yang melibatkan mereka yang fakir, miskin, golongan mualaf dan para pelajar. Zakat dapat membasmi kemiskinan antara sesama komuniti, menerap budaya tolong-menolong dan meningkatkan kesejahteraan hidup masyarakat daripada sudut ekonomi melalui sistem penggiliran atau tampungan kewangan. Hal ini dapat diperhatikan daripada ayat 19 Surah al-Dhariyyat apabila Allah SWT menyatakan bahawa dalam setiap rezeki dan harta yang dikurniakan kepada seseorang Muslim itu terdapat hak orang miskin yang memerlukannya. Kewujudan hak orang yang miskin ini menunjukkan komitmen dan tanggungjawab setiap mereka yang berharta untuk saling bantu-membantu dan bekerjasama dalam memperbaiki taraf hidup sesebuah komuniti. Justeru, kutipan zakat yang tinggi akan dapat membantu anggota dalam masyarakat itu sendiri melalui kemampuan jumlah agihan zakat yang besar kepada mereka yang sangat memerlukan.

Pengelolaan zakat secara profesional diyakini dapat mencapai hasrat ini dan membantu wujudnya pembangunan insan kepada yang lebih baik dan sempurna. Justeru, aspek pentadbiran dan pengurusan hal-ehwal zakat perlu dilaksanakan dengan baik oleh agensi dan badan yang dipertanggungjawab.1 Bagi tujuan ini, perbincangan akan meneliti dengan membandingkan pentadbiran zakat di dua wilayah iaitu, Nanggroe Aceh Darussalam (NAD) dan Negeri Kedah Darul Aman. Justifikasi pemilihan tajuk ini adalah berikutan Aceh dan Kedah mempunyai titik persamaan daripada segi penguatkuasaan undang-undang mengenai zakat. Kedua-dua wilayah ini mempunyai penduduk Islam yang ramai dan undang-undang pentadbiran mengenai zakat telah wujud sejak awal pentadbirannya lagi. Berdasarkan potensi, kedua-dua negeri ini mempunyai potensi zakat yang besar kerana hal ini dan begitu juga potensi bagi keseluruhan kedua-dua buah negara antara Indonesia dan Malaysia. Menurut hasil penelitian Pusat Budaya dan Bahasa Universitas Islam Negeri (UIN) Syarif Hidayatullah Jakarta pada tahun 2004 sehingga 2005, potensi zakat, infaq dan sedekah pada setiap tahun di Indonesia adalah dianggarkan mencapai Rp19.3 trilion.2 Bagaimanapun, kutipan yang terkumpul pada tahun 2009 hanya mencapai Rp1.2 trilion atau 6.2% sahaja daripada potensi sebenar. Angka ini adalah sangat kecil jika dinisbahkan pada penduduk Indonesia yang sekitar 231 juta orang, di mana 85% daripadanya beragama Islam (196 juta).3 Sementara di Malaysia, potensi kutipan zakat adalah lebih kecil sesuai dengan jumlah umat Islamnya pada sekitar 60.4% daripada 25 juta jumlah penduduk dalam negara. Anggaran potensi perolehan zakat Malaysia pada tahun 2009 adalah sekitar RM3 bilion.4 Bagaimanapun, kutipan zakat yang dipungut pada tahun 2009 ialah sekitar RM1.2 milion, dan angka ini adalah lebih tinggi daripada pencapaian nisbah kutipan dan potensi di Indonesia.5

Senario ini menunjukkan masih ada jurang pemisah yang besar antara potensi dengan kutipan sebenar zakat yang terkumpul.6 Justeru, banyak usaha perlu dilakukan sama ada oleh pihak berkuasa atau pembayar zakat bagi mengatasi kekurangan ini sama ada dengan dakwah, kempen penggalakan dan penguatkuasaan undang-undang. Usaha semua pihak ini penting kerana nilai dan kualiti hidup anggota masyarakat akan dapat dipertingkatkan menerusi institusi zakat. Ia akan dapat memberi kesan kepada pengagihan kekayaan dalam sesebuah masyarakat Islam di mana setiap anggota masyarakat akan dapat membantu dan menyumbang kepada keadilan ekonomi dan kemakmuran komuniti secara umum. Dalam erti kata yang lain, jurang ekonomi antara umat Islam dapat ditampung menerusi fungsi zakat di mana setiap pihak mempunyai peranan dan sumbangan dalam membawa masyarakat ke arah kemajuan.

Kajian ini penting untuk dilakukan bagi mengisi lompang dalam kajian-kajian mengenai pentadbiran undang-undang zakat. Kebanyakan perbincangan mengenai zakat sebelum ini hanya meneliti daripada sudut teori umum mengenai harta yang dikenakan zakat,7 persoalan mereka yang berhak menerima zakat,8 peranan zakat dalam pembangunan ekonomi,9 pelaksanaan zakat di wilayah-wilayah tertentu10 tetapi tiada penelitian lanjut mengenai pentadbiran undang-undang mengenai zakat dan perbandingan pelaksanaannya antara wilayah-wilayah. Jika terdapat kajian perbandingan antara wilayah pun, ia tidak berkisar mengenai perbandingan pentadbiran undang-undang tetapi lebih kepada aspek pengurusan zakat seperti Pengelolaan Zakat di Medan dan Pulau Pinang: Suatu Kajian Perbandingan11 dan aspek khusus zakat yang lain seperti, Kaedah Penetapan Kadar Zakat Fitrah, menurut Undang-Undang Pentadbiran Islam: Satu Kajian di Negeri Selangor dan Kelantan.12 Sejajar dengan kajian yang berbentuk pengurusan, artikel ini lebih memfokus perbincangan mengenai pembayar dan kutipan zakat, kaedah pengumpulan dan pengagihan zakat, serta kelebihan dan kekurangan yang terdapat antara dua wilayah terbabit. Dalam penulisan ini, tiada penelitian dilakukan mengenai peruntukan undang-undang secara khusus dan menyeluruh di antara dua wilayah, seperti penelitian daripada aspek penguatkuasaan undang-undang secara perbandingan. Oleh kerana itu, kajian ini cuba mengisi kekosongan ini bagi membincang perkembangan dan pelaksanaan pentadbiran undang-undang mengenai zakat di Aceh dan negeri Kedah dalam bentuk kajian perbandingan dalam pentadbiran undang-undang.

KONSEP ZAKAT DALAM ISLAM

Perkataan ‘zakat’ daripada sudut bahasa mempunyai beberapa maksud,13 iaitu al-barakah (keberkahan), al-nama’ (pertumbuhan dan perkembangan), at-taharah (kesucian) dan as-salah (kebaikan).14 Nas al-Quran telah menyebut mengenainya dalam pelbagai konteks dan istilah15 seperti disebut dalam kata nama khas (ma’rifah) sebanyak 30 kali, iaitu 8 kali dalam ayat Makkiyyah dan selainnya dalam ayat Madaniyyah. Berdasarkan istilah, zakat adalah sebahagian harta yang diwajibkan Allah SWT ke atas seseorang pemilik, untuk dikeluar dan diserahkan kepada yang berhak menerima dengan pensyaratan tertentu.16 Zakat merupakan suatu ibadat kehartaan (maliyah) dalam Islam dan merupakan salah satu daripada rukun Islam. Tujuannya ialah untuk membantu sesama umat Islam di mana harta yang dikeluarkan zakat akan berkembang melalui peredaran harta dalam masyarakat melalui pengagihan dan penggunaan.17

Sebagai komponen rukun Islam, hukum berzakat adalah wajib dan mengingkari kefarduannya adalah kafir. Sebarang harta yang dinyatakan secara jelas melalui nas syarak adalah wajib dikeluarkan zakat,18 seperti emas, perak, hasil pertanian, haiwan ternak, harta perdagangan, perniagaan dan rikaz (harta galian).19 Berasaskan senarai ini, para ulama memperincikan suatu konsep bahawa sesuatu harta yang diwajibkan zakat hendaklah bersifat halal, bersih,20 produktif, berkembang (an-nama’),21 milik penuh,22 mencapai kadar yang tertentu (nisab),23 melebihi daripada keperluan asas24 dan cukup tempoh milikan setahun (hawl).25 Berasaskan sifat pada konsep ini, harta yang diwajibkan zakat adalah dinamik di mana kewajipan zakat boleh dikenakan ke atas perkara-perkara mendatang apabila menepati konsep dan syarat yang telah diperincikan. Keuniversalan harta zakat ini sesuai dengan umumnya nas syarak yang merujuk kepada harta yang dikenakan zakat sebagaimana firman Allah SWT, “pungutlah olehmu kutipan zakat daripada harta kekayaan (amwal) mereka, kamu bersihkan dan sucikan mereka dengannya.”26 Dalam nas yang lain Allah SWT berfirman, “dalam harta kekayaan (amwal) mereka terdapat hak orang yang meminta-minta dan orang yang melarat.”27 Begitu juga hadith Rasulullah SAW yang menyokong konsep zakat yang dikenakan pada orang-orang yang kaya.28 Berdasarkan nas ini, konsep harta zakat adalah meluas29 dan dinamik sesuai dengan punca kekayaan manusia yang turut berkembang dalam pelbagai bentuk sesuai dengan perkembangan dunia moden. Justeru, sebahagian para ulama mewajibkan zakat ke atas harta-harta bentuk baru sesuai dengan konsep di atas. Maka tidak hairanlah harta moden seperti pendapatan bulanan, keuntungan tukaran mata wang, aktiviti saham, hasil pelaburan dan bon turut dikenakan zakat pada hari ini. Walau bagaimanapun, kewajiipan ini tidak mendapat persepakatan dalam kalangan ulama seperti dalam konteks zakat gaji, zakat tanaman yang bukan makanan asasi (ruji) dan juga zakat galian moden seperti berlian, mutiara dan petrol.30 Justeru, pelaksanaan hukum adalah berdasarkan pentadbiran undang-undang di sesebuah negara, fatwa yang dikeluarkan, kefahaman individu dan sikap masyarakat mengenai ibadat maliyah ini.

Dalam konteks pentadbiran undang-undang, zakat bukan lagi sekadar kewajipan rukun Islam dan hukum ibadat, malah ia juga sebahagian daripada sistem kewangan negara untuk mengatur kebajikan anggota masyarakat tertentu.31 Dalam hal ini, pemerintah berkuasa untuk menguatkuasakan undang-undang bagi mendapatkan hasil zakat sebagaimana yang berlaku pada zaman Khalifah Abu Bakar r.a. Perintah tersebut boleh dizahirkan dalam bentuk peraturan, warta kerajaan, fatwa atau pengubalan undang-undang yang komprehensif. Walau bagaimanapun, kaedah pembayaran zakat adalah tidak mandatori dalam Islam di mana seseorang pembayar zakat boleh membayar terus wang zakatnya kepada asnaf yang terlibat. Dalam hal ini, tuntutan agama ke atas seseorang pembayar zakat telah sempurna apabila zakat dikeluarkan. Pada zaman Khalifah Uthman Ibn Affan berlaku keadaan di mana pembayar zakat dibenarkan mengagihkan terus kepada asnaf bagi kategori harta batin,32 tetapi sebaliknya bagi harta zahir33 yang perlu diserahkan kepada amil yang dilantik oleh pemerintah.34 Bagaimanapun di bawah siyasah syar’iyyah, pemerintah berkuasa untuk mengatur undang-undang bagi memastikan semua zakat dibayar kepada amil yang dilantik oleh pemerintah.

SEJARAH HUBUNGAN KEDAH DAN ACEH

Aceh dan Kedah adalah antara wilayah yang paling awal memeluk agama Islam di Kepulauan Melayu menerusi sejarah Pasai dan Kedah Tua antara tahun 829M hingga 1136M.35 Berdasarkan kedudukan geografi, Kedah dan Aceh berada hampir bersetentangan di pintu masuk sebelah utara Selat Melaka. Kedudukan ini bukan sahaja menunjukkan dekatnya sempadan antara dua wilayah, malah kedua-duanya pernah berperanan sebagai sebuah bandar pelabuhan dan lokasi yang strategik untuk para pendakwah Islam dan pedagang semenjak abad ke-9 Masihi. Pada ketika tersebut, pedagang Kedah dari Merbok pernah dilaporkan berdagang sehingga ke Samudera dan Pasai. Secara tidak langsung, situasi ini mewujudkan hubungan silang antara Kedah dan Aceh lebih-lebih lagi mereka adalah serumpun daripada segi budaya dan bangsa. Maka tidak hairanlah peringkat awal hubungan Kedah-Aceh adalah atas dasar perdagangan di mana hubungan ini telah membawa kepada kemasukan Islam ke Kedah melalui Pasai.36 Keterangan ini disokong berdasarkan penemuan sepasang batu nisan yang ditemui di Minye Tujuh, Aceh yang bertarikh 781 Hijrah (1380 Masihi). Pada nisan itu terpahat suatu fakta yang antara lain berbunyi “Mpu hak Kedah Pasei Ma” yang merujuk bahawa al-Marhum Raja Islam Aceh tersebut “mempunyai hak kekuasaan ke atas Kedah dan juga Pasai.”37

Menurut sejarah, penguasaan Raja Aceh ke atas Kedah berlaku melalui peperangan yang berlaku pada abad ke-14 Masihi. Berdasarkan prasasti Minye Tujuh (1380M) di atas,38 Kedah telah mula berperang dengan Aceh semasa pemerintahan Sultan Sulaiman Syah I (1373–1423M). Apabila Sultan Iskandar Muda Mahkota Alam (1607–1636) menjadi pemerintah Aceh, Aceh telah muncul sebagai kuasa terkuat di Selat Melaka dan pada tahun 1619, Aceh telah berjaya menawan Kota Siputih yang pada waktu itu adalah ibu negeri Kedah.39 Duli Yang Maha Mulia Sultan Sulaiman Shah II (1602–1619), permaisuri dan kira-kira 7000 rakyat telah dibawa ke Aceh sebagai tawanan dan baginda berdua mangkat di sana.40 Hubungan keruh antara Aceh dan Kedah kemudian kembali damai pada awal abad ke-20 Masihi akibat konflik dengan penjajahan Barat di tempat masing-masing41 dan kesan hubungan perdagangan.42 Jelasnya, peperangan antara Aceh dan Belanda (1873–1908) telah merapatkan hubungan antara dua Kerajaan Melayu ini berasaskan persamaan agama dan rumpun bangsa. Pada waktu itu iaitu sekitar tahun 1903, berlaku penghijrahan secara besar-besaran orang Aceh ke Kedah yang tertumpu di Daerah Yan, Kedah di samping ke Negeri Perak, Pulau Pinang dan Pulau Langkawi.43 Mereka lari daripada kezaliman Belanda dan mencari lokasi bagi perlindungan dan persediaan jihad. Kesannya telah melahirkan beberapa institusi pondok yang didirikan oleh beberapa ulama Aceh di Yan. Latar belakang ini membentuk hubungan istimewa antara Aceh dan Kedah di mana sebahagian masyarakat di Aceh adalah merupakan komuniti kecil daripada Kedah dan demikianlah sebaliknya. Perkisahan ini menunjukkan bahawa Aceh dan Kedah bukan sahaja pernah berkongsi dalam bidang perdagangan, malah pernah menjadi pusat pertapakan dan penyebaran Islam yang utama sejak zaman dahulu. Maka tidak hairanlah kedua wilayah ini menjadi antara wilayah yang perlu dikaji bagi meneliti perkembangan perundangan Islam khususnya dalam aspek yang berkaitan dengan pembangunan kekayaan masyarakat seperti pentadbiran undang-undang zakat.


UNDANG-UNDANG PENTADBIRAN ZAKAT DI ACEH

Sejak Aceh menerima Islam sekitar abad ke-7 M, kaedah pentadbiran undang-undang zakat dalam kalangan umat Islam adalah secara tradisional, iaitu bergantung pada kesedaran masyarakat Islam hasil daripada usaha dakwah dan pengajaran agama. Oleh kerana itu, pihak berkuasa rasmi bagi pentadbiran zakat di Aceh hanya ditubuhkan pada tahun 1973 dengan nama Badan Penertiban Harta Agama (BPHA). Kemudian ditukar menjadi Badan Harta Agama (BHA) pada tahun 1976 dan seterusnya dipinda sekali lagi kepada Badan Amil Zakat, Infaq dan Sedekah (BAZIS) pada tahun 1993, berdasarkan keputusan bersama yang dibuat antara Menteri Agama dan Menteri Dalam Negeri pada tahun 1991.

Nanggroe Aceh adalah merupakan wilayah istimewa di Indonesia kerana mempunyai sejarah perjuangan Islam yang tersendiri dan merupakan antara wilayah yang paling ramai menganut agama Islam. Justeru, terdapat undang-undang khusus yang diberikan kepada Nanggroe Aceh dalam melaksanakan pentadbiran undang-undangnya melalui Undang-Undang Penyelenggaraan Keistimewaan Provinsi Daerah Istimewa Aceh No. 44 Tahun 1999. Berdasarkan keunikan ini, persoalan pentadbiran undang-undang zakat di Aceh juga tidak ditadbirkan menurut Undang-Undang Indonesia No. 38 Tahun 1999 sebagaimana wilayah-wilayah yang lain. Justeru berdasarkan Undang-Undang No. 44 Tahun 1999, Negeri Aceh diberikan keistimewaan untuk melaksanakan syariat Islam dalam kehidupan umat Islamnya.44 Sebagai contoh, Pasal 4 ayat (1) Undang-Undang No. 44 Tahun 1999 menyatakan:


Penyelenggaraan kehidupan beragama di daerah diwujudkan dalam bentuk pelaksanaan Syariat Islam bagi pemeluknya dalam masyarakat. Dalam peraturan pelaksanaan, pasal 11 dinyatakan: penyelenggaraan keistimewaan sebagaimana dimaksud dalam pasal 3, 4, 5, 6, 7, 8, dan 9 diatur lebih lanjut dengan Peraturan Daerah berdasarkan peraturan perundang-undangan berlaku.



Keistimewaan Aceh ini diperkuatkan lagi melalui penetapan provinsi ini sebagai Daerah Autonomi Khusus kira-kira dua tahun kemudian melalui melalui Undang-Undang No. 18 Tahun 2001. Undang-undang ini memberikan autonomi bidang kuasa yang cukup besar kepada pemerintah Aceh, sama ada di peringkat pemerintahan provinsi mahupun kabupaten/kota, jika dibandingkan dengan daerah lain di Indonesia. Justeru dalam bidang pentadbiran, Peraturan Daerah (PERDA) No. 5 Tahun 2000 telah memberikan kuasa kepada pemerintah Aceh untuk melaksanakan pentadbiran Islam sepenuhnya termasuk menubuhkan badan baitulmal sendiri.45 Dalam pasal 4 ayat (1) PERDA diperuntukkan:


Setiap pemeluk agama Islam wajib mentaati, mengamalkan/menjalankan syariat Islam secara kaffah dalam kehidupan sehari-hari dengan tertib dan sempurna. Bertolak dari pengertian kaffah, syariat dilaksanakan secara menyeluruh, termasuklah di dalamnya segala aspek yang berkaitan dengan Baitulmal.46



Manakala Pasal 14 (1) dan (2) memperluaskan lagi maksud autonomi ini dengan memberikan kuasa secukupnya kepada Pemerintah Daerah untuk menguruskan baitulmal di peringkat daerah, sebagaimana dinyatakan:


Pemerintah Daerah dapat membentuk dan mengatur organisasi Baitulmal. Pembentukan organisasi Baitulmal ditetapkan dengan Keputusan Gubernur.47



Keadaan ini mewujudkan perbezaan dalam pentadbiran undang-undang mengenai zakat di Aceh berbanding dengan wilayah-wilayah lain di Indonesia, di mana fungsi Badan ‘Amil Zakat Daerah (BAZDA) di Aceh berlainan dengan fungsi BAZDA dalam Undang-undang No. 38/1999 di peringkat nasional. BAZDA di Aceh ditubuhkan pada setiap peringkat provinsi,48 yang berada di bawah kuasa pentadbiran baitulmal yang menjadi Lembaga Pengelola Zakat Daerah. Baitulmal ditubuh melalui Keputusan Gabenor Provinsi Nanggroe Aceh Darussalam No. 18 Tahun 2003 pada 16 Julai 2003, yang merangkumi pembentukan organisasi dan bidang kuasa pentadbiran sama ada di peringkat provinsi, kabupaten/kota atau gampong. Di bawah lembaga pengelola ini, terdapat BAZIS yang juga dilantik melalui Surat Kuasa Gabenor.49 Matlamat utama pada ketika ini ialah menjadikan zakat sebagai salah satu sumber Pendapatan Asli Daerah (PAD) bagi memperbaiki ekonomi umat Islam Aceh yang seramai 98.87% daripada keseluruhan populasi.50 Kejayaan matlamat ini akan dapat digunakan untuk memaju dan membangunkan daerah dengan lebih baik kerana potensi pendapatan yang akan diperolehi adalah tinggi.

Secara rasminya, operasi Badan Baitulmal Aceh bermula pada 13 Januari 2004 melalui penggubalan Qanun Aceh No.7 Tahun 2004 mengenai pentadbiran undang-undang Zakat.51 Qanun tersebut menyebut bahawa Badan Baitulmal berkuasa mentadbir harta agama yang bersumber daripada zakat, infaq, sedekah, meusara,52 waqaf, wasiat, warisan, imarah, hibah dan lain-lain. Pasca tragedi tsunami pada tahun 2004 dan termeterainya MoU di Helsinki yang telah menamatkan konflik bersenjata di Aceh pada tahun 2005, telah menyebabkan Aceh mengalami beberapa perubahan pentadbiran undang-undang di mana Undang-undang Pemerintahan Aceh (PA) No. 18 Tahun 2001 telah diganti dengan Undang-undang No. 11 Tahun 2006. Undang-undang ini bukan sahaja telah memperuntukkan mengenai status zakat sebagai PAD dan Pendapatan Asli Kabupaten/Kota (PAK),53 malah juga memperuntukkan mengenai bidang kuasa baitulmal dalam mengelola zakat, harta wakaf dan harta agama yang lain.54 Kemudian, penggubalan dan penguatkuasaan Qanun Aceh No.10/200755 telah bertindak memansuhkan Qanun Nombor 7 Tahun 2004,56 dan mengekalkan peruntukan tentang pengelolaan zakat di peringkat provinsi, kabupaten, kemukiman dan gampong (kampung).57 Qanun Aceh No. 10/2007 ini juga telah menetapkan baitulmal sebagai amil plus yang berkuasa mengelola harta zakat, wakaf dan harta agama dalam erti yang luas sehingga turut berperanan sebagai ‘wali pengawas’ atau ‘pemegang amanah.’58

Seterusnya, Peraturan Gabenor No.92 Tahun 2008 menjelaskan lagi struktur organisasi, hubungan hierarki dan mekanisme kerja oleh baitulmal. Menurut struktur organisasi, baitulmal yang ada di wilayah kabupaten/kota dan Unit-unit Pengumpul Zakat (UPZ) yang berfungsi sebagai cabang baitulmal tidak mempunyai hubungan hirarki dengan baitulmal provinsi. Oleh itu, baitulmal di kabupaten/kota mempunyai autonomi yang khusus dan luas sehingga dapat mentadbir sendiri dana-dana zakat yang terdapat di daerah-daerah masing-masing. Maka tidak hairanlah dalam Qanun Baitulmal Aceh No 10/2008 ada memperuntukkan bahawa zakat di Aceh boleh diagih dalam bentuk yang berbeza bagi meningkatkan lagi ‘produktiviti’ dan mendayagunakan wang zakat seperti pemberian modal usaha kepada fakir miskin. Tindakan sebegini dapat membantu golongan fakir miskin dengan lebih baik dalam memperbaiki taraf kehidupan mereka. Malah sumber zakat, infaq dan sedekah (ZIS) pernah dimanfaatkan oleh Lembaga Kewangan Mikro Syariah (LKMS) Aceh dengan membenarkan pinjaman secara bayt al-qirad kepada umat Islam bagi memulakan perniagaan. Bantuan diberikan kepada asnaf yang baru memulai usaha dan termasuk juga kepada yang pernah gagal. Jelasnya, amalan zakat produktif pernah disalurkan dalam jumlah tertentu oleh Badan Amil Zakat, Infaq dan Sadaqah (BAZIS) Aceh antara tahun 1993 sehingga 2003 walaupun sebelum penubuhan rasmi Baitulmal Aceh pada tahun 2004.59

Baitulmal Aceh pernah melaksanakan agihan zakat produktif kepada tiga sektor iaitu penternakan lembu dan kambing, penanaman sayur-sayuran dan peniagaan kecil di pasar-pasar tradisional. Penerima zakat menerima modal usaha antara Rp500 ribu sehingga Rp5 juta seorang. Syarat-syarat sebagai penerima zakat ini hendaklah salah seorang daripada asnaf zakat, mempunyai semangat untuk mengusahakan modal, berpengalaman dalam bidang yang ingin diceburi dan mampu memulangkan balik modal yang diberikan dalam masa setahun. Mereka juga diwajibkan mengikuti program-program dan aktiviti bagi meningkatkan kesedaran dan maklumat berhubung bidang yang diceburi. Kutipan bayaran balik modal adalah dilakukan secara bulanan dan seseorang penerima zakat produktif boleh memohon tambahan pinjaman sekiranya pinjaman terdahulu berjaya diselesaikan. Bagaimanapun, bagi yang gagal dalam usaha modal yang diberikan akibat musibah atau hal-hal yang tidak disengaja, mereka masih akan dibantu dengan bantuan zakat konsumtif yang tidak perlu dikembalikan.60

PENTADBIRAN PUNGUTAN ZAKAT DI ACEH

Sesuai dengan namanya, Badan Baitulmal Aceh bukan hanya menguruskan perolehan daripada sumber-sumber harta zakat sahaja, bahkan ia juga menguruskan perolehan harta-harta lain seperti wakaf, hibah, amanah dan pusaka.61 Berdasarkan kepelbagaian sumber ini, maka tentulah jumlah perolehan Badan Baitulmal Aceh adalah besar. Kepala Bidang Pengumpulan Baitulmal Aceh menyatakan setiap tahun Baitulmal Aceh berpotensi untuk memperoleh zakat sehingga Rp100 milyar setahun.62 Bagaimanapun, kutipan sebenar adalah tidak sedemikian dan maklumat perolehan Baitulmal Provinsi Aceh antara tahun 2006 sehingga 2009 boleh dilihat sebagaimana berikut, iaitu:


Jadual 1:      Jumlah penerimaan seluruh ZIS Baitumal Aceh tahun 2006–2009

[image: art]

Jadual 1 menunjukkan bahawa jumlah penerimaan zakat, infaq dan sedekah di 24 kabupaten di seluruh Provinsi Aceh mengalami peningkatan pada setiap tahun daripada Rp23 bilion kepada Rp78 bilion. Pada tahun 2007 terjadi peningkatan sebesar 59.14% daripada tahun sebelumnya, diikuti pada tahun 2008 sebanyak 66.18% dan pada tahun 2009 peningkatan sedikit menurun iaitu sebanyak 28.34 daripada tahun sebelumnya. Berdasarkan jadual ini juga, Badan Baitulmal di Kabupaten Aceh menjadi kabupaten yang terbanyak dalam kutipan zakat antara tahun 2007 sehingga tahun 2009. Keadaan ini disebabkan keluasan wilayah, ramainya penduduk dan pengurusan yang cekap. Hasilnya, Baitulmal Kabupaten Aceh selalu terpilih menjadi baitulmal terbaik dalam pengurusan zakat di Nanggroe Aceh Darussalam.63 Manakala Pidie Jaya merupakan kabupaten yang paling sedikit penerimaan hasilan zakat. Hal ini disebabkan Kabupaten Pidie Jaya baru dibentuk dan badan baitulmal hanya ditubuhkan pada tahun 2009. Begitu juga yang berlaku di kabupaten Kota Lhokseumawe, Aceh Tamiang dan Kota Subulussalam yang lewat ditubuhkan badan baitulmal.64

Perbezaan pandangan dalam kalangan ulama di beberapa wilayah di Aceh telah menyebabkan kadar pungutan zakat yang rendah berlaku seperti direkod di Baitulmal Kabupaten Pidie dan Kota Langsa. Keadaan ini berlaku berikutan perbezaan dalam penentuan harta-harta yang wajib dikenakan zakat. Misalnya sebahagian ulama di provinsi tersebut menyatakan bahawa zakat pendapatan tidak wajib, kerana mendakwa tidak ada nas yang jelas daripada al-Quran dan hadis. Namun, fatwa Majlis Ulama Indonesia (MUI)65 bagi Provinsi Aceh tahun 1978 telah menetapkan bahawa zakat pendapatan adalah suatu kewajiban berdasarkan ayat 267 Surah al-Baqarah.66 Malah Instruksi Gubernur NAD No. 06/INSTR/2008 ada dikeluarkan berhubung hukum kewajipan zakat pendapatan dalam kalangan para pegawai di provinsi ini. Menurut Qanun Baitulmal 2007,67 zakat pendapatan wajib dibayar sebanyak 2.5% setiap bulan apabila pendapatan bulanan adalah 1/12 daripada nilai 94 gram emas (bernilai 7.84 gram emas sebulan) yang bersamaan dengan pendapatan bulanan Rp3 juta.

Bagaimanapun kekeliruan dan perbezaan tanggapan ini berpunca daripada kebebasan pandangan dalam bermazhab di Indonesia dan kedudukan fatwa MUI yang tidak mengikat (not binding) umat Islam Indonesia melainkan sebagai rujukan dan panduan sahaja.68 Justeru, golongan pembayar zakat pendapatan kebanyakannya hanya dalam kalangan kakitangan jabatan tertentu seperti Pegawai Negeri Sipil (PNS) tingkat provinsi, Bank Pembangunan Daerah (BPD) Aceh, Kantor Wilayah Departemen Agama, Institut Agama Islam Negeri (IAIN) Ar-Raniry, Palang Merah Indonesia (PMI) Aceh, Mahkamah Syariah dan pengusaha serta pemegang kontrak pekerjaan daripada Pemerintah Daerah Aceh. Manakala kira-kira 54 instansi dan Badan Usaha Milik Negara (BUMN) yang beroperasi di Nanggroe Aceh masih belum membayar zakat.69 Berdasarkan data terbaru tahun 2010, jumlah zakat gaji PNS dan karyawan swasta yang berjaya dipungut adalah sekitar Rp11,6 milyar sahaja iaitu kira-kira separuh daripada potensi sebenar yang sepatutnya dicapai.70 Justeru, usaha dakwah dan galakan kesedaran perlu diperluaskan lagi dalam kalangan warga pekerja di Nanggroe Aceh Darussalam. Setelah terbentuknya Baitulmal Gampong mulai tahun 2009, data berhubung penerimaan zakat daripada hasilan padi dan fitrah berdasarkan kabupaten/kota masing-masing telah dimasukkan sebagaimana dalam Jadual 2.

Berdasarkan Jadual 2, jumlah penerimaan zakat padi yang terbanyak adalah di Baitulmal Kabupaten Aceh Utara iaitu sebanyak Rp10,432,152,000. Hal ini disebabkan jumlah kampung terbanyak atau penduduk terpadat yang terdapat di sini dan bidang pertanian menjadi aktiviti yang utama. Manakala penerimaan zakat padi yang paling sedikit pula direkodkan di Baitulmal Kabupaten Nagan Raya iaitu sebanyak Rp12,452,400. Hal ini disebabkan jumlah sawahnya yang sedikit dan daerahnya berbukit-bukau. Sementara Baitulmal Kabupaten Kota Banda Aceh dan Baitulmal Kabupaten Kota Sabang tiada hasil zakat pertanian disebabkan Kota Banda Aceh adalah merupakan ibukota dan terletak di pusat bandar. Manakala Kabupaten Kota Sabang pula terletak di sebuah pulau yang bernama Pulau Weh yang hampir tidak mempunyai sawah.


Jadual 2:      Penerimaan zakat padi dan fitrah Baitulmal Gampong tahun 2009
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Sementara itu, kutipan zakat fitrah yang terbanyak adalah di Baitulmal Kabupaten Aceh Jaya iaitu sebanyak Rp7,623,000,000. Hal ini disebabkan penduduk Islam yang ramai dan keadaan ini selaras dengan zakat fitrah yang dikenakan mengikut bilangan umat Islam secara per-kepala. Manakala jumlah kutipan zakat fitrah yang paling sedikit adalah di Baitulmal Kabupaten Kota Sabang iaitu hanya sebesar Rp190,000,000, disebabkan jumlah penduduknya yang sedikit iaitu sekitar 26,505 orang sahaja.

Dalam gambaran besar, keseluruhan kutipan bagi zakat padi dan fitrah adalah di Baitulmal Kabupaten Aceh Utara iaitu sebanyak Rp15,484,176,000. Sementara kutipan yang terkecil adalah di Baitulmal Kabupaten Kota Sabang iaitu hanya sebesar Rp190,000,000. Jumlah keseluruhan perolehan hasil zakat di Provinsi Aceh pada tahun 2009 jika berdasarkan Jadual 1 dan 2, Baitulmal Aceh telah mencatatkan kutipan terbesar iaitu Rp172,245,454,994 iaitu berbeza sebanyak 180.31% daripada kutipan tahun 2008. Pencapaian yang tinggi ini menyebabkan Badan Amil Zakat Nasional (BAZNAS) menganugerahkan Baitulmal Aceh sebagai pemenang anugerah zakat peringkat provinsi di bawah kriteria kelembagaan zakat terbaik pada tahun 2009.71 Pada Ogos 2009 juga, Baitulmal Aceh telah meraih penghargaan sebagai The best BAZDA peringkat provinsi daripada Karim Business Consulting, sebuah lembaga pengkajian ekonomi syariah yang mempunyai reputasi antarabangsa. Kemudian pada 26 Mac 2010 Baitulmal Aceh kembali meraih sanjungan sebagai The best of organization yang diumumkan BAZNAS pada pemilihan Indonesia Zakat Award 2010.72 Seterusnya pada 6 Ogos 2010, Baitulmal Aceh kembali menerima penghargaan dengan anugerah dalam Islamic Social Responsibility Award 2010 sebagai BAZDA provinsi terbaik di peringkat nasional. Selain itu, penghargaan juga diberikan kepada Baitulmal Kota Banda Aceh sebagai BAZDA kabupaten/kota terbaik bagi peringkat nasional. Jelasnya, Baitulmal Aceh telah menerima empat award berturut-turut sejak tahun 2009.73 Semua kemajuan yang dicapai ini adalah hasil daripada pentadbiran dan penguatkuasaan undang-undang pentadbiran zakat yang baik, di samping mendapat sokongan para pemerintah dan masyarakat Islam yang menjadi majoriti di provinsi ini.74

UNDANG-UNDANG PENTADBIRAN ZAKAT DI NEGERI KEDAH

Peruntukan undang-undang mengenai pentadbiran zakat di Kedah didapati telah wujud lebih awal daripada perkembangan di Nanggroe Aceh. Bukti mengenai sejarah pentadbiran undang-undang zakat di Kedah ada tercatat dalam peruntukan Fasal 3, Undang-undang Tembera Dato Seri Paduka Tuan 1078 S.H. (1667 A.D.), iaitu Undang-undang Kedah pada masa itu yang memperuntukkan bahawa:75


Barang siapa berbuat bendang atau huma, maka hendaklah kerasi suroh keluarkan zakat; saperti benar hisab-nya yang di-peroleh-nya itu, suroh keluarkan sa-puloh emas zakat-nya itu. Apa-bila tiada mahu mereka itu saperti hisab itu, maka hendak-lah kweng kerasi keluar zakat itu, menurut saperti hukum Allah Taala.



Pada hari ini di Malaysia, umumnya hanya terdapat dua negeri sahaja yang telah mengkodifikasikan statut zakat secara khusus, iaitu Negeri Kedah dan Negeri Sabah. Kedah memperkenalkan Enakmen Zakat Kedah No. 4 Tahun 1374 H (1955 M), manakala Sabah telah menggubal Enakmen Zakat dan Fitrah Tahun 1993.76 Bagaimanapun, negeri-negeri lain juga pernah menggubal undang-undang yang mengawal kutipan zakat dan fitrah melalui Majlis Agama Islam Negeri masing-masing seperti Terengganu pada tahun 1905, Kelantan pada tahun 1907,77 Perlis pada tahun 1930 dan Kedah pada tahun 1936 namun semuanya telah dimansuhkan. Sehingga kini, hanya Enakmen Zakat Kedah sahaja yang berkuatkuasa, manakala Enakmen Zakat dan Fitrah Sabah belum lagi dikuatkuasakan78 sekalipun telah diwartakan pada 1 Januari 1996.79 Senario ini menjadikan Negeri Kedah sahaja di Malaysia yang mempunyai Enakmen khusus berhubung zakat yang sedang berkuatkuasa. Enakmen Zakat Kedah 1955 ini kemudiannya telah diganti oleh Peraturan Zakat Kedah 1982 (KPU 11).

Menurut sejarah, undang-undang zakat di negeri Kedah mula digubal dan dikuat kuasa setelah berlakunya kemungkiran sebahagian petani daripada membayar zakat kepada pemerintah. Sebahagian tidak membayar zakat dan sebahagian yang lain membayar zakat bukan kepada amil yang dilantik oleh kerajaan. Padahal, kutipan dan agihan zakat adalah menjadi tanggungjawab pemerintah berdasarkan hukum syarak.80 Justeru Pengerusi Majmuk Ulama Kedah, Tuan Sheikh Wan Sulaiman b. Wan Sidek (1874–1935)81 yang bertugas pada tahun 1904 telah menghadap Ke bawah Duli Yang Maha Mulia (KDYM) Pemangku Raja, Tuanku Mahmud (1907–1914).82 Justeru, tindakan telah diambil oleh pemerintah untuk menyedarkan rakyat dengan mengeluarkan notis bagi memberi maklum mengenai pembayaran zakat, iaitu I’lan An-Nasihah min Khusus al-Zakah. Kesannya, sebuah institusi khusus telah dicadangkan bagi maksud mengumpul dan mengagihkan zakat kepada asnaf yang terlibat. Bagi maksud ini juga, satu rang undang-undang berhubung dengan penubuhan Jabatan Zakat Negeri Kedah dan cara-cara kutipan dan agihan telah mula digubal. Tiga ulama telah dipertanggungjawab untuk menggubal rang undang-undang tersebut,83 iaitu Haji Ismail bin Haji Salleh, Haji Yaakub bin Haji Ahmad dan Haji Abdul Ghani bin Hamzah As-Syaiburi.

Sembilan belas tahun setelah notis makluman di atas dikeluarkan, Enakmen Zakat Kedah No. 4 Tahun 1374H (1955M) yang mempunyai mempunyai sembilan seksyen telah diwartakan. Enakmen ini mengandungi peruntukan mengenai Jawatankuasa Zakat Negeri Kedah,84 iaitu berhubung kaedah-kaedah penubuhan,85 tanggungjawab dan bidang kuasa Jawatankuasa tersebut.86 Jabatan Zakat Negeri Kedah telah ditubuhkan berdasarkan Enakmen Kedah No. 4 Tahun 1374H ini dan ia merupakan satu institusi yang berasingan daripada Majlis Agama Islam Kedah.87 Keberasingan ini membentuk kelainan antara pentadbiran undang-undang zakat di Kedah berbanding negeri-negeri lain di Malaysia. Jabatan Zakat Negeri Kedah ini bukan sahaja berperanan sebagai pentadbir, malah sebagai pemegang amanah bagi mengurus kutipan dan agihan daripada pembayar dan kepada asnaf yang telah ditentukan syarak. Bagi maksud ini, sebuah jawatankuasa yang dinamakan Jawatankuasa Zakat Negeri Kedah Darul Aman telah dilantik yang bertanggungjawab dalam urusan kutipan dan agihan kepada asnaf yang berhak.88 Jawatankuasa ini dipengerusikan oleh Setiausaha Kerajaan Negeri Kedah dan mempunyai seramai 20 orang ahli yang dilantik,89 dan bertanggungjawab mentadbir 11 buah pejabat cawangannya di seluruh Negeri Kedah. Dalam hal ini, pejabat zakat berkuasa membuat peraturan dan menentukan kadar zakat yang akan dipungut pada setiap tahun dan bukannya baitulmal.90 Bagaimanapun, tiada peruntukan khusus dalam enakmen ini yang menjelaskan mengenai jenis-jenis zakat, kadar, nisab dan mustahiq yang berhak.91

Berdasarkan peraturan di bawah Enakmen ini, kes-kes keengkaran membayar zakat dibawa ke muka pengadilan. Bagaimanapun mengikut rekod, hanya kes-kes pada tahun 1965–1966 sahaja yang didakwa dan tiada rekod menunjukkan kes-kes sebelum tahun 1965 dihadapkan ke mahkamah dan begitu juga selepas tahun 1966.92 Keadaan in menunjukkan kelemahan aspek penguatkuasaan undang-undang dalam aspek pentadbiran zakat secara keseluruhannya. Di antara kes yang pernah didakwa ialah kes Merinyu Zakat Kedah (Hj. Abdullah b. Muhammed) v. Bidun bin Shariff (1965)93 yang dibicarakan di hadapan Mahkamah Majistet Sungai Petani. Bidun telah didakwa berdasarkan mengikut Seksyen 15(1)(e), Peraturan-Peraturan Zakat Kedah 1962 dan telah disabitkan di bawah Seksyen 15(1)(a) Peraturan-Peraturan Zakat Kedah 1962 iaitu atas kesalahan enggan membayar zakat yang ditaksirkan ke atasnya dengan denda $20.00 atau penjara selama 5 hari di samping perlu menjelaskan zakat tertunggak sebanyak 128 gantang atau nilainya $64.00 dalam masa 7 hari.

Berdasarkan jumlah kutipan, perolehan wang zakat didapati semakin berkembang di negeri Kedah dan menurut rekod kutipan antara tahun 2006 sehingga tahun 2009 adalah seperti paparan dalam Jadual 3.

Merujuk pada Jadual 3, hasil kutipan wang zakat yang telah dipungut di negeri Kedah adalah berpunca daripada banyak sumber. Di antara sumber-sumber ini, perolehan daripada sumber zakat pendapatan adalah merupakan sumber yang mencatat angka tertinggi. Kesedaran yang tinggi dalam kalangan umat Islam di Kedah telah menyumbang kepada perolehan zakat pendapatan kira-kira 48% daripada nisbah kutipan harta-harta zakat lain yang dikumpul. Daripada segi sejarahnya, negeri Kedah telah mewartakan kewajipan zakat pendapatan ini melalui Warta Kerajaan bertarikh 10 April 1986.95 Di peringkat nasional, kewajipan ini hanya diputuskan oleh Majlis Fatwa Kebangsaan Malaysia pada tahun 1997.


Jadual 3:      Jumlah kutipan Jabatan Zakat Negeri Kedah Darul Aman tahun 2006–200994
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Perolehan harta zakat yang diperolehi daripada banyak sumber menunjukkan kemajuan negeri dan rakyat di negeri Kedah sehingga merangkumi wang simpanan, perniagaan, saham, KWSP dan lain-lain. Maka tidak hairanlah jumlah kutipan zakat antara tahun 2006 sehingga 2009 pada keseluruhannya adalah tinggi dan memperlihatkan berlakunya peningkatan pada setiap tahun yang keseluruhannya berjumlah 69.88%. Pada tahun 2007, kenaikan kutipan adalah sebanyak 2.91% daripada tahun sebelumnya. Ini diikuti peningkatan sebanyak 43.68% pada tahun 2008. Peningkatan ini bagaimanapun menurun sedikit pada tahun 2009 dengan hanya 23.29% daripada tahun sebelumnya. Bagaimanapun, ia adalah lapan kali ganda banyak daripada jumlah peningkatan pada tahun 2007. Peningkatan ini juga menunjukkan keyakinan masyarakat kepada Jabatan Zakat Negeri Kedah, di samping menggambarkan daya kekuatan ekonomi umat Islam pada waktu tersebut yang semakin baik. Namun, berlakunya penurunan jumlah kutipan zakat terutama pada bentuk zakat perniagaan pada tahun 2007 dan 2009 berikutan kemelesetan ekonomi pada tahun 2007.96 Jadual 3 juga menunjukkan pada tahun 2009, kutipan zakat fidyah baru diterima dan direkodkan oleh Jabatan Zakat Negeri Kedah.97

Selain aspek kutipan, Jabatan Zakat Negeri Kedah juga merekodkan bilangan pembayar zakat yang secara relatifnya mencatatkan peningkatan. Statistik pembayar zakat antara tahun 2006 sehingga 2009 dapat dilihat dalam Jadual 4.


Jadual 4:      Bilangan pembayar di Jabatan Zakat Negeri Kedah tahun 2006–200998
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Merujuk pada Jadual 4, mulai tahun 2006 jumlah bilangan pembayar zakat adalah seramai 121,855 orang. Kemudian berlaku kenaikan sebanyak 208.28% pada tahun 2007 menjadi 375,657 orang. Pada tahun 2008, bilangan pembayar zakat meningkat lagi sebanyak 55.81% tetapi pada tahun 2009 peratusannya menurun sedikit sebanyak 31.44%. Keseluruhan pembayar zakat di negeri Kedah antara tahun 2006 sehingga tahun 2009 adalah berjumlah 1,851,991 orang. Jumlah ini menunjukkan kesedaran yang yang tinggi dalam kalangan umat Islam di negeri Kedah berhubung tanggungjawab berzakat.

Bagaimanapun penurunan bilangan pembayar zakat direkodkan pada zakat ternakan pada tahun 2007 berikutan sesetengah muzakki didapati memberikan langsung zakatnya kepada mustahiq dengan tidak melalui Jabatan Zakat Negeri Kedah.99 Tindakan ini sebenarnya adalah merupakan kesalahan di bawah enakmen berdasarkan peruntukan mengenai keengganan membayar zakat kepada pihak pemerintah. Selain kesalahan ini, kesalahan berkaitan yang turut diperuntukkan ialah penerimaan zakat daripada orang lain sedangkan beliau bukan amil, keengganan memberi maklumat sebenar kepada amil dan kesalahan amil kerana tidak melaksanakan tugas dengan betul.100


PERBANDINGAN PENTADBIRAN UNDANG-UNDANG ZAKAT DI ACEH DAN KEDAH

Berdasarkan perbincangan di atas, sekalipun jumlah penduduk Islam di Kedah adalah kurang sedikit daripada di Aceh,101 namun negeri ini mencatat jumlah kutipan zakat yang lebih tinggi. Padahal Kedah bukanlah sebuah negeri yang maju khususnya dalam bidang perniagaan, malah negeri Kedah lebih tertumpu kepada bidang pertanian. Jelasnya dalam banyak aspek, negeri Kedah hampir sama dengan Nanggroe Aceh Darussalam yang majoriti penduduknya adalah Melayu Islam dan menjadikan pertanian sebagai salah satu sumber ekonomi yang utama.102 Namun kajian mendapati bahawa antara perbezaan yang ketara yang membawa kepada perbezaan implikasi di atas adalah latar belakang sejarah, faktor ekonomi, pengurusan pentadbiran dan peranan undang-undang yang berkuat kuasa.

Walaupun daripada segi sejarah, Nanggroe Aceh lebih awal daripada Kedah dalam mengecapi kemerdekaan, namun wilayah ini menghadapi pelbagai konflik dalaman rentetan daripada zaman penjajahan (1824–1945), kemerdekaan Indonesia (1945), Gerakan Aceh Merdeka (1976–2005) dan bencana alam (2004). Justeru, faktor-faktor ini menyaksikan pertumbuhan ekonomi Aceh yang lebih perlahan akibat ketidakstabilan politik yang berlaku. Situasi ini juga mempengaruhi kekuatan pentadbiran di Aceh kerana tumpuan diberikan kepada ketenteraman politik dan kebajikan masyarakat berbanding aspek-aspek lain. Maka tidak hairanlah apabila didapati Badan Baitulmal Aceh hanya mula beroperasi pada Januari 2004. Sementara baitulmal di peringkat kabupaten/kota di seluruh provinsi Aceh pula hanya beroperasi dua tahun kemudian. Terdapat juga baitulmal kabupaten/kota yang lewat ditubuhkan seperti Baitulmal Sabang dan Tamiang pada tahun 2008. Manakala di Kabupaten Pidie Jaya dan Kota Sabulussalam, sehingga Januari 2009 organisasi baitulmal masih belum wujud. Begitu juga dalam kaedah pengurusan kakitangan, Baitulmal Aceh masih mempunyai pegawai zakat yang hanya bekerja separuh masa.103 Keadaan ini berbeza di Jabatan Zakat Negeri Kedah, apabila semua pegawainya adalah pekerja sepenuh masa.104 Maka tidak hairanlah, pengurusan pentadbiran zakat di Jabatan Zakat Negeri Kedah lebih tersusun dalam meningkatkan hasil kutipan zakat berbanding dengan Badan Baitulmal Aceh.

Daripada sudut pentadbiran pula, institusi pentadbiran undang-undang zakat di Aceh dan Kedah juga mempunyai perbezaan. Nanggroe Aceh mempunyai institusi pengurusan zakat yang lebih umum yang dikenali sebagai Badan Baitulmal.105 Sementara negeri Kedah mempunyai jabatan yang lebih khusus iaitu Jabatan Zakat Negeri Kedah.106 Berdasarkan perbezaan pengenalan ini, Badan Baitulmal Aceh107 tentu sekali mempunyai bidang kerja yang lebih luas dalam menguruskan harta-harta umat Islam iaitu bukan sahaja harta zakat malah meliputi harta wakaf dan derma.108 Manakala Jabatan Zakat Negeri Kedah hanya mengkhusus pada pentadbiran harta zakat sahaja dan ia merupakan satu-satunya institusi yang unik di Malaysia. Justeru, keadaan ini memberi kelebihan kepada pengurusan zakat di Kedah untuk lebih terfokus dalam mentadbirkan hal ehwal zakat. Di samping itu, pengurusan zakat dapat melaksanakan tugas mereka dalam medium kerja yang kecil sehingga kualiti kerja dapat disasar dengan lebih baik.109

Tumpuan ini menjadikan khidmat dan prasarana dapat disediakan dengan lebih baik dalam menarik para pembayar zakat. Kewujudan Bahagian Dakwah dan Kutipan di Jabatan Zakat Negeri Kedah berbanding di Nanggroe Aceh, dapat memberikan pendedahan dan kesedaran kepada masyarakat melalui pengedaran risalah-risalah dan maklumat terkini mengenai pengurusan zakat.110 Walaupun di Nanggroe Aceh mempunyai Bahagian Perencanaan Program, namun pertindihan beban kerja yang turut menguruskan hal ehwal lain seperti menyusun program pendidikan dan latihan, serta melakukan penyelidikan ilmiah telah merencatkan usaha berterusan dalam pengelolaan zakat. Terdapat juga program di Jabatan Zakat Negeri Kedah untuk meningkatkan kualiti penerima zakat (mustahiq) seperti mendedahkan program-program jayadiri di mana modal usaha dilaburkan kepada para mustahiq yang dipantau oleh pegawai agihan. Kejayaan usaha ini dapat dijadikan pemangkin untuk menggalakkan lagi pungutan zakat daripada masyarakat, iaitu mengatasi faktor kepercayaan pembayar zakat (muzakki) terhadap organisasi pengelola.111

Penggubalan undang-undang zakat di Negeri Kedah yang berlaku pada tahun 1955 adalah merupakan 49 tahun lebih awal berbanding di Aceh yang hanya mengambil tempat pada tahun 2004. Berbanding negara Indonesia sendiri, Enakmen Zakat Negeri Kedah lebih awal 44 tahun daripada undang-undang pengelolaan zakat nasional Indonesia yang hanya digubal pada tahun 1999 melalui Undang-undang No. 38 Tahun 1999. Sebagaimana pandangan Timur Kuran,112 kejayaan sesuatu tindakan tidak bergantung semata-mata pada norma yang telah terbentuk, tetapi juga dipengaruhi oleh adanya undang-undang dan peraturan yang bersifat memaksa.113 Dalam hal ini, kewujudan awal sesebuah undang-undang adalah penting untuk memberi impak dalam penguatkuasaan undang-undang sebagai sebuah perundangan yang efektif. Hasilnya antara tahun 1965 sehingga 1966, sebanyak 36 kes telah dihadapkan ke mahkamah atas kesalahan yang berkaitan dengan zakat di Kedah.

Catatan kutipan zakat yang tinggi di Jabatan Zakat Negeri Kedah juga adalah berpunca daripada langkah kerajaan Malaysia yang memberikan rebat atau pelepasan daripada bebanan cukai pendapatan.114 Pelepasan 100% ini mula diberikan ke atas zakat individu pada tahun 1978.115 Bagaimanapun di Nanggroe Aceh mahupun di Indonesia, tiada langkah pelepasan atau rebat cukai diberikan kepada pembayar zakat. Dirjen Pajak Indonesia pernah menyatakan bahawa tindakan sedemikian sukar dilaksanakan kerana bertentangan dengan Undang-undang Pajak Penghasilan yang sedang berkuatkuasa. Malah pihak Dirjen Pajak Indonesia menyatakan bahawa cukai adalah tanggungjawab antara sesama manusia, manakala zakat adalah tanggungjawab pada agama yang tidak seharusnya disamakan sehingga melayakkan rebat.116 Situasi ini merencatkan sedikit kepatuhan masyarakat Islam dalam menunaikan tanggungjawab zakat kerana mereka terpaksa membayar lebih kepada pihak pemerintah jika dikeluarkan zakat. Bagi melihat perbandingan jumlah kutipan zakat antara Baitulmal Nanggroe Aceh Darussalam dan Jabatan Zakat Negeri Kedah adalah seperti Jadual 5.


Jadual 5:      Kutipan zakat di Baitulmal Nanggroe Aceh dan Jabatan Zakat Negeri Kedah
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Berdasarkan Jadual 5, begitu jelas bahawa kutipan tahunan antara Baitumal Nanggroe Aceh Darussalam dengan Jabatan Zakat Negeri Kedah adalah begitu berbeza. Misalnya pada tahun 2006, perbezaan yang terjadi sangat ketara iaitu mencapai 79%. Perbezaan dalam peratusan yang besar ini berikutan keadaan masyarakat Aceh yang pada masa itu masih belum stabil selepas mengalami bencana alam pada tahun 2004. Kemudian pada tahun 2007 perbezaan menurun sebanyak 12% dan pada tahun 2008 mencatat 17%. Prestasi ini menunjukkan keadaan yang baik daripada segi ekonomi berikutan keadaan masyarakat Aceh yang semakin pulih daripada kesan bencana alam sebelumnya. Tambahan pula, kesan penguatkuasaan Undang-undang Pengelolaan Zakat dan penggubalan Qanun Baitulmal Aceh No.10 Tahun 2007 telah membantu menyusun strategi dan hal-ehwal pentadbiran zakat di Aceh. Keadaan ini terbukti dengan penubuhan pejabat baitulmal di semua peringkat kabupaten dan kota.

Peningkatan yang baik ini dapat dilihat pada data tahun 2009 yang menunjukkan perbezaan kutipan zakat antara Baitulmal Nanggroe Aceh Darussalam dan Jabatan Zakat Negeri Kedah iaitu hanya 13%, berbanding 79% pada tahun 2006. Umumnya, sumber zakat di Nanggroe Aceh berpunca daripada tiga sumber sahaja iaitu zakat fitrah, zakat harta dan zakat pendapatan. Manakala sumber zakat harta pula berpunca daripada pelbagai jenis harta iaitu meliputi emas, wang, perdagangan, perusahaan, perindustrian, pertanian, perkebunan, perikanan, penternakan, pertambangan dan rikaz.117 Bagaimanapun menurut ketentuan Qanun Baitulmal, yang termasuk PAD hanya zakat yang dipungut oleh Baitulmal Nanggroe Aceh dan baitulmal kabupaten/kota. Manakala, kutipan zakat dan zakat fitrah yang dihimpun oleh Baitulmal Gampong tidak dimasukkan sebagai PAD dan keadaan ini mengurangkan potensi perolehan dan pengumpulan zakat di Aceh.

Manfaat yang sama diutamakan antara Baitulmal Nanggroe Aceh dan Jabatan Zakat Negeri Kedah iaitu memanfaatkan wang zakat untuk mengubah taraf hidup khususnya golongan fakir dan miskin. Kaedah ini dinamakan ‘pemberdayaan harta zakat secara produktif’ di mana wang zakat diagih kepada mustahiq dalam bentuk modal untuk memulakan perniagaan bagi mengubah kaedah pencarian rezeki. Pengagihan ini berupa wang tunai atau sumbangan barangan tertentu sebagai modal.118 Dalam pelaksanaan di Baitulmal Aceh, penerima zakat dikehendaki memulangkan hasil keuntungan secara ansuran bulanan bagi sektor perdagangan dan pada setiap musim tuaian bagi sektor pertanian dan perternakan. Zakat yang diberikan sebagai harta modal mesti dikembalikan bagi digunakan semula oleh fakir dan miskin yang lain pula. Program ini dapat mendidik penerima bantuan modal untuk berusaha dan mengeluarkan mereka daripada termasuk dalam golongan asnaf zakat selama-lamanya.119

KESIMPULAN

Pada prinsipnya semua pihak bersepakat bahawa zakat mempunyai peranan yang besar khususnya dalam mengeluarkan fakir dan miskin daripada kehidupan yang susah. Pihak yang dikenakan zakat pula bertanggungjawab untuk membantu saudara sesama Islam daripada kekayaan yang mereka miliki. Selaras dengan universalnya syariat Islam ini, bantuan daripada pihak yang ‘berada’ ke atas pihak yang memerlukan dapat berlaku setiap masa melalui aktiviti berzakat, di samping amalan bersedekah dan menderma.

Dalam konteks pentadbiran undang-undang zakat, negeri Kedah didapati lebih ke hadapan daripada Aceh berikutan konflik yang berlaku di Aceh sama ada akibat kesan penjajahan, ketidakstabilan politik mahupun daripada sudut bencana alam seperti gempa bumi dan tsunami. Undang-undang dan peraturan yang dilaksanakan dalam negara adalah sangat penting sebagai instrumen kawalan dan penguatkuasaan dalam memantau tindak-tanduk anggota masyarakat. Perundangan hukum zakat di negeri Kedah yang lebih awal memberi kelebihan kepada umat Islam di negeri tersebut. Peruntukan undang-undang yang komprehensif dan penguatkuasaan undang-undang yang kemas dapat meningkatkan persepsi masyarakat terhadap institusi zakat dan seterusnya mempengaruhi gelagat kepatuhan dalam mengeluarkan zakat. Aras kepatuhan akan menjadi semakin baik apabila undang-undang yang dikuatkuasakan dilaksanakan dengan menyeluruh, di samping mengenakan penalti yang cukup berat seperti yang pernah dilaksanakan di Kedah antara tahun 1965 sehingga 1966.

Perbincangan menunjukkan bahawa aspek pengurusan adalah penting dengan sistem kutipan dan agihan yang tersusun, serta tenaga kerja yang mencukupi. Justeru tidak hairanlah, perolehan kutipan zakat di Jabatan Zakat Negeri Kedah antara tahun 2006 hingga 2009 adalah lebih banyak berbanding dengan kutipan Badan Baitulmal Aceh. Di samping itu, insentif yang baik seperti pelepasan atau rebat bagi cukai pendapatan ke atas pengeluar zakat memangkinkan lagi daya kutipan zakat di negeri Kedah khasnya, dan Malaysia amnya. Namun peningkatan yang berlaku dalam kutipan zakat di Aceh akhir-akhir ini menunjukkan peningkatan yang baik dan memberangsangkan. Begitu juga program zakat produktif yang dilaksanakan di Nanggroe Aceh Darussalam dan negeri Kedah akan dapat mempercepatkan pemulihan ekonomi masyarakat Islam. Dalam hal ini, kesedaran menerusi dakwah dan program kemasyarakatan dapat menginsaf anggota masyarakat mengenai peri pentingnya peranan zakat dalam meningkatkan ekonomi umat Islam. Jelasnya, tujuan utama sistem zakat ialah untuk menolong umat Islam yang lain dengan menjadikan harta zakat sebagai salah satu elemen dalam membentuk kehidupan masyarakat yang progresif dan produktif.
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ULASAN BUKU/BOOK REVIEW

Modern Muslim Identities: Negotiating Religion and Ethnicity in Malaysia by Gerhard Hoffstaedter. Copenhagen: NIAS Press, 2011, 272 pp.

Identity politics, which revolves around ethnicity and religion, is very much embedded and, often times, exploited in Malaysian politics. This social reality is the thrust of this volume, which is the outcome of an ethnographic study of identity politics in Malay-Muslim majority Malaysia.

This 272-page book is divided into eight chapters: Identity formation and its articulation; Malayness and Islam; Ordered spaces: Naming places and defining boundaries; Engineering Muslim Malay identities; Other Malays and Malaysia(n)s: Resistance and change; Islamicity: Experiencing the divine light; Between a cosmopolitan ethic and the politicide of the Malays; and Conclusion.

In this study, the author immersed himself in, among other things, “rituals, feasts, celebrations, habits and written or oral traditions” in predominantly Malay communities in various parts of Peninsular Malaysia. This research was conducted in part driven by the author’s desire “to find out what the Malaysian case may have to say in more general terms about living together in multicultural societies and in particular about how Malaysians negotiate a multitude of ethnic, cultural, religious and political identities” (p. 9).

Such is the nature of the three-and-half-year study especially when one aims to examine Islam, which is recognised as a way of life, and Malayness – the very “twin factors,” if you like, of the constitutional definition of being Malay in Malaysia. Although defined constitutionally, being Malay and Muslim can mean many things to many people in different social classes and contexts, which is clearly the object of the study concerned.

In other words, the identity marker of Malayness and Islam has become a contested terrain where the state and civil society stakeholders, namely the liberal elements and the reactionary forces, compete vigorously. Indeed, the Malay ruling elite, in their interest to maintain cultural and political hegemony over the populace particularly the Malay communities, would “dominate, accommodate and negotiate” with various stakeholders in the civil society.

Tension, conflict, resistance and even concession are bound to occur as various groups – such as Sisters in Islam on the one hand and Muslim Brothers, Teras Pengupayaan Melayu (Teras), Badan Anti IFC (Badai) and Pertubuhan Pribumi Perkasa Malaysia (Perkasa) on the other – strive to forge their respective definitions of Islam and Malayness into the public sphere. The conservative elements, which habitually claim to represent the Malay-Muslim majority, do not condone, let alone encourage, differing views of Islam and Malayness.

Often, the silence of the so-called “silent Malay-Muslim majority” encourages the reactionary Islamic elements to take centre stage and dominate the civil society. This, as this study shows, can be brought about when the reactionary forces indulge in labelling and demonising those who oppose their views as “anti-Islam” and “infidels.” As a result, they occupy a strategic and dominant position where they determine the parameters of Islamic discourses.

And if this approach is not sufficient to rein in the supposed “recalcitrant” liberal Muslims, the conservative elements indulge in the politics of fear within the Malay-Muslim communities, such as the perceived threat of mass conversion to Catholicism as claimed by the Mufti of Perak, Harussani Zakaria in 2006 (p. 206). And given the politics of ethnicity and of divide and rule in the country, it would not be an exaggeration to argue that such a tactic can also be employed in the desired objective of gaining consent and support for a particular ethno-religious based political party.

Ethnic and religious identities may be socially, culturally and institutionally allocated where state institutions, civil society and social and cultural practices generate the discourses within which ethnicity and religious memberships are constituted. In this context, there are times when the state feels compelled to negotiate or lend its support to the conservative elements whose views are loud enough to marginalise the voices of the majority Malay-Muslims and minority others.

The author observes that there are many Islamic laws, apart from cultural traditions, that govern the lives of Muslims in modern Malaysia. But the implementation of these laws that are purported to protect the faith of the Malay-Muslim communities may not necessarily be just and fair. As rightly pointed out by the author, there is a class dimension to religious policing. The raids conducted by the moral police in the city of Kuala Lumpur to monitor and curb occurrences of khalwat (close proximity), for example, are often focused on cheap hotels, not the five-star ones where the rich and famous Malay-Muslims patronise.

Indeed, many of the rich Malay-Muslims are not overly concerned by the growing moral policing primarily because they are relatively immune to such religious intervention. An example given by Hoffstaedter is the raid in 2005 by the Federal Territory religious authorities on the upscale nightclub Zouk in Kuala Lumpur. The sons and daughters of Kuala Lumpur’s elite were caught, which subsequently gave rise to loud complaints from their influential parents. The outcome of this incident was that “the government decreed that the religious police stay away from five star establishments, which includes bars, clubs and hotels. The reason offered was that it would abrupt tourism, a major economic sector in Malaysia, and give Malaysia a bad image’’ (p. 181).

The above example seriously implies a violation of the principle of justice that is otherwise promoted and sanctified by Islamic teachings.

The immense attention given to the Malay-Muslim communities by the state, contends the author, invariably resulted in the relative neglect and “discrimination of Chinese, Indians and Orang Asli as minorities, whose place as equal Malaysian citizens is contested by the Malay majority’’ (p. 26). The interaction and relationship between the Malay-Muslim communities and their non-Muslim counterparts also help to define the identities of the Malay-Muslims as well. Among other things, notions such as Malay supremacy prevail in the national discourse.

Troubled by worsening ethnic fragmentation, the state, under the brief leadership of Abdullah Ahmad Badawi, had introduced the concept of Islam Hadhari or Civilisational Islam, a supposedly universalising identity marker in Malaysia that would take into consideration the interests of both Muslims and non-Muslim communities. The concept, Hoffstaedter points out, was short-lived as it failed to gain support even among (Malay-Muslim) government functionaries for a variety of reasons, one of which is simply that there’s only Islam, not Islam Hadhari.

But competing interests and contestation are also found in the cultural domain where the power of the state to define cultural forms and practices are challenged, if not subverted, by people in the arts. One interesting case cited by the author is the controversy surrounding Kelantan’s traditional art form of Mak Yong.

Students of cultural politics would profit from the author’s analysis pertaining to the politics of contestation in the arts. Mak Yong has been considered by the Parti Islam Semalaysia (PAS), which leads Kelantan government as being un-Islamic primarily because of some Hindu elements inherent in it. The ruling party called for the “purging” of the Hindu elements in Mak Yong. And yet, resistance was waged by local Mak Yong performers through the use of artistic tool of humour to ridicule, if not subvert, the local ruling elite. The author also detects that certain performers “use the Muslim pseudonyms only for the first couple of minutes before changing back to the Hindu names” (p. 124).

Additionally, the ideological struggle waged in this contested site gained an added impetus with the intervention of rival United Malays National Organisation (UMNO) party that encouraged the performance of Mak Yong in PAS-led Kelantan, which was touted as a Malay heritage to be proud of. In this instance, the local performers preferred to struggle on their own steam rather than being wedged between PAS and UMNO in an ideological and political war that both had vested interest in. Besides, it is crucial that these artistic people used their very own voices to narrate and preserve their long-held tradition and heritage.

This study, as intimated above, also examines the marginalisation of minorities in society. And they include the Indian Muslims. However, Hoffstaedter argues that he consciously avoids engaging with the exclusion of Indian Muslims, “who are arguably doubly excluded. On the one hand they are marginalized for being non-Malay, on the other hand they are Muslims and therefore subject to Islamic laws they have little control over’’ (p. 27). In response, I would argue that the author should have incorporated the Indian Muslims into his study as this community provides an excellent case of how identities can be very fluid and dynamic to the extent that some of them have been accepted and recognised as “Malay” via intermarriage, Islamic practices and also politics of ethnicity. In fact, history has shown that a few members of this community have even reached the top echelon of a political party that champions Malay supremacy.

In his conclusion, the author asserts, among other things, that Malaysia has failed in its attempt at multiculturalism in the larger context of the politics of divide and rule. To help overcome this obstacle, he proposes that the individual has to be freed from “the tyranny of racial-cum-religious politics and return agency to the individual. This includes allowing all individuals, especially Malays, to choose their religion’’ (p. 227). While this proposition can be regarded as unthinkable in contemporary Malaysia where the constitutional definition of Malay is interlinked with Islam and where there already have been vigorous initiatives to draw up an anti-apostasy law for the Malay community, the author’s remark and also his entire study, however, serve as a useful reminder that Islam is indeed universal in that it is not congenitally connected to any ethnicity nor station in life; it’s the degree of piety in the widest sense of the word that counts. The creation of different tribes and nations is meant for us to celebrate diversity and humanity in all its various forms. This message is clearly imparted in such Qur’anic verses as the following:


O mankind! We created you from a single (pair) of a male and a female, and made you into nations and tribes, that ye may know each other (not that ye may despise each other). Verily the most honoured of you in the sight of Allah is (he who is) the most righteous of you. And Allah has full knowledge and is well acquainted (with all things) (Qur’an, Surah 49: 13).



This book, in which the author has shown his meticulous handling of the finer details, makes a compelling read especially for those concerned with Islam, identity politics, power relations, ethnic relations and democracy in Malaysia.
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The Shadow Puppet Theatre of Malaysia: A Study of Wayang Kulit with Performance Scripts and Puppet Designs by Beth Osnes. Jefferson, North Carolina: McFarland & Company, 2010, 204 pp.

The Shadow Puppet Theatre of Malaysia: A Study of Wayang Kulit with Performance Scripts and Puppet Designs is the culmination of over 20 years of work by writer and theatre Beth Osnes. She first traveled to Malaysia as a graduate student in search of a topic for her doctoral dissertation at the University of Colorado during the summer of 1989. What she found was an art form that was inspirational and beautiful, grounded in a culture that was equally so. In contrast to the more well-known Javanese style of wayang kulit, the Malaysian form is a bit more rough and more vital. Osnes explains: “Prepare yourselves for a bumpier ride complete with dips into raucous humor and ascents to moments of sublime beauty” (p. 7).

During her travels in Malaysia, Osnes was introduced to Dalang Hamzah Awang Amat of Kelantan, one of the foremost puppeteers of the Malaysian form of wayang kulit until his death in 2001. The American researcher and the Malaysian puppeteer formed a friendship that would last a lifetime. After Dalang Hamzah agreed to take on Osnes as his student, she procured a Fulbright Fellowship that allowed her to spend a full year in Malaysia beginning in the summer of 1991. During her fellowship year, Osnes traveled every day from Kota Bharu to Dalang Hamzah’s home in Tumpat to receive instruction as a performer of wayang kulit. This book is the result of this unlikely friendship, forged so many years ago.

The preface to the book details the circumstances under which Osnes came to write her book, including a description of how she chose the topic for her dissertation research, and how she went about creating relationships with the people that would inform her research. The introduction begins the book with a second-person narrative that invites the reader into the action as if they were in Malaysia experiencing a performance first-hand. Chapter one lays the foundation for understanding wayang kulit, including: a brief history of the form, a description of how the puppets are made and used in performance, an explanation of the role of the dalang (puppet master), a brief treatment of spiritual concerns, and an explanation of the differences between the Malaysian form and shadow puppetry in other parts of Asia. Chapter two gives the reader further insight into the form by introducing the stories upon which wayang kulit performances are based. These stories, including a brief synopsis of the Cerita Mahraja Wana, the Ramayana, the Mahabharata and the Tales of Panji. Chapter three further explores the performance conventions, including: the physical setting, religious setting (which includes a layering effect of Animism, Hinduism, Buddhism, and Islam), characters, use of ritual, humor, and music. This chapter also includes more details about the spiritual training and life of the dalang, a case study about Dalang Hassan Daud of Kota Baru, and an overview of some of the attempts that are being made to preserve the wayang kulit in Malaysia. Chapter four provides the reader with five actual wayang kulit scripts. Each script includes a description of the setup, cast of characters (puppets), dialogue in English, and practical advice for performing the scripts. Chapter five provides the reader with ideas about how to teach Malaysian shadow puppet theatre, describing simple ways to create a shadow puppet theatre, including: how to create puppets from cardstock, how to create a puppet screen out of muslin and how to hang a light bulb as a light source.

There are several aspects that differentiate this book from other academic books that have been published about shadow puppets. First, Osnes’ work emphasises the dual approach of scholar and practitioner. She maintains that wayang kulit is a form that “is best appreciated experientially” (p. 1). Several aspects of this book invite the reader to create their own opportunities to experience shadow puppets first hand. For example, the appendix to the book features designs for puppets that can be used to create actual puppets to be used to perform scripts included in the book. Thus, the book serves as a template for experiences that can be enjoyed by a variety of age ranges. Osnes encourages teachers of young children to use the book to create their own shadow puppet performances as a way to engage their students. Middle and high school students might use shadow puppet techniques to perform their school plays. Adults might explore the book for deeper insights into lessons about culture, philosophy, history and spirituality that are included in the book.

Another aspect of Osnes’ approach that differs from many attempts to study Asian Art forms by Western scholars, is her attention to the ethical dilemmas associated with such a study. Many Western anthropologists of the past have been criticised for exoticizing and romanticising Asian cultures by drawing attention to differences between other cultures and their own. In contrast, Osnes’ book never descends into the traps of orientalism. At the forefront of Osnes’ scholarship is a constant awareness that the art form that she is writing about is rooted within a specific cultural context. In fact, Osnes uses the stories of her own experiences in Malaysia as a way to paint a vivid picture of the people that she encountered, and the wayang kulit form as a way to gain insight into the culture of Malaysia.

Perhaps the most touching moment in the book comes in the Afterword, when Osnes reflects on the fact that wayang kulit is an art form that is in a process of decline. Her teacher Dalang Hamzah Awang Amat passed away on 1 January 2001. With Dalang Hamzah, and with the passing of many of his highly respected contemporary Dalang’s, vital knowledge about this art form is also passing away. One of the greatest ironies is that while interest in the practice of wayang kulit has been decreasing in Malaysia, interest in the art form has been increasing abroad, particularly within American academic settings. Although this ironic twist is wrought with ethical problematics, the reality is that the future of this art form may depend on what Osnes calls “the friendship between academia and the performing arts” (p. 158). Osnes closes the book with a prophetic statement from her teacher’s biography: “He often expressed his view that in future one would have to visit America, in particular, to study Malaysian wayang kulit, musing that while the wayang kulit would one day decline, and perhaps even disappear in the land of its origin, it would possibly still be active in academic institutions in the West” (p. 168).
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