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EDITOR’S PREFACE

on the military administration of occupied territories, forming

part of the United Kingdom Military History of the Second
World War. The history has been planned in accordance with a
Government directive ‘to provide a broad survey of events from an
inter-Service point of view’. Besides volumes on the several campaigns
and series of operations and on the central direction of the war, it
seemed that a few might be required to treat of certain topics of special
interest which would not otherwise be covered. Among such topics
there was a strong case for including the particular sphere of military
activity and responsibility known as Civil Affairs or Military Govern-
ment. By International Law, a commander occupying enemy territory
assumes certain rights and duties; but even if it were not so he
would need, in his own interests, to provide for the control of the
civil population and the exploitation of the country’s resources. This
need has always been recognised, but it has never before presented a
problem on the scale of the last war or involved so large an expansion
of organization, and it has attracted little attention from military
historians. It is accordingly proposed to produce four volumes on
Military Government, one dealing with the central organization in
London—in fact in the War Office—and three with administration
in the field, in the Far East, in Italy and in North-West Europe
respectively. A volume on British Military Administration in Africa,
1941-1947, by Lord Rennell of Rodd, has already been published
by H.M.S.O. but does not form part of the present series.

Within this field Mr. Donnison’s subject has a peculiar character,
in that the territories occupied by the invading forces had all before
the war formed part of the dominions of allied Powers which expected
to reassert their authority and civil government after victory had been
won. The book is a military not a political history, but the author
has had to show how re-establishment of Allied authority was com-
plicated by the impulse given to nationalist aspirations during the
period of enemy control. It was further complicated by the fact that
military administration had in some cases to be exercised by a British
commander over the former colonies of allied Powers.

As has been explained in the prefaces to former volumes of this
history, the practice has been adopted of not giving in the text detailed
references to sources not open to public inspection; they are printed
however in a confidential edition.

THE PRESENT VOLUME is the first to appear of a series

xi



xii EDITOR’S PREFACE

Mr. Donnison has the advantage of long first-hand acquaintance
with one of the countries of which his history treats, and he himself
played a part in military administration. He was a member of the
Indian Civil Service in Burma from 1922 till the outbreak of war and
he afterwards acted as a Deputy Chief Civil Affairs Officer. Later
he served as Chief Secretary to the Government of Burma.

JR.M.B.



AUTHOR’S PREFACE

limited aspect of the British war effort in the Far East during the

Second World War. It is an aspect that unfortunately lacks the
excitement of battle. Particularly is this true of Parts I to IV which
deal with military government at the administrative level. Here
military government, at all times forced to operate on a basis of
austerity, tends to lose itself in the technicalities of transport, tonnages,
and the like. It is, however, a new and, until recently, a largely un-
explored subject, thrown up by the unprecedented scale and intensity
of modern war, and so perhaps gains some interest. Certain it is that
the health, lives, and happiness of millions may depend upon its rapid
introduction and successful working behind advancing forces. For
many of those who took part it was an altogether memorable experi-
ence. Some were returning to their homes after the years of exile,
others to the country of their adoption or of their work. There were
heart-warming re-unions with friends and colleagues, of whatever
race, who had endured the Japanese occupation. Above all it meant a
start with mending the inevitable breakages of war, and with the
return of confidence in place of fear. The bringing of order out of chaos
was at once the task and the reward of the men in the Civil Affairs
services.

Part V deals with military government at the political level and
stands less in need of recommendation to the general reader. The fire of
battle had swept ahead, it is true, but in its passage had melted down
the social and political framework. As the Military Governments
assumed responsibility there was still time perhaps to mould the ele-
ments a little before they hardened into a fresh phase of history. A
turning point had been reached in the development of Colonialism.

If Military Government lacked the glamour of battle it had never-
theless to be undertaken in the atmosphere of war. Often pre-occupied
with administrative technicalities, I have had little time to try to
recreate this, and I must ask the reader to picture something of the
background, as he reads of the early work of Civil Affairs officers.
There was the inevitable greyness of war, whether of mud or of dust,
of smoke or of death. There was the ever present smell of explosives, of
burning, and of decay. Against this physical background there was a
queer distortion of the emotional fabric of life by forces that tended
both to lower and to raise tension. There was a protective numbing of
the feelings as men disregarded the stultifications of the present and
held themselves in suspended animation against the return of peace.

xm

IN THIS VOLUME of the official histories I deal with a very



Xiv AUTHOR’S PREFACE

There was also a stretching of the emotions as friends were sometimes
found again and sometimes not, as reports of brutalities filtered in, as
prisoners were liberated, as the flavour of life was sharpened by
political uncertainty and the occasional condiment of fear. It was in
such an atmosphere that early decisions had to be taken, which it is
now easy to dissect in peace and at leisure.

I had hoped to avoid altogether the employment of initials and
abbreviations. But these sometimes appear in documents from which
quotation has been made, and some Civil Affairs appellations are so
cumbrous that their frequent repetition is even more irritating than
their abbreviation. I have yielded therefore, when I felt it better, and
made what I hope will seem a not excessive use of initials. In choosing
when to do so, I have made no attempt at consistency, but I have
always sought to explain initials in the text before succumbing to them.
Some readers, however, may require to consult parts only of the book,
without reading the whole, and for their convenience a glossary follows
this preface.

I have included reference to all material that is accessible to the
public, but most of my sources are in unpublished documents and I
have not given references to these. They consist for the most part of the
files and war diaries of the headquarters both of South East Asia Com-
mand and of Allied Land Forces, South East Asia, and of the official
records of the Cabinet Office, War Office, Colonial Office, Burma
Office and Foreign Office. It follows that where a passage is based on
both published and unpublished material the reference given may not
indicate the whole of the evidence used.

I have profited by the comments and criticisms of persons holding
official positions, but in no case have I altered my text against my own
better judgment. Apart from alterations to improve the accuracy of
the text, the only changes I have made are such as will obviate the
giving of offence or the causing of harm to the public interest. Any
resultant modification of my text is such as not, in my opinion, to
affect the essentials of the picture I have tried to convey; its acceptance
is obviously a condition of the writing of contemporary history under
official auspices. In any case, although this history is in that sense
‘official’ it lays no claim to infallibility. I only hope that it may lead to
further consideration of the matters with which it is concerned.

I would like to record my thanks to the editor of the Military
Histories, Professor J. R. M. Butler, for encouragement and sym-
pathetic guidance in what has been for me an entirely novel task; to
many departments, but particularly to the War Office, the Colonial
Office and the Foreign Office for assistance readily given; and to the
official historians in the U.S.A. and in Australia. Many others have
helped with information, suggestions, or comments on drafts, whom it
would be invidious to mention by name: as they recognize their
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contributions I trust they will accept my thanks. While acknowledging
my indebtedness, I wish to underline the rubric that appears on a
previous page: for what I have done with the information so generously
Placed at my disposal, I alone am responsible.

F.S.V.D.
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GLOSSARY OF INITIALS AND
ABBREVIATIONS

ALFSEA Allied Land Forces, South East Asia.
AMACAB  Allied Military Administration, Civil Affairs Branch.

AFO Anti-Fascist Organisation.

AFPFL Anti-Fascist Peoples’ Freedom League.
ATF Australian Imperial Forces.
BBCAU British Borneo Civil Affairs Unit.
BMA British Military Administration.
BDA Burma Defence Army.

BIA Burma Independence Army.

BNA Burma National Army.

CCAO Chief Civil Affairs Officer.
CCAO(B)  Chief Civil Affairs Officer (Burma).
CCO Chief Commanding Officer.

COS Chiefs of Staff.

CA Civil Affairs.

CAO Civil Affairs Officer.

CAS Civil Affairs Service.

CAS(B) Civil Affairs Service (Burma)
CAS(M) Civil Affairs Service (Malaya).
CASO Civil Affairs Staff Officer.

CAU Civil Affairs Unit.

C-in-C Commander-in-Chief.

Ccs Combined Chiefs of Staff.

CCAC Combined Civil Affairs Committee.
CFA Controller of Finance and Accounts.
DCCAO Deputy Chief Civil Affairs Officer.
GHQ General Headquarters.

GOC General Officer Commanding.

HQ Headquarters.

HMG His Majesty’s Government.

LHQ Land Headquarters.

Lof C Line of Communication.

MPAJA Malayan People’s Anti-Japanese Army.
MPAJU Malayan People’s Anti-Japanese Union.

MPU Malayan Planning Unit.
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MA
NICA
NCO
NCAC
PBF
PVO
PAO
RAPWI

RAAF
SCAO
SCAO(P)
SRD
SEAC
SWPA
SOE

SO 1
SAC
SACSEA
UNRRA
YWP

Military Administration.

Netherlands Indies Civil Affairs Organisation.
Non-Commissioned Officer.

Northern Combat Area Command.

Patriotic Burmese Forces.

People’s Volunteer Organisation.

Principal Administrative Officer.

Organization for the Recovery of Allied Prisoners of War
and Internees.

Royal Australian Air Force.

Senior Civil Affairs Officer.

Senior Civil Affairs Officer (Police).

Services Reconnaissance Department.

South East Asia Command.

South West Pacific Area.

Special Operations Executive.

Staff Officer, First Grade.

Supreme Allied Commander.

Supreme Allied Commander, South East Asia.
United Nations Relief and Rehabilitation Agreement.
Young Working Party.
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Introduction






CHAPTER 1
JAPANESE INVASION 1941 -42

Japanese forces landed at Kota Bahru on the north-east coast

of Malaya. An hour and a half later Japanese aircraft were over
the Hawaiian Islands dropping their bombs on the American fleet
in Pearl Harbour. Air raids upon the Philippines and Hong Kong
followed a few hours later. The people of south-east Asia were not to
escape the death and destruction that had already been the lot of
Europe for two long years.

When, in the course of time, the Allied forces fought their way back
through dark jungle and across tropical seas, the re-establishment of
order and the revival of economic life in the territories re-occupied
were entrusted, in the first place, to military administrations which
prepared the way for the return of the civil authorities cast down by
the Japanese invasion. These were in fact genuine, if temporary,
governments with functions in no way confined to ‘administration’
in the military sense. It is the purpose of this book to give an account
of these temporary supersessions of the civil power by the British
military authorities in south-east Asia. More particularly, the three
chapters of Part I will treat of the first tentative supersessions of civil
authority during the period of retreat, of the improvised government
which circumstances forced the military authorities to set up in
Arakan, and then of the decision to accept the principle, already
adopted in the West, that administration during the first stages of
occupation or reoccupation must be military, not civil.

The military and political background to the Japanese attack,
the events leading up to it, and the military preparations on either
side, will be recounted in another volume of this series where they more
properly belong. In order, however, to provide a framework for the
three chapters of Part I, a bare outline of the military operations must
be attempted from the outbreak of war with Japan to May 1942, when
the season of heavy rain in Burma closed the first phase of the war.

Earlier, in August 1940, Japanese troops had entered southern
Indo-China. In July 1941 the French ceded the right of entry to the
rest of the country also. On 7th — 8th December the Japanese entered
the war with three blows intended to neutralize the American fleet at
Pearl Harbour, the American Air Force in the Philippines, and the
British forces in Singapore, and so to clear the way for their main

3

SHORTLY AFTER midnight of the 7th-8th December 1941



4 JAPANESE INVASION, 1941-42

offensive southwards?. The first blow was delivered by sea and air, the
second initially only from the air. The third began with landings on the
north-east coast of Malaya. At the same time Japanese troops entered
Bangkok without opposition. An ultimatum was served upon the
French administration in Indo-China requiring that there should be
no opposition to Japanese forces in the war which they had begun.
It was not long before the Philippines also felt the full weight of the
Japanese attack. Then, on 16th December, there were landings in
Borneo. A few days later Japanese forces crossed from Siam into Burma.
Before the end of January resistance had ceased in British Borneo, some
troops having withdrawn into Dutch Borneo. In Malaya the Japanese,
having landed in the north-east, crossed the peninsula and worked
their way down the west coast by a succession of outflanking operations
until they were able to land on the unprotected north and north-west
shores of Singapore Island itself. On the 15th February Singapore
fell. Less than a month later all resistance ceased in the Netherlands
East Indies and the Japanese had landed on New Guinea. Early in
May the end came in the Philippines and by the 20th of that month all
British-Indian troops in Burma had been forced to withdraw across
the frontier into India. By the end of May the Japanese had broken
right through the great Malayan barrier and were looking out over
the Bay of Bengal, the Indian Ocean and the Timor Sea. All that was
left of the barrier was the broken edges to right and left of them, in the
hills to the north-west of Burma and in the south-east of New Guinea.

It is not always easy to remember the scale of this six-months
achievement. If we add together the territories of Great Britain,
France, Germany and Italy, their total area is about half the land area
occupied by Japan in the course of these operations. If we add to this
block the territories of Spain and Portugal, of Yugoslavia, Greece,
Rumania and Bulgaria; of Belgium, Holland and Denmark; and of
Switzerland, Austria, Hungary, Czechoslovakia and Poland, we shall
still be a little short of the total area of the Japanese conquests. In the
matter of population, the Netherlands East Indies were the equivalent
of Germany; French Indo-China of Spain; Burma of Rumania; the
Philippines of Belgium and Holland ; Siam of Yugoslavia; and Malaya
of Bulgaria. The south-western arc of the Japanese front from the
hills between India and Burma, along the Malayan barrier to the
east coast of New Guinea was very roughly comparable to the arc of
the coast line from the northernmost extremity of Norway, down the
western coast of Europe, past the Straits of Gibraltar, and down the
west coast of Africa to the neighbourhood of Dakar. Tokyo was as
far from this south-western arc as a headquarters in the Caucasus

1 “British’ on this occasion includes Australian, Indian, Malayan, and United Kingdom
forces. Elsewhere in this volume it is generally to be understood as including troops of
both the British and the Indian Armys, the latter greatly predominating. ‘British — Indian’,
which is also used, carries the same meaning.
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would have been from the western coasts of Europe and Africa. The
eastern arc of the advance from the Kurile Islands in the north,
through the Pacific Ocean, round the Gilbert Islands, to New Guinea,
was as long again, and enclosed an area of the Pacific roughly equal
to the whole of the Atlantic north of the equator.

The governments of the territories occupied by the Japanese suffered
various fates. In Siam the regime continued unchanged .although
entirely dominated by the Japanese authorities. In Indo-China the
situation was similar until gth March 1945 when the Japanese seized
the formal remnants of power from the French. Many members of
the administration were interned; none escaped out of the country.
In the Philippines the government escaped to America, where a
provisional government continued in existence through the war. In
the Netherlands East Indies a portion of the Dutch administration
escaped to Australia where it established an emigré government
in Brisbane. The greater part of the administration was interned by
the Japanese and spent the whole war in prison camps. In Hong Kong
and British Borneo the whole of the European element in the adminis-
tration was interned and in Malaya internment was almost as com-
plete. In Burma the Governor, his Burmese Premier and Finance
Minister, and practically all the Europeans serving in the adminis-
tration escaped to India as the Japanese advanced across Burma. The
authority of the Government of North Borneo was vested in the
British North Borneo Company’s Court of Directors at their head-
quarters office in London, while an emigré Government of Sarawak
was first set up by the Rajah in Australia but was later transferred
to London.

As the protecting forces were repeatedly compelled to give ground to
the advancing Japanese a time was bound to come, sooner or later,
when civil administration deteriorated and finally collapsed. Local
populations were required to keep out of the way, or dispersed in fear
and went into hiding, and with the approach of battle, communications
became more difficult. Many functions of administration were put
into abeyance. Non-essential staff were allowed to disperse and take
their families to safer places. Others also began to feel that their first
duty was towards their dependents. Eventually administration ceased
entirely. Sometimes this might happen prematurely; in most cases key
staff managed to keep in action such essential services as were required
in aid of military operations, until the military commander ordered,
or agreed to, their dispersal or withdrawal. Sometimes they continued
at work even after the withdrawal of troops. But behind a retreating
army it is inevitable that ultimately demoralization should set in;
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inevitable also that military commanders should be nervous of the
onset of such demoralization.!

In such circumstances there is a tendency for these commanders
to feel that the only hope of checking disintegration lies in assuming
to themselves, by proclamation of martial law or otherwise, the res-
ponsibility for civil administration. In these early and disastrous days
improvised or partial supersessions of civil by military authority some-
times occurred which were the first steps towards the later considered
and planned supersession of civil by military government with which
this book is primarily concerned. In Part I some study will be made
of the earlier, somewhat hesitant, supersessions: the full assumption
and exercise of responsibility for civil administration by the military
authorities will be dealt with in the later parts of the book.

* * *

No form of martial law was established either in Hong Kong or in
British Borneo when the Japanese invaded these territories in 1941.
In Malaya we shall find a proclamation of martial law which in fact
turns out not to have been a supersession of civil authority at all: in
Burma we shall find a complete supersession in certain areas although
in the proclamations this was never described as ‘martial law’: later
in 1942 in Arakan we shall find a full military administration without
the proclamation of martial law at all.

In July 1941 Mr. Duff Cooper (later Lord Norwich), hitherto
Minister of Information, was appointed Chancellor of the Duchy of
Lancaster and sent to Singapore to make recommendations for the
better co-ordination of the activities of the British authorities respon-
sible for military, administrative, and political matters in the Far East.
On 2gth October 1941 Mr. Duff Cooper made a report in which he
found that improvement in co-ordination and some delegation of
authority from the United Kingdom were indeed desirable, and
recommended the appointment of a British Commissioner-General
for the Far East. Immediately after the outbreak of war with Japan,
Mr. Duff Cooper was appointed Resident Cabinet Minister at Singa-
pore for Far Eastern Affairs, on the lines of his own recommendations
and on the precedent of the appointment of Captain Oliver Lyttelton
as Minister of State in Cairo for the Middle East. As Resident Minister
Mr. Duff Cooper presided over a Far Eastern War Council, set up
on 1oth December, consisting of the Governor of the Straits Settle-
ments, the Commander-in-Chief, Far East, the Commander-in-Chief,
Eastern Fleet, the General Officer Commanding, Malaya, the Air
Officer Commanding, Far East, a representative of Australia, and
later the Director of Propaganda for the Far East.?

1 For a more detailed account of the process of evacuation, cf. Chapter II.

* Lt. Gen. A. E. Percival, Despatch 8 Dec. 41 to 15 Feb. 42 para. 135, Supplement to
London Gazette of 20 Feb. 48.
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On 18th December Mr. Duff Cooper urged upon the Council the
desirability of a proclamation of martial law to ensure prompt action
against potential looters, rioters, and other such offenders. The
Governor, Sir Shenton Thomas, raised no objection but felt that
there had in fact been no disturbances of the peace and that the
existing law, as strengthened for war purposes, conferred sufficient
powers for dealing with any emergency caused by such disturbances.
The General Officer Commanding, Lieutenant-General A. E. Percival,
disliked the proposal, fearing to find his officers cumbered with civil
administrative problems. The suggestion was dropped. A week later,
however, Mr. Duff Cooper again pressed his proposal but now in a
somewhat different form. Martial law, he suggested, might be intro-
duced in two stages; in the first stage it would merely supplement, not
supersede, the civil authority; only in the second stage, if civil courts
ceased to function, would there be supersession. General Percival now
felt it easier to agree to the introduction of the so-called first stage of
martial law, although he remained unconvinced of the advantages ot
the proposal.! Preparations were made accordingly and on 2gth
December the Legislative Council of the Straits Settlements passed
a Martial Law (Consequential Provisions) Ordinance. This suspended
the provisions of Habeas Corpus in relation to proceedings taken under
martial law, saved the exercise of civil and criminal jurisdiction by
established courts notwithstanding any declaration of martial law
(except only in regard to offences reserved for martial law courts),
and prohibited the entertainment of applications for a writ of mandamus,
for prohibition, or for certiorari, in respect of martial law courts. The
purpose of the Ordinance was to enable martial law and the juris-
diction of the ordinary courts to exist side by side. On the following
day, goth December, the way having been prepared by the issue of the
Ordinance, a Proclamation of Martial Law was published.? This was
issued by the Governor, not by the Military Commander, and established
Martial Law throughout the Settlement of Singapore in augmentation
of civil authority; the Military Commander was empowered thereby
to act under the proclamation. On the same day, in virtue of this
delegation of power by the Governor, General Percival issued Martial
Law Regulations which inter alia provided for the appointment of
‘Administrators of Martial Law’ and the trial of specified offences by
the Administrators or by military courts. The Commander of the
Singapore fortress was in fact appointed Administrator of Martial
Law for Singapore and it appears that a military court was constituted,
to be presided over, not by any of the professional magistrates, but by
a Singapore barrister, commissioned for the purpose. It is believed that
the court tried one case—which resulted in an acquittal.

1 Lt. Gen. A. E. Percival, ‘The War in Malaya’, London, 1949, pp.180-1.
* Supplement 165 to Straits Settlements Government Gazette, 3oth Dec. 1941.
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It is clear that in this first stage of the introduction of martial law
there was no supersession of the civil authority or usurpation of the
powers of the civil government by the military authority. The
machinery of civil government continued to function with as much
vigour as the circumstances allowed, safeguarded by the Martial
Law (Consequential Provisions) Ordinance and by the limited nature
of the authority conferred upon the military authorities. Although
the resultant legal state was referred to as ‘martial law’ it is doubtful
whether this description was strictly justified, as authority flowed not
from military necessity but from the act of the civil government. The
military commander had not stepped in and taken over the whole of the
assets of the civil government: the Governor had merely given him a
blank cheque to be spent on the prosecution of the war—a cheque
moreover which was endorsed not to exceed a certain somewhat
limited amount. The second stage of ‘martial law’ which would have
involved the real supersession of the civil authority was never intro-
duced. Neither the civil nor the military authorities wanted it and the
Resident Minister, who was recalled to England on the appointment
of General Sir Archibald Wavell as Supreme Commander of the ABDA
(American-British-Dutch-Australian) Command early in January
1942, was no longer there to press the need for it. ‘

A tentative move was made towards the supersession of civil
authority in Singapore in another respect. On the suggestion of the
Resident Minister, the War Council decided that Brigadier I. Simson,
Chief Engineer, Malaya Command, should be appointed with plenary
powers in civil defence matters, under the War Council. It is recorded
in the despatch of the General Officer Commanding that ‘full powers’
in civil defence matters in Singapore Island and Johore were conferred
upon this officer ‘subject only to reference to the War Council through
the Minister’ and that his appointment ‘took away the responsibility
of the Governor and the Defence Secretary in these matters’. This may
have been in the minds of the Minister and the War Council, but, in
the absence of any real declaration of martial law, responsibility for
civil defence still lay constitutionally upon the Governor, who dis-
charged this at headquarters through the Defence Secretary and on
the ground through a Commissioner for Civil Defence. The appoint-
ment of Brigadier Simson as Director-General of Civil Defence, which
was in fact made by the Governor and applied to Singapore only,
not to Johore, could not and did not relieve the Governor and Defence
Secretary of their responsibility in this respect. While the Director-
General assumed full control, under the Governor, of all civil defence
organisations within Singapore Island, the Civil Defence Commissioner
remained responsible for the discharge of his functions outside
Singapore, in areas where this was still possible.

* * b



SPECIAL SECURITY REGULATIONS IN BURMA ¢

In Burma the Defence Department of the Government had under-
taken some study, on the outbreak of war with Germany, of the
problems involved in the administration of areas in or near to which
operations might be conducted. The matter was dropped, however,
in the face of the great difficulties that were likely to arise in obtaining
agreement between the civil and military authorities. It was in any
case felt by the Government that the emergency powers conferred
upon itself and its officers by the Defence of Burma Act, 1940, and by
the rules thereunder, should be sufficient for any situation likely
to arise.

On 21st February 1942, the day after the evacuation of Rangoon
by all but those who were employed on essential work, the town was,
at the request of the General Officer Commanding, placed under the
control of a Military Commandant. It is not clear what was involved
in this appointment, but it is certain that this officer was unable to
do much, if anything, towards controlling a situation that was in fact
fast slipping out of control. Looting and incendiarism soon broke out
all over the largely deserted town. The prisons had been opened and
convicts released. The Rangoon Town Police had been withdrawn
up-country except for 200 volunteers whose duty it was to protect
the remaining civilians.

Rangoon was abandoned on 7th March and the British forces broke
out northwards through the encircling Japanese, to stand, together
with the Chinese forces to the west of them, on a line running east and
west through Prome and Toungoo. On 5th April 1942 General the
Hon’ble Sir H. R. L. G. Alexander, by now the General Officer Com-
manding, with the full and ready agreement of the Governor, Sir
Reginald Dorman-Smith, proclaimed his assumption of civil juris-
diction in those parts of Burma in which operations were in progress.
There was no general supersession of the constitution, for this, as
General Alexander was quick to appreciate, would have invited
charges of bad faith in regard to the British policy of conferring a
real measure of self-government upon Burma and would have been
the shortest way to forfeiting the co-operation of the Governor’s
Ministers and the goodwill of the politically-minded. Furthermore,
this partial supersession was made by the introduction, not of ‘martial
law’, but of what were described as ‘Special Security Regulations’
which, the Government considered, would be less likely to create
public alarm among the Burmese.

In contrast with Singapore where, although the expression ‘martial
law’ was used no actual supersession of civil authority took place, the
proclamation in Burma was issued by the Military Commander, not
the Governor, and General Alexander assumed to himself full civil
jurisdiction within specified areas of operations on the grounds that
this was ‘essential for military requirements’. In doing so he clearly
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superseded the civil authority in the areas covered by his proclamation;
and the Special Security Regulations, in contrast to the ‘Martial
Law Regulations’ in Malaya, were a true form of martial law. As
General Alexander’s forces fell back, two more proclamations were
issued bringing further territory under his jurisdiction. Under these
proclamations ‘Administration Areas’ were established with military
officers or Administrators, and provision was made for the trial of
offenders against the Special Security Regulations by Summary or
Ordinary Military Courts, whose procedure was to be modelled on
that of Summary Courts Martial and Summary General Courts
Martial. It does not appear, however, that any of these Military
Courts operated except in Mandalay where they tried a few persons.
A certain number of summary executions were carried out elsewhere
of persons considered by the military authorities to have been caught
in flagrante delicto. No trials were held in these cases and the sentences
could be justified only by urgent military necessity.

It is certain that application of this disguised form of martial law to
Burma exercised no more influence upon the course of events than
did the declaration of martial law in Singapore. So long as the police
remained at work and criminal courts of the civil government con-
tinued to dispose of cases, it was easier and better for them to deal
with offenders, for which purpose war time regulations had given
them ample powers. By the time these ceased to operate it was too
late for the military authorities to build up machinery to replace
them: they had neither the men nor the time, and they were fully
occupied with more important operational considerations. The mere
appointment of military administrators without any supporting
organisation probably did little beyond giving some release to the
feelings of the military authorities that they were not receiving from
the civil government the support to which they were entitled, and
that steps must somehow be taken to put this right. It would in fact
appear that there was only very partial justification for the criticisms
of the civil government in this connection, but to consider this question
would take us beyond the scope of the present volume. We shall see
again in the events of 1942 in Arakan, which will be related in the
next chapter, the results of the belief that the mere appointment of a
‘Military Administrator’ could work a miracle and enforce adminis-
tration without the provision of any backing or of any trained staff.

* * *

By June 1942 the British and Chinese forces had been almost
completely driven out of Burma into India and China. The Japanese
advance halted some way short of the Indian border, owing to the
break of the rains and to transport difficulties behind them—they
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had in any case achieved their immediate objective of expelling the
Allied forces from Burma. Along this strip unoccupied by the Japanese
(which came to be known as the ‘Frontier Fringe’ and will so be
referred to in this account) circumstances led to the development of
two separate administrations, a civil administration in the centre and
north-east, a military administration in the south-west. In the centre
and the north-east it did not seem likely that the retreat of the Allied
troops would be followed by any further advance of the Japanese
forces. Civil administration accordingly continued in modified form
and varying degrees after the Allied forces had withdrawn. Some
account of the work of this frontier fringe administration, civil though
it was, is necessary both because the organisation was later taken
over by the military administration and in order to show what were
the special problems of the area. It will in any case serve as a descrip-
tion of what the administration, whether civil, as at first, or military,
as later, had to undertake in this remote area in war conditions.
The Governor of Burma flew to India from Myitkyina in the far
north of Burma on 4th May 1942, under orders from the Prime
Minister. On arrival in overcrowded India accommodation could be
found for him only in Simla where he gathered round him, 1000 miles
from the frontier of Burma, the nucleus of a headquarters and re-
established a civil government of Burma. The frontier fringe was all
that was left of his territory. In this, immediately to the north of
Arakan, lay the Chin Hills District, free of Japanese occupation. Full
normal Civil administration under a Deputy Commissioner, with
normal, or even strengthened, staff was carried on, but one very great
difference and handicap resulted from war conditions. Whereas
previously the communications and the economic links of the area
had lain to the eastward, down the hills into the plains of Burma,
now these had to be severed, if extensive leakage of information into
Burma was to be prevented, and be replaced by communications to
the west through the hills into India, if British administration was to
survive at all. The Chin Hills had always depended for a large part
of their food supply upon Burma, importing some 1000 tons of rice
and 100 tons of salt annually. Two new supply routes were therefore
developed by the Government of Burma into the Chi Hills from
India. The first was from Silchar, a railhead in Assam, through
Aijal and Champai to Falam. Supplies along this route had to be
carried first in ‘country’ boats and then on pack mules or by porters.
It was clear, however, that the capacity of this route could not
possibly put into the Chin Hills the minimum tonnage of food supplies
required to avoid starvation. Supplementary supplies were dropped
from aircraft but could not make up the deficit. A second route was
therefore developed from the port and railway terminus of Chittagong
through Lungleh into the Chin Hills. Here again supplies had to be
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moved first by boat and then by porter, and the length of carry by
porter on this route was such that little more could be taken in than
had to be consumed by the porters on the outward and homeward
journey. Supplies to be sent in by these two routes had to be brought
to Silchar or Chittagong by rail, competing for ‘lift’ with the already
heavy and steadily growing military demands upon the railways.
Great though the moral effect of the arrival of these supplies might be,
all that came from India, by land or air, would not have prevented
starvation in the Chin Hills. This was avoided only by organized
raids into Japanese occupied territory. At last, towards the end of
1943, a third route of greater capacity became available when the
Imphal—Tiddim road was completed and, subject to control of the
road by British forces, supplies could be pushed in by motor transport
from Imphal and the railhead at Dimapur (Manipur Road Station).
The difficulty still remained, however, of obtaining acceptance of
this additional commitment on the railway to Dimapur and thereafter
upon the already desperately over loaded military road communi-
cations from Dimapur to Imphal.

Immediately to the north of the Chin Hills District, the frontier
fringe took in about half of the pre-war Upper Chindwin District
which had been mainly under a simple form of ‘direct’ administration.
This area was remote and exceedingly scantily populated and hardly
amounted even to one of the six townships into which the pre-war
district had been divided. The headquarters town of Mawlaik was
in the hands of the Japanese. A very rudimentary form of adminis-
tration was now carried on in this remote backwater, the officers of
which were concerned mainly with the distribution of essential relief
supplies, with patrolling and the collection of intelligence, with liaison
between military patrols and the scattered inhabitants, and with the
recruitment of porters, guides and other labour required by these
patrols. There was in fact little that these officers could do beyond
remaining as a pledge that the British administration had not given
up its interest in the area. Very similar conditions existed in the next
strip of the fringe, a remote and narrow part of the old Naga Hills
District. Supplies for both these Districts required to be brought by
rail to Dimapur, by motor transport to Imphal and thence by any
means available, often by mules or porters. In these two Districts,
and in the Hukawng Valley, which will be referred to next, the
administrative officers lived under canvas or in improvised quarters
generally constructed of bamboo and thatch; it was a rough and
somewhat precarious existence.

Still further to the north lay the area of the Hukawng Valley, a
remote and unhealthy part of the Myitkyina District. Here there were
two special features. At first the local officers found their attention
directed almost entirely to the rescue of the many evacuees who had
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set out to walk from Myitkyina to India through the dread valley
and had been overtaken by sickness, exhaustion, or the break of the
rains. Some continued to struggle through during the whole of the
monsoon season in 1942, and considerable numbers came out when
the rains began to ease. The second special feature was the work begun
on the ‘Ledo Road’ and the arrival in this connection, towards the
end of 1942, of Chinese and Americans. This will be more fully
discussed in a later chapter.! Communication with this area was by
rail to Ledo and thence by porters over the hills, along the line of
the Ledo Road.

The last sector of the fringe, to the north-east, consisted, roughly,
of the Putao Subdivision of the Myitkyina District with its headquarters
at Fort Hertz, populated mainly by Kachins administered ‘indirectly’
through their tribal chieftains. In general the work of the officers in
this area was the same as elsewhere in the frontier fringe but again
there were special features. In the first place there was, for practical
purposes, no land communication between India and Fort Hertz, or
any other part of the area: all supply and all communications, in or
out, were entirely dependent upon air transport. The competing
needs for the use of the few aircraft available in India at this time meant
that all activities of the administration had to be, or should have been,
even more restricted, if possible, than in other parts of the fringe. The
second special feature of this area was its close proximity to the China
border. The difficulties resulting from this will be more fully described
later.2

Along the whole length of the fringe, after all regular forces had
retreated from Burma into India, irregular units were raised under
British Officers, to serve as a defensive screen and to gain information
about the enemy. In Arakan, and again further north in the Upper
Chindwin and Naga Hills Districts, the screen was provided by a body
known as ‘V Force’, originally raised in Assam by the military
authorities and supported by the Assam Rifles. In the Chin Hills,
between the two V Force areas to south and north, the screen was
formed by the Chin Levies, originally raised by civil officers of the
Government of Burma, and supported by a battalion of the Burma
Frontier Force which was a kind of frontier constabulary, between a
regular military force and a civil police force. In the Hukawng Valley,
Chinese forces under American control in due course assumed res-
ponsibility, with more Chinese troops in support in the area of the
Ledo railhead. In the Fort Hertz area the task was taken up by the
Kachin Levies raised, like the Chin Levies, by officers of the Govern-
ment of Burma. Support could be brought to them only by air from
India, if, at first, it was possible to do anything for them at all. Then

1 cf. Chapter V.
* cf. Chapter V.
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in September 1942, four months after the removal of regular military
forces from Fort Hertz, a small regular force was reintroduced by
air, in order to support the levies and to protect the landing ground
that had been constructed there. The bulk of the regular forces lay
back across the border of India, near Cox’s Bazaar in Chittagong, and
in the Imphal plain in the Indian State of Manipur. A great deal of
the work of the civil officers along the whole length of the frontier
fringe, but more particularly in the Chin Hills and Fort Hertz areas,
had to do with the organisation and support of the levies, even when
these were placed under military control.

Deputy Commissioners, civil officers appointed by, and under the
control of, the Government of Burma, and performing their normal
civil administrative duties, conducted the administration in the Chin
Hills, the Upper Chindwin, and the Naga Hills Districts. A Deputy
Commissioner was in charge at Fort Hertz, and a Sub-divisional
Officer in the Hukawng Valley, nominally subordinate to the Deputy
Commissioner but for practical purposes independent. The entire
frontier fringe was placed under the charge of a Commissioner with
headquarters in Assam. To this officer the Government of Burma
delegated much authority, but remained ultimately responsible itself
for the administration of the area. The whole stretch of country so
far described was very sparsely inhabited, the population administered
being probably little more than 300,000 throughout the length of the
fringe.

In all these territories administered by the Government of Burma
the ever recurring problem was how to move the barest minimum
of supplies from India, through or over the hills, across the grain of
the country, to areas normally accessible only from Burma, and access-
ible only with difficulty even from that side. We have seen the nature
of the communications along which these supplies had to travel and
the difficulties to be surmounted in bringing them in. The impro-
visation of an organization in India and along the fringe to procure
and despatch supplies will be more fully discussed in a later chapter.?

Arakan, the south-western end of the fringe, has not yet been
mentioned. Here, while the civil administration continued in existence
further to the north and east, a different set of circumstances led to
the establishment of a military administration. Here the British civil
administration had been withdrawn entirely in the course of events
that will be recounted in the next chapter. A no-man’s land was left
between the Japanese and the British forces which it became militarily
necessary to re-enter and administer. A civil servant of the Government
of Burma, sent by that Government at the request of the military
authorities for the purpose, was commissioned and appointed Military

1 Chapter XIII.
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Administrator of Arakan. There was no proclamation of martial law,
but here was a genuine and full military administration, the first in
the Far East. This gallant improvisation, the fore-runner of the more
considered and elaborate organisations with which this book is mainly
concerned, deserves a detailed account and a chapter to itself.






Digitized by GOOS [6



Digitized by GOOS [6



CHAPTER 1II
ARAKAN

in this respect from the rest of the frontier fringe already

referred to, where the difficulty was that these areas were
unalterably a part of Burma. Burma proper, the Burma of the Burmese,
consists of the valleys of the Irrawaddy, Chindwin and Sittang rivers
which form a plain surrounded on west, north and east by mountain
systems, rising in most parts to 4,000f{t and in the north-west to 10,000ft.
and more. In this inverted horse-shoe of mountains dwell the hill-
peoples of Burma whose countries, as we have seen in the last chapter,
are geographically a part of the Irrawaddy drainage and economically
largely dependent upon Burma proper. Arakan lies outside the
surrounding mountain ranges, and is economically and geographically
a part of India rather than of Burma. It consists of a coastal plain some
150 miles in length from north to south, and up to forty miles in
breadth, greatly cut up into islands, and near-islands, by tidal muddy
rivers and arms of the sea, and backed on the east by ranges of jungle-
covered mountains rising sometimes to 6,000 ft and more. Southwards
the coastal plain gradually narrows as the mountain ranges come
closer to the sea, but there is after that another 150 miles of inaccessible
coastline consisting of low densely-forested hills running south to Cape
Negrais. To the north the coastal plain is divided from the plains of
Chittagong and India by mountainous country, consisting mostly
of ranges running between, and parallel to, the coast and the main
range further inland but held together in parts by a water-shed 1,500
to 3,000 ft high, running roughly at right angles to the main corru-
gations and forming the boundary between Arakan and India.

Before the war, communication between Burma proper and Arakan
was entirely by sea but when the Japanese invaded Burma and the
thousands of Indian refugees who were unable to escape by the sea
route began to stream towards India by land, use was made of a barely
motorable road that had long existed from opposite Prome on the
Irrawaddy, over the Taungup Pass in the mountains dividing Burma
from Arakan, to the southern end of the coastal plain of Arakan; and
during the war this route was developed by the Japanese into their
main line of communication from Burma into Arakan. The only
other routes linking Burma to Arakan were little known jungle
footpaths, used to great effect by the Japanese and, much later,

17

GEOGRAPHI CALLY, Arakan is no part of Burma, differing
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in 1945, by British troops. Communication between Arakan and India
was mostly by sea, though land routes existed for those prepared to
walk through country that was rough, if not so difficult as that
separating Arakan from Burma. The population of Arakan in 1941
was slightly over a million, of whom some 600,000 were Arakanese
and some 200,000 Chittagonian Indians, the rest being accounted
for by various hill peoples and by minor communities in the plains.
In the main coastal plain the proportion of Arakanese to Chittagonians
was more equal, approximately 300,000 to 200,000, with the propor-
tion of Chittagonians increasing towards the north as Chittagong was
approached. The population brought under administration in the
course of the events to be recounted in this chapter probably never
exceeded 200,000; for much of the time it was a great deal less. The
Arakanese are a people of mixed Indian and Burmese descent,
Buddhists by religion and speaking what is in fact a dialect of Burmese.
The racial intermixture was no recent occurrence and the Arakanese
consider themselves, and are generally considered by others, to be a
race apart, not Indo-Burmese half-castes. The Chittagonian population
had immigrated from Chittagong, some families many generations
back, others recently. There was in addition, in peacetime, a seasonal
and temporary immigration of agricultural labourers for the harvest.
The Chittagonians were Muslim by religion and spoke the language
of Chittagong. Before the war these two major communities lived side
by side in tolerably good relations although communal ill feeling was
never far below the surface.

British administration was withdrawn from Arakan in April — May
1942. It is important for a proper understanding of events, not only
in Arakan but elsewhere in Burma, both at the time of withdrawal
and at the return of British administration, to realize what this involved
in a typical district or division of the country. The basic unit of admini-
stration in Burma had been, as in India, the civil district. The repre-
sentative of the Government and the head of the administration in
a district was the deputy commissioner. Under his direct control would
be some twenty magistrates, a superintendent of police in charge of a
police force that might number from three to five hundred, and various
other departmental officers with their subordinate staffs, most of
them concerned with the collection of the revenue. Under the deputy
commissioner’s more general supervision would be other departmental
officers, responsible in technical matters to the heads of their respective
departments in Rangoon. These would normally include the medical,
public works, forest, agricultural, veterinary, education, and other
less important departments. In addition there would be in most
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districts a judge, independent of the deputy commissioner, and res-
ponsible both for civil justice and for the trial of important criminal
cases. In all, there might be some fifty or more Government employees
of officer status and four or five times that number of clerical and
subordinate staff, apart from the police. Most of this staff would be
at the headquarters town of the district, the rest distributed over the
half dozen or so townships into which a district would be divided. In
addition there would be several elected local bodies and some five
hundred headmen in charge of village tracts. Of all this staff, in the
immediate pre-war period, perhaps one to three, or at the very most
half a dozen, would be European; there were districts with no
Europeans at all. The rest were Burmese, with a sprinkling of Indians
and Anglo-Indians or Anglo-Burmese. Senior staff was recruited on an
all-Burma basis; subordinate staff was recruited locally. The few
Europeans would generally hold the senior posts, but this was not
invariably the case; there were at the time of evacuation more Burmese
deputy commissioners than European and it was not unusual to find
European officers serving in districts with Burmese deputy com-
missioners in charge. Civil districts were grouped into divisions in
the charge of a commissioner, four to eight districts forming a division.
Arakan constituted a division and included the four districts of Akyab,
Kyaukpyu, Sandoway, and the Arakan Hill Tracts (under a somewhat
simpler form of administration than the rest of the division).

When the Japanese advanced into Burma, administration was
continued as long as possible but there was inevitably a slowing up of
the tempo and a shedding of the less essential activities. However,
every effort was made to preserve law and order and to provide
information and any other assistance required by military forces
operating in the district, until such time as it was deemed that the
civil administration could no longer be of use to the army. There
were, of course, desertions but generally speaking there was no break-
down of administration before the time for evacuation. When this
time came the British officers, most Anglo-Indian or Anglo-Burmese
officers, and a few Indian officers, would leave the district and, if not
required for employment elsewhere in Burma, would make their way
to India as best they could. With only one or two exceptions Burmese
officers and all subordinates remained in the country, disappearing
into nearby villages at the approach of fighting and re-emerging after
this had passed on, generally to resume their normal functions under
control of the occupying power. In Arakan this meant that the
commissioner of the division, one or two senior police officers, one or
two judges, and a very small proportion of the subordinate staff
departed. Three out of four deputy commissioners remained and
nearly all the subordinate administrative and police staff, numbering
several hundredsin all. In spite of the use of the expression ‘evacuation’,
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therefore, virtually the whole of the administrative machine remained
on the ground. It was only the heads, and not all of these, that were
removed.

* * *

The actual sequence of events in Arakan was as follows. The
Sandoway District, the southern-most district of the Arakan Division
was evacuated on 25th March under orders of Mr. R. P. Abigail the
Commissioner of Arakan, stationed in Akyab. In the days that
followed, it was not known whether the Japanese had begun to
enter Arakan on land from Bassein in the south. None had reached
anywhere into the neighbourhood of Akyab itself. However, owing
to the fall of Singapore and the losses sustained by the Allied naval
forces, command of the Bay of Bengal had passed to the Japanese
and they could occupy Akyab at any time they chose from the sea.
Civil administration in Akyab town and on Akyab Island had already
virtually ceased. On goth March the Commissioner and some of his
staff left by sea when a convoy of three ships was sailing for India.
Such an opportunity might not recur. The alternative was to make
the journey overland, utilising launches where possible along the
creeks and the coast. There were difficulties and dangers on this
route, but scarcely to be compared with those which many persons
evacuating from northern Burma into Assam had to encounter.

On s5th April the Deputy Commissioner of Kyaukpyu, south of
Akyab, evacuated his district and went by sea to Chittagong. U Kyaw
Khine, the Deputy Commissioner of the Akyab District, himself an
Arakanese, decided to remain in his district, though he planned to
move his headquarters to Buthidaung, whither he had sent his family
when the town of Akyab became too dangerous; he resolved to do
what he could to carry on the administration as long as possible. He
probably intended ultimately to go out to Chittagong.

First, however, he went in the opposite direction on a reconnaissance
with the Navy to Kyaukpyu Island whence the Deputy Commissioner
of Kyaukpyu had already withdrawn. After doing what was possible
to preserve order there he moved his headquarters to Buthidaung,
taking with him the Government funds in the Akyab treasury, already
swollen by transfer of deposits from other sub-treasuries exposed to
enemy attack or to looting. It was by this time quite impossible to
carry on any administration in Akyab town as the place was entirely
deserted by the public and by government officials. For a month he
made a determined and gallant attempt to continue government and
to avert the outbreak of violence between the two suspicious and
hostile communities of the district. Early in May their relations grew
worse. The Deputy Commissioner set off in person to try to impose
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his will upon a group of armed Muslims who were causing or threaten-
ing trouble at a small village south of Buthidaung. Approaching the
Muslim headquarters by launch he was murdered by snipers from
the bank. This was the end of administration in the Akyab District.
Later in June the Burma Independence Army! which had entered
Arakan with the Japanese invaders, reached Buthidaung and looted
the Treasury, removing Rs 23,000,000 for distribution to the poor;
it may be surmised that these already were, or now quickly became,
their supporters.

At about the same time, on 3rd May, the British-Indian armed
forces finally evacuated the town and island of Akyab: the Japanese
entered two or three days later, but did not at this time push their
forces up to occupy the northern part of the district.

All authority had by now finally collapsed. Communal strife and
plundering of refugees had already broken out further to the south:
these now spread all over Arakan, Arakanese Buddhists massacring
Chittagonians and Chittagonian Muslims massacring Arakanese
each in the areas in which they predominated. This communal
warfare led to a shaking out of the two main communities, the Chitta-
gonians fleeing northwards where they predominated and where
they were nearer to India, the Arakanese moving southwards nearer
to their compatriots. The segregation was never absolute, but a
Muslim sphere of influence and an Arakanese sphere of influence soon
emerged, so complete that in the Muslim sphere all Buddhist pagodas
and monasteries were razed to the ground, and the Burmese and
Arakanese languages dropped out of use, so that when in due course
administration was revived notices and proclamations had to be made
in Urdu instead of in Burmese.

* * *

There were by now (May — June) no British-Indian troops across
the border in Arakan, but accounts of the plunder, massacre, and
anarchy were brought into India by Chittagonian refugees. In July,
a Muslim member of the Chittagong administration, the Sub-
divisional Officer from Cox’s Bazaar, entered the northern part of
Arakan, visited Maungdaw and Buthidaung, and sent back reports of
the terrible conditions to the Government of Bengal. As we have seen
in the previous chapter, the military authorities were seeking at this
time to throw out a protective screen along the whole of the frontier,
and for this purpose to establish an irregular force in north Arakan
to collect intelligence and to absorb the first pressure of any Japanese
advance in the area. It was proposed to recruit this force from local
Muslims who were ready to give their somewhat doubtful loyalty to the

! For a more detailed account of the Burma Independence Army, cf. Chapter XIX.
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British as being the only allies in sight who might aid them to protect
themselves against the Arakanese Buddhists. It was found, however,
that the ‘locals’, although they had combined with fanatical zeal
to exterminate Arakanese Buddhists or to expel them from the areas
of Muslim majority, had thereafter fallen out among themselves, in
the absence of any governmental control. The military officers charged
with setting up this irregular force hesitated to arm the Muslims for
fear that the weapons would merely be used in their internecine
quarrels; they considered that the re-establishment of an adminis-
tration that could maintain a certain degree of internal order was a
necessary pre-requisite to the organising of any irregular or guerilla
forces. The military authorities accordingly addressed the Burma
Government with a request for the loan of the services of one of their
officers. Mr. D. C. P. Phelips, a member of the Indian Civil Service
who had served in Burma and acted as ‘Corps Liaison Officer’ at the
headquarters of the Burma Corps, formed in the later stages of the
retreat of 1942, was made available early in August and was im-
mediately commissioned into the Indian Army as a Lieuteriant-Colonel
and appointed Military Administrator.

This officer arrived in Chittagong late in August, walked down the
coast of the Bay of Bengal and reached the Naf River, the boundary
of Burma, on 3oth August. He crossed the river to Maungdaw on 1st
September and set up his headquarters some way in advance of any
British forces. Among other advantages, this site was conveniently
near to the seat of the Central Peace Committee, which will be referred
to shortly. A few days later he was joined, first, by a civilian intelligence
officer sent by, and under the control of, the Government of Burma,
not the military authorities, and then by several officers of V Force.!
The latter began to recruit Muslims on gth September 1942 on the
assumption that the Military Administrator would be sufficiently
successful in establishing control to enable this to be done effectively.
Lieutenant-Colonel A. A. Donald arrived in Maungdaw on 13th
September and took over command of V Force on 15th September.
The officers of this force were not concerned with civil administration
but from the nature of their task found it advantageous to work in the
closest collaboration with the Military Administrator and his staff,
for both parties depended upon maintaining intimate contact with
the people of the area. The Military Administrator was allowed for a
time to retain the assistance of the Sub-divisional Officer from Cox’s
Bazaar. Initially he had no other staff at all but later he was given
liberal assistance, by the Government of Burma. In October the
Japanese, in face of the southward advance of 14th Indian Division
towards Akyab, decided to occupy both Maungdaw and Buthidaung
to give depth to the defence of the island. As a result, advance patrols

1 cf. p. 13.
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of 123rd Indian Infantry Brigade clashed on 23rd October with
strong Japanese forces at Buthidaung and were driven back to the
main body of the Brigade at Bawli Bazaar. The Japanese occupied
Maungdaw. The Military Administrator and others with him had to
move precipitately, getting out of Maungdaw by sampan across the
Naf River into Indian territory only a few hours before the Japanese
arrived. They set up a new headquarters at Bawli Bazaar, twenty
miles north of Maungdaw and just back in Arakan. By the end of
December, however, the advance of 14th Indian Division, an advance
which was to reach Donbaik and no farther, had developed sufficiently
for the Military Administrator to return to Maungdaw, with rein-
forcements in the shape of several officers who had now been sent to
him by the Government of Burma. The Military Administrator
appointed two of these as Deputy Military Administrators. Another
was a Medical Officer. That some of these officers had already been
commissioned was an accidental circumstance; none but the Military
Administrator himself was commissioned for the purposes of his task
in Arakan. About 20th April, when the British-Indian troops were
falling back once again, it was decided that the headquarters of the
Military Administration must again move back to Bawli Bazaar.
Soon after this, with the advent of the rainy season, most of the officers
of the administration were sent out for a rest, there being little left
for them to do. The Military Administrator himself stayed on in
Arakan although tired and very far from well.

*® *® *®

What in fact were the day to day functions of the Military Adminis-
trator during this period and how did he discharge them? His first
task was to re-establish some respect for law and order. He found that
during the interregnum the Chittagonian community had set up
various ‘Peace Committees’, which sought to preserve the peace and
to protect those who fell within their spheres. There was a ‘Central
Peace Committee’ at Maungdaw headed by a local schoolmaster, a
man of considerable character, which included a number of local
notables. Other Peace Committees had been established in various
parts of the area, a somewhat notorious one having been set up at
Lambaguna not far from Maungdaw, which was known as the
Majlis-i-shura. These self-appointed Committees had ill-defined
spheres of influence which resulted in occasional friction. They tried,
with varying degrees of success, to maintain some shadow of the former
British administration. The Central Committee set up an improvised
police force, established a court for the trial of offences, and set about
financing its activities by letting out to Chittagonian cultivators land
which had been abandoned by Arakanese, who had been driven south
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to join their compatriots by persecution or fear of attacks. The Majlis-
i-shura had established a local dictatorship; public floggings and con-
fiscations were a normal feature of its rule; many firearms had becen
seized and a formidable armoury built up. Loot had been amassed,
which included some 400 to 500 head of cattle previously belonging to
Arakanese Buddhists. There was a baronial flavour about the state
kept by the head of this committee. A good deal later, evidence
accumulated of contacts with the enemy, a form of re-insurance, and
he had to be deported to India; but for the time he was a person of
importance. ,

The Military Administrator set about making contact with the
Peace Committees and eventually succeeded, largely through offers
of financial assistance contingent upon co-operation, in persuading
all of the Committees that he could reach, to accept his authority.
He was then able to begin systematizing the administration. The
spheres of influence of the Committees were given official recognition
by the creation of co-terminous sub-townships or circles, and, so far
as possible, respectability was conferred upon the heads of the Com-
mittees by fitting them into the official hierarchy as Township officers
or Assistant Township officers in charge. A police force was recruited,
police stations were opened and Military Administration courts set
up. Gradually the Military Administrator was able to make his
authority effective. By the middle of September recruiting for V Force
was in full swing and it was not long before a very effective screen
against the infiltration of enemy agents had been established.

Besides re-establishing order in Arakan the other main function
of the Military Administrator was to make his administration conform
to the requirements of the army and to aid it in waging war against
the enemy. This mainly involved supplying, or organising the civil
population to supply, local produce and labour, and controlling,
moving or restraining, the civilian population in such manner as
to facilitate, and not to impede, operations and the movement and
security of troops and supplies. The local products supplied ranged
from fish hooks and caulking pitch to coffins and telegraph poles.
The control of the population involved such tasks as the removal
of the inhabitants of villages required for airfields or other purposes,
the prevention of movement or clearing of areas for security reasons,
and the examination and reception of refugees. Of these tasks an
American observer on a visit to Arakan in January 1943 wrote:
‘.. . I was somewhat surprised to see daily streams of natives hustling
up and down the beach between the British and Japanese lines crossing
no man’s land section of the beach without encountering any oppo-
sition whatever. I have a very vivid recollection of a look of pained
surprise on the face of an extremely able and experienced Burma
police officer when the Brigadier hesitated, because of humanitarian
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reasons, to clear the area of all natives and thus stop any possible
chance of their carrying intelligence to the Japanese. Previous to this,
these natives had passed freely within 150 to 200 yards of a number
of gun positions, particularly those along the beach. The Burma police
officer was a tough, rough and ready type of fighter who knew exactly
what kind of people he was dealing with and he always carried his
tommy gun cocked ready for action. He finally persuaded the Brigadier
to let him clear the area of all natives.’

For the reception of refugees villages were built; for their movement,
and the movement of troops, paths and roads were opened through
jungle. A major refugee problem was handled in April - May 1943.
When the British forces had advanced down the Mayu peninsula
earlier in the season, there followed in their wake large numbers of
Chittagonians who had previously fled from Arakan to India and
were now hoping to return to what remained of their land and villages.
When the British withdrawal began these became refugees for the
second time and arrangements were made by the Administration for
their return once more to India. Camps were improvised at Kein-
chakata near Maungdaw, at Bawli Bazaar, and near Taungbro
(or Tumbru) through which these refugees were passed back to the
Indian border where they were handed over to the Indian refugee
organisation and by them moved further into Chittagong. The
numbers handled were probably in excess, possibly greatly in excess,
of 30,000.

A civil intelligence service was built up, with agents, who of course
were Chittagonians, operating behind the Japanese, which provided
valuable, if somewhat undigested, reports, and was the ultimate source
of much of the information collected by other intelligence
organisations.

Attention was also paid to public health, as many of the population
as possible being vaccinated and a strong outbreak of small-pox being
brought under control. There was even a veterinary department
functioning. This public health work was probably the most successful
of the activities of the Administration, over and above the essential
task of preserving at least a semblance of law and order. A Public
Health Officer, a Chinese, from Singapore, who had reached Arakan
by devious ways to serve in the Military Administration, even achieved
the distinction of identifying in the Maungdaw mud-flats a variety
of salt-water mosquito not previously encountered there.

A simplified and effective, if somewhat rough and ready, adminis-
tration of criminal justice was established by the issue of orders that
came to be known locally, in graceful allusion to their author, as the
‘Code Phelipe’. In the absence of any formal decision to establish
martial law, whether by proclamation or otherwise, legal justification
for this code must be looked for in the requirements of military
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necessity. A special Act of Indemnity was later passed by the Govern-
ment of Burma, in advance of the general legislation enacted on the
conclusion of military government, to protect Lieutenant-Colonel
Phelips and the members of his administration from the consequences
of their actions—which included executions made necessary by the
disturbed times.

We have seen in the previous chapter, when considering the rest
of the frontier fringe, what was to prove one of the great problems of
the Military Administration throughout Burma proper, the problem
of bringing into the country sufficient food and other essential com-
-modities to enable the people to live and work. In Arakan this was
never a serious difficulty. Communication with India was always easy
and, as soon as any shortage of rice or clothing or other essentials
began to show itself in north Arakan, there were many enterprising
traders ready to bring these in from Chittagong in order to take
advantage of the high prices that could be obtained. The matter went
further than this: as soon as it was realized by such traders that the
Japanese were not bringing in supplies from Burma proper into the
southern and central parts of Arakan which had been occupied by
them, persons were found anxious to smuggle goods past the opposing
forces into the occupied area of Arakan. At no time was this a very
difficult thing to do for the contending forces were never thick on the
ground and the hills and jungle afforded excellent cover for this and
other movement. There is no doubt that a leading part in this
smuggling trade was carried on by V Force itself; in fact it was often
only through this trade that it was possible for members of the force to
buy information.

Special mention should perhaps be made of the area known as the
Arakan Hill Tracts, inland from the main area of operation of the
Military Administration and consisting of the hills and valleys forming
the drainage of the Kaladan and Lemro rivers which flow southwards
to the sea in the neighbourhood of Akyab. The area is inhabited by
hill people and had always been under a somewhat simpler form of
government with headquarters at Paletwa. When civil administration
broke down elsewhere in Arakan with the withdrawal of the British,
Dr. Kyaw Zan, the medical officer stationed at Paletwa, an Arakanese,
was able to continue the administration in this remote headquarters.
When a detachment of troops (the Tripura Rifles) began to work
their way south through the hills at the beginning of the ‘open season’,
about December 1942, Dr. Kyaw Zan organised assistance in the
form of guides and porters and did all that he could to facilitate the
advance of the forces. In due course he was joined by an administrative
officer sent to Paletwa by the Government of Burma, to take over the
administration and come under the general, if somewhat remote,
control of the Military Administrator. This officer reported most
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favourably on the loyalty and willing help given by the inhabitants
of the area. When the tide of the British advance began to ebb and
the forces fell back once again upon India, this administrative officer
had to be recalled; and with him Dr. Kyaw Zan had also to be with-
drawn, for his vigorous and unflinching support of the British cause
had so compromised him in the eyes of the Japanese that he would
have been made to suffer for his work, probably with his life.

No attempt was made by the Military Administration to collect
any revenue, but the ‘Peace Committee’ organisations were encouraged
to continue measures already taken by them to make their activities
self-supporting. Land which had previously been owned by Arakanese
Buddhists had been let by them to Muslim cultivators, on payment
of rent. Much of this rent had been paid in kind so that the Adminis-
tration had accumulated stocks of paddy! which it was able to use to
feed refugees.

The cash requirements of the Military Administrator were met by
an arrangement under which the Government of Burma, on request
by the military authorities on behalf of the Administrator, from time
to time placed a lump sum to the credit of this officer in the Govern-
ment Treasury at Chittagong. The Administrator then arranged for
the cash required by him to be moved forward under military escort
and placed in the vault of the sub-treasury at Maungdaw.

A remarkable measure of loyalty was evoked by the Military Ad-
ministrator from his normally unreliable Muslim subjects in Arakan.
It was, fundamentally, the outcome of the anti-Arakanese feelings
bequeathed by the communal disturbances during the period of
anarchy which followed the withdrawal of the British Administration
in the middle of 1942.

* *

The whole of the superior staff for the Military Administration, and
part of the clerical staff, were made available by the Government of
Burma and, with very few exceptions, such as that of the Medical
Officer who was a member of the quasi-military Indian Medical
service, consisted of civilians. Other staff was locally recruited by
the Military Administrator as best he could. Their pay was borne by
the Government of Burma, not the military authorities. The Military
Administrator himself, owing to the anomaly of his position, drew no
pay for months, subsisting upon advances drawn from military sources
in virtue of his uniform. Rations were issued by the military authorities
to the staff of the Administration, but with the greatest reluctance, as
few besides the Military Administrator himself were in uniform, and
the standing of the Administration was exceedingly obscure. Equip-
ment and occasional amenities were provided, not from army

1 Unhusked rice.
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resources but by the Government of Burma Supply organisation in
Calcutta, mentioned in the previous chapter and to be more fully
described later.! No motor or other transport was made available for
the Administration—with the exception of one old Ford saloon car
which was handed over to the Military Administrator on the order of
the General Officer Commanding 14th Indian Division.

The most curious case of all was that of the civilian intelligence
officer sent by the Government of Burma into Arakan. This officer, Mr.
C. B. Orr of the Burma Police, was sent in the same way as police in-
telligence officers were sent to other parts of the frontier fringe, as part
of the scheme of administration proposed by the Government of Burma
for that area which will be discussed in the next chapter. Elsewhere
such officers were expected to carry on or re-establish at least a
rudimentary police administration. In Arakan this could not be
done merely by sending a Burma Police officer as the army had already
assumed responsibility and set up an Administration—the Civil
Government having left the area unprovided with any for the four
months that had elapsed since the evacuation of 3oth March. Later,
a second police officer was sent and this time placed at the disposal
of the Military Administrator by the Government of Burma to take
charge of the re-establishment of police administration. The civil
intelligence officer’s relations with the Military Administrator and
other military authorities were meanwhile completely undefined:
his main task was to furnish to the Government of Burma information
regarding developments in Arakan; and it was well known that this
was to include information regarding the activities of the military
forces. For the Military Administrator was forbidden, as we shall see,
from communicating with the Government of Burma.

* * *

This brings us to consideration of the extremely anomalous position
resulting from the unresolved conflict between the civil and military
authorities in Arakan.

When, early in August 1942, Lieutenant-Colonel Phelips was first
appointed Military Administrator, a telegram was sent on 8th August
from the Commander-in-Chief, India, to the War Office, part of
which ran ‘Phelips Burma Government official commissioned and
despatched to 14 Div. to assist re-organisation Civil Administration
Buthidaung area under military control.” This military control was
complete, for Mr. Phelips, after being commissioned as a Lieutenant-
Colonel, was instructed that he was to have no communication with
the Burma Government—even demi-official correspondence was
forbidden to him. There was to be no possibility of divided authority
and no doubt that he was the army’s man.

! cf. Chapter XIII.




CONFLICT BETWEEN CIVIL AND MILITARY 29

But, although Lieutenant-Colonel Phelips was denied access to the
Government of Burma, the military authorities failed entirely to take
up the responsibility which they would not allow to that Government.
There was no declaration of martial law or proclamation of military
administration to terminate the legal responsibility for the adminis-
tration of Burma which had been laid upon the Governor by Act of
Parliament. Constitutionally, therefore, the ordinary law of Burma
still ran, and nobody but the Governor of Burma had authority to
administer the unoccupied strip of Arakan; and as the military
authorities would allow the Governor no communication with the
Military Administrator it is more than doubtful whether that officer
had any vestige of legal authority to carry on an administration within
Burma. It appears that some time after he went to Arakan the Govern-
ment of Burma sought to give cover to his actions by notifying his
appointment as Deputy Commissioner of Akyab. But on the most
favourable construction this would have given no cover to those of
his activities which most needed this, his judicial administration.

Again, having appointed the Military Administrator, the military
authorities took no steps to provide him with staff: the Government
of Burma fortunately, in due course, sent him assistants; for local
staff he did what he could on arrival in Arakan. No transport or
equipment was provided for him. Rations were provided for his staff
but reluctantly and as a favour. Clothing and amenities he was left
to raise from the Government of Burma organization in Calcutta.
Office equipment was purchased by him in the open market in Calcutta
as best he could. Cash was demanded for him by the military
authorities but on Government of Burma account. We see once more
the belief, apparent in Singapore and in Burma during the campaign
of 1941 — 42, that the mere appointment of a ‘military administrator’
would work a miracle, and the failure to realize that men and tools
were required for civil administration as for any other trade.

The responsibility which the military authorities would not allow
to the Governor of Burma but would not take up themselves was
shouldered by the Military Administrator. The question whether he
had any legal authority to administer the ordinary law of Burma was
early rendered academic by his decision to jettison this and to draw up
and administer his own penal code. A revision of the instructions
governing village administration was also undertaken. With little
help from civil or military, by his own personality, resourcefulness,
and courage, he succeeded in establishing an administration which
was probably the best that could have been built up in the anarchic
circumstances of the times.

The Government of Burma meanwhile continued in the belief that
the Military Administrator was or ought to be their agent—which is
hardly surprising when he was in fact substantively one of their officers,
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when there had been no declaration of martial law, and when they
were throughout left to provide the Military Administrator with his
essential needs, and to foot the bill. Early in November representatives
of the Government of Burma visited Chittagong and Calcutta and
were in conference with the General Officer Commanding 14th
Indian Division, and Lieutenant-General N. M. S. Irwin, commanding
Eastern Army, with the object of elucidating the obscurity in Arakan
and of making arrangements for future administration. Discussions
(which will be recorded in the next chapter) were by now already
proceeding in Delhi on the question whether this administration should
be civil or military; no decisions had been reached but it was becoming
clear that it would probably be military. In the absence of any
decision, however, the representatives of the Government of Burma
felt that they must work on the assumption that it would be for their
Government to organise an administration in recovered territory in
the event of the advance then under preparation proving successful.
While recognising the claim of the military authorities to Lieutenant-
Colonel Phelips’s services arising from the fact that he had been
commissioned into the Indian Army they clearly felt that they had a
reversionary claim to his services, to take charge in a civilian capacity
of the administration which they planned to set up. They raised no
objection to Lieutenant-Colonel Phelips and other administrative
officers retaining their military rank while operations were still in
progress, but felt that other civil officers should remain civilians even
if required to take their orders from the commissioned officers; when
operations ceased however all should become civilians. Considerable
preparations were set in train for a civil administration by the various
departments which would be concerned such as the Police, Medical,
Public Works, Forests, Judicial, and Agricultural Departments, and
the Port of Akyab. These plans were brought to nothing by the decision
shortly to be taken in favour of military administration.

The whole of this curious episode in Arakan is of interest as showing
how the need for a military administration, which had never been
anticipated or prepared for, forced itself upon the military authorities
for practical reasons; how slowly these authorities perceived the
implications of the need ; and how illogically machinery was improvised
to meet it.

The discussions regarding the question at issue in this anomalous
situation, and the decisions ultimately taken, will be considered at
length in the next chapter.

* * *

It requires to be recorded that, in spite of the almost intolerable
position in which these officers were placed, relations between them



RESPONSIBILITY ASSUMED BY MILITARY 31

and the military authorities on the spot were not uncordial, at least
to begin with, though so much could hardly be said of the relations,
between the military authorities and the even more unhappily situated
civilian intelligence officer operating on behalf of the Government of
Burma. It was perhaps inevitable that ultimately the lack of co-
operation at the higher levels should be reflected to some extent in
relations on the ground.

It will serve to round off this account of Lieutenant-Colonel Phelips’s
improvised military administration of Arakan if we anticipate the
results of the discussions which will be more fully dealt with in the
next chapter. The formal end of the Military Administrator’s rule
came in February 1943 when a prolonged conference was held at
Maungdaw on the 13th — 17th of that month between the Military
Administrator, Major-General C. F. B. Pearce, who had been
appointed Chief Civil Affairs Officer for Burma, and under whose
control the Military Administrator was now to come, and the
Inspector-General of Police, still at that time under the control of
the Burma Government but soon to become a part of the Chief Civil
Affairs Officer’s Staff. The new arrangements for a more formal
military administration, which will be examined shortly!, were ex-
plained and discussed and a large number of current problems
were considered. The Military Administrator found himself in
opposition to the procedure proposed for establishing a measure of
financial control over his activities, to the proposal that some part
at least of the Land Revenue ought to be collected during 1943 - 44,
and to the plans for introducing a military administration currency.
His reasons for objecting to this last proposal arose out of local con-
ditions; he explained that Indian currency then used by the adminis-
tration was much sought after in preference to any form of Burma
currency, and that he did not wish confidence in this to be undermined
or that the advantage conferred by control of the popular currency
should be thrown away; furthermore the absence of a supply problem
in Arakan was due to the continuance of private trade with India,
and he was averse to the hampering of this trade by the imposition
of any exchange difficulties at all. He was opposed to the collection
of Land Revenue on the ground that generosity should be shown to
the inhabitants of an area that had been exposed to the evils of enemy
invasion and internal chaos as a result of Britain’s failure to give it
adequate protection, and on the ground also that the absence of
staff and records would make collection technically difficult or impos-
sible. As for the financial control proposed he felt that this would

1 cf. Chapter IV.
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deprive the administration of the flexibility demanded by the very
abnormal conditions in which it was required to operate.

Other subjects discussed included proposals regarding purchase
and export of paddy and rice, the need for the import of consumer
goods (longyis,! cotton cloth, cotton yarn, tea, sugar, soap, mustard oil,
matches, cigarettes and bidis,? in that order of priority), the conditions
of service of employees of the military administration, the chronic
shortage of transport, the Military Administrator’s Criminal Justice
Order, the posting of an engineer from the Burma Public Works
Department, with experience of Arakan, to aid the Military Engineer
Services, and various other matters.

* *® *®

It is well to try to recapture a little of the atmosphere and feelings
of these difficult times. It was impossible for the officers of the Military
Administration to avoid the realization that they were nobody’s
responsibility. But this exhilarated rather than daunted them. It
meant freedom from the tyranny of paper and precedent, from the
need to refer to remote and often uncomprehending authority before
taking decisions, from the criticism of press and politicians. At the
same time there came to them a greater emancipation of the spirit,
a release from trivialities, born of the sickness and weariness that were
their frequent companions and of the collapse of the society they had
known. Most of them were far past wishing to become anybody’s
responsibility. With freedom went pride, pride in their knowledge
of the people and the country and of their job, pride in their tested
toughness and resource, pride above all in doing without assistance
from others a supremely difficult task in which they alone could hope
to succeed. It is small wonder perhaps that there was also impatience,
impatience both of the civil authorities lost in the clouds, the physical
clouds of Simla and the mental clouds of reconstruction, and of the
military, later so skilful and courageous but at this stage still untrained,
blundering and apparently unwilling to learn. But there was yet
another ingredient. The whole mixture was seasoned with ‘laughter’s
gusty squalls’, laughter without which the difficulties and frustrations
could hardly have been borne, laughter which showed perhaps how
near the breaking point had sometimes come. To the Military Adminis-
trator and his staff this was the heyday of military administration.
Soon the dead hand of official control, particularly of financial
control, was to fall on their shoulders. Military administration might
receive official recognition, might receive reinforcements, equipment,
even transport; it would never give them again the satisfaction and
pride of these early days.

1 Cotton skirts worn by either sex.
* A type of Indian cigarette or small cheroot.
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in the frontier fringe by August-September 1942, with a civil

government at one end and a military government at the
other, demanded further action. Clearly the time had come to think
out the question whether the initial administration of re-occupied
territories, more particularly of re-occupied British territories, should
be a civil or military responsibility. It was not only a matter of the
frontier fringe and then of the rest of Burma; there would in due course
be the other territories also, for which the Colonial Office would be
responsible. The Government of Burma had no doubts as to what
the answer should be, and even while Lieutenant-Colonel Phelips,
newly commissioned at General Headquarters in Delhi, made his
way to XV Corps headquarters in Calcutta, to 14th Division head-
quarters in Comilla, to Brigade headquarters in Chittagong and
finally along the sandy shore of the Bay of Bengal to Maungdaw,
proposals were already on their way to the Secretary of State for
Burma. No governments had survived from the other occupied
British territories to make their submissions, but in due course the
Colonial Office was drawn into the discussions in London.

THE EXTRAORDINARY situation which had developed

* * *

The constitutional background to the Governor of Burma’s
proposals and to the administrative position was contained in an
Act of the British Parliament, the Government of Burma Act, 1935.
This made provision for the appointment of a Governor to exercise
executive authority in Burma on behalf of His Majesty; as to most
subjects, in accordance with the advice of a Council of Ministers who
were required to be or to become elected members of the Legislature;
as to the remainder, on the advice of official Counsellors and under the
ultimate control of the Secretary of State. Except in regard to defence,
monetary policy, and external affairs, Burma enjoyed a very high
degree of self-government. The Act set up a legislature of two chambers
and provided for the continuance of the existing High Court and of
the administration of the laws of Burma. Provision was also made
under which the Governor might temporarily dispense with his
Council of Ministers or assume to himself the powers of any authority
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in Burma, if at any time he were satisfied that a situation had arisen
in which the government of Burma could no longer be carried on in
accordance with the provisions of the Act. This Act, with all other
law in force in Burma at the time of the Japanese occupation, still
ran in the unoccupied frontier fringe. Although driven underground
elsewhere in Burma by the occupation, it was the accepted view at
international law that it would revive as the Japanese domination
was rolled back. The civil administration, the courts, and other
institutions recognised by the law before evacuation, would be resur-
rected, a little tarnished, perhaps, but essentially none the worse, it
might be hoped, for their temporary interment.

The Government, therefore, had early begun work on plans for
continuing and, where necessary, reviving civil administration in
the frontier fringe, always realising that military necessities must be
paramount. By 1gth August, 1942, a scheme had been formulated
tor the maintenance of an administration in the unoccupied areas
of Burma and of an intelligence service to operate through those
areas into Japanese occupied territory. It was hoped in this way to
retain the loyalty of the hill people living in the mountainous border
country of Burma, to ensure an adequate supply of government
servants with knowledge of this remote country if these were required
for future military operations, and, lastly, to induce the inhabitants
of the adjacent plains of Burma not to accept too readily and com-
pletely the domination of the Japanese. The proposals involved the
continuance or re-establishment of administration on pre-war lines;
but it was contemplated that the members of the administration would
be more numerous and that there should be a high degree of decentral-
ization and much delegation of authority to a Commissioner whom it
was proposed to appoint to supervise the administration of the frontier
fringe on behalf of the Governor. The whole administration would
have to be based on India, with lines of communication to India, not
Burma. It was clear that it would not be possible to maintain such an
administration in war conditions without adequate military support;
for the greater the activity or success of the administration the more
likely would it be to attract the attention of the Japanese. The intelli-
gence service proposed was to be operated by what would in fact be
a ‘shadow’ police administration for the areas first to be re-occupied
as a result of future military operations. Subject to the general control
of civil policy by the Government, it was proposed that the civil
administrative officers should work under the direction of the military
authorities, the Commissioner under the Commander of the Corps
operating on the frontier, other officers under Divisional or Brigade
Commanders. The point was particularly made, however, that military
officers of lower rank should not normally exercise control over civil
officers. It was felt that at that stage of events it was not possible to
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define with any greater precision the relations between the civil
and the military officers but it was not expected that any difficulty
would arise in practice. These proposals were sent to the Secretary
of State for Burma. General Sir Archibald Wavell, the Commander-
in-Chief, India, who was responsible at this time for the conduct of
operations in Burma, was consulted and communicated to the War
Office his approval in principle. Experience of military administration
in Africa had familiarized him with two conceptions underlying these
proposals, one, that the administration should owe a dual responsibility
to the civil and to the military authorities, the other, that the ‘civil’
chain of command must, at some level, be divorced from the military.

But eighteen months earlier in London, on 20th February, 1941,
it had been decided by the War Cabinet in regard to the Middle East
that the responsibility for the administration of all occupied enemy
territory should be placed upon the War Office.! This decision applied
in the first place to occupied enemy territory only, not to any British
territories that might in due course be re-occupied after enemy
occupation. A new branch in the War Office, M.O.11, was created
to discharge this responsibility and in March 1941, a standing inter-
departmental committee on the administration of occupied enemy
territories was set up, to ensure co-ordination between the various
departments concerned. Just at this time however the development of
operations in Africa threw up, in connection with British Somaliland,
the further question of the arrangements to be made for the adminis-
tration of re-occupied territory when it was British. The decision in
regard to this territory also was that a military administration should
be established and should continue, for some time at least, on the
lines as far as possible of the administrations to be set up for occupied
enemy territory. In June 1942 a second interdepartmental committee
was formed under War Office chairmanship to deal with questions
of armistice terms and administration of occupied enemy territories
that would arise in Europe. By the end of 1942 military administrations
had, in fact, already been set up in Eritrea, Italian Somaliland,
Cyrenaica (although here the administration had had to be withdrawn
again) Ethiopia and British Somaliland. The conception of military
government based upon military necessity, was by now not unfamiliar
in London, and it was against this background that the proposals of
the Burma Government were received by the Secretary of State for
Burma.

The War Office immediately questioned whether the dual control
contemplated by the proposals could work satisfactorily and suggested
that the ultimate control of administration in Burma when operations
for the re-occupation of Burma began must be in the hands of one
authority only and that this authority must be military. General

! Rennell of Rodd British Military Administration in Africa, 1941-47, H.M.S.0. 1948, p.23.
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Wavell replied that he considered the Governor’s proposals satisfactory
only in the circumstances then existing, that is, while the areas to be
administered were in fact operational areas in which there could be
no doubt of the over-riding importance, of military control. He con-
sidered that a totally different situation would arise if large parts of
Burma were to be re-occupied and left in the rear of operations.
These areas would still be required as a military base for further
campaigns and it would be essential for the success of these that
military considerations should remain paramount. This would not be
clearly secured under the Governor’s proposals and there would be
danger that the civil government, influenced more by considerations
of rehabilitation and politics, would come into conflict with the
military commander who would for some time at least have to retain
responsibility for internal security and the restoration of order. The
military authorities could accept rehabilitation responsibilities only to
the extent thatthesewould contribute to thesuccessof themilitaryobject.

This view was vigorously contested by the Governor on the grounds
that it would be a grave political error to create a military dictatorship
in Burma on the very lines of the Japanese administration, and that
this would inevitably alienate public opinion both inside and outside
Burma. He suggested that the military authorities appeared to have
forgotten that Burma was a part of the British Empire, not a hostile
country. When the Secretary of State showed that he was thinking,
doubtless with African precedents in mind, in terms of an admini-
stration with a ‘military governor’ under military direction, at least
for the period during which re-occupation was in progress, the
Governor re-affirmed his political objections to the course proposed
and said that he greatly feared that if the military authorities were to
be given a free hand in dealing with civilian affairs, the reaction of
the Burmese might be so unfavourable that the general war effort in
Burma would be severely handicapped. He added that the Burmese
were known to prefer civilians to soldiers. He did not deny the
supremacy of military requirements until such time as the Japanese
were defeated but he was confident that continuance of civil adminis-
tration need not conflict with this, provided that he was allowed a
period of ‘direct rule’, that is a period of rule during which he would,
in virtue of the emergency provisions of the Constitution already
referred to, be freed from the obligation to act upon the advice of
any Cabinet of Ministers. Under the Government of Burma Act
prolongation of such an emergency arrangement was permissible with
the approval of Parliament. He went on to sketch out a scheme for a
civil administration which should in the early stages of operations be
under very extensive military control but should thereafter be released
progressively from such control in proportion as territory was left
further in rear of operations.
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After discussion between the War Office and the Burma Office it
was decided .that military administration must be established until
conditions permitted the return of a civil government and that it
must be for the military authorities to decide when conditions did
permit of this return. The fundamental reason for this decision was the
need to avoid any possible ambiguity as to the chain of responsibility
for civil administration, lest this should interfere with the re-conquest
of Burma. There was also the practical consideration that officers
dealing with civil administration should be in uniform to give them
the requisite authority over soldiers in their districts and to facilitate
contacts between the administration and the various army services.
Undoubtedly, also, the precedent of British Somaliland carried weight.
And if the fact that the constitution of Burma provided for a high
degree of self-government made of this an inexact precedent, it can
hardly have operated otherwise than to heighten the concern of the
military authorities to prevent all doubt as to the responsibility for
administration. Finally, it appears that another unexpressed reason
was the conviction in military circles, that no civilian administration
could be trusted not to yield to sentimental or political considerations
in their treatment of the peoples of re-occupied territories. It was to
prove one of the ironies of the situation that in Burma, Malaya and
the Netherlands East Indies it was, in the event, the ‘civilian’ element
in the military administrations that pressed for a policy of firmness to
protect the moderates from the extremists while the Supreme Allied
Commander preferred to stake the future upon educating these
political extremists, to responsibility and co-operation with the old
colonial powers.

The decision to establish a military administration was communi-
cated to the Governor and the Commander-in-Chief, and at a meeting
of these two in Delhi, in November 1942, it was agreed to give effect
to the decision on the following lines. So long as Burma remained
either the scene of active operations or the base from which active
operations were taking place, the Force Commander in Burma must
be vested with the full powers of civil administration. The decision
when any part or parts of Burma could be transferred to a civil
government must be one primarily for the military commander, whose
decision could be overruled only by the Commander-in-Chief, India,
or the home government. It was agreed in principle, however, that
this transfer should take place as soon as possible. It was also agreed
that, in order to assist the Force Commander in carrying out his duties
as far as civil administration was concerned, the Government of Burma
should second to his staff an officer, who later came to be known as the
Chief Civil Affairs Officer (C.C.A.O.), and other officers to work
under him. The Governor adhered to his view that civil affairs
officers should not be commissioned ; adding that it was shared by all
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his advisers, having regard to the attitude of the Burmese towards
military persons. It is doubtful whether this view was valid if the
‘soldiers’ responsible for administration were really to be civilians
with knowledge and experience of the Burmese. But underlying it
was the mutual distrust and recrimination of civil and military that
grew out of the disastrous campaign of 1941-42.

* * *

The next discussion concerned the manner in which the military
administrations should obtain their authority. Strictly this should
perhaps be considered in the next chapter, in which will be recounted
the setting up of the Civil Affairs Service (C.A.S.) for Burma and the
organization of its headquarters. In fact,however, it was a prolongation
of the earlier negotiations between the Governor and the Commander-
in-Chief, and may conveniently be dealt with here. Furthermore
the decisions reached were applicable in due course to the other
territories, as well as to Burma.

There were three ways in which the military administrations might
obtain their authority, the first two proceeding through the existing
constitutional machinery or legislation, but modified in detail as
found necessary, the third breaking through constitutional restraints
and appealing to more fundamental considerations of military
necessity.

The first course was advocated by the Government and consisted
in the delegation by the Governor of his authority, or so much as
was necessary, and by whatever means were considered suitable,
“to the military commander. This was urged on the ground that it was
politically desirable to emphasise the temporary nature of the military
administration to be set up, especially to the Burmese. It was claimed
that this course had been adopted during the retreat out of Burma
during 1942. In fact it does not appear that this was so. General
Alexander then assumed civil jurisdiction of his own motion, not by
delegation from the Governor — though this was certainly done with
the full consent of the Government. The method of delegation by the
Governor was not acceptable to the Commander-in-Chief, and was
rejected in London by the War Office and Burma Office in consul-
tation, on the grounds, first, that the Governor could not, under the
relevant section of the Government of Burma Act, delegate his

-authority except to officers subordinate to himself, into which category
the Force Commander would not fall, second, that although the home
government itself could probably effect the necessary delegation,
commanders would in fact require powers wider than any that could
be statutorily delegated to them, and, third and most important, that
any idea of delegation would introduce risk of doubt or divided
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authority, particularly in regard to the all important matter of deciding
when the time had come for the restoration of civil administration
and the areas in which this was possible. The Secretary of State for
Burma was disinclined to admit the argument that delegation was
politically and psychologically preferable, or any argument drawn
from the course followed in 1942; what might, he felt, be appropriate
during a military retreat that was gradually eating away the area
under civil administration, would not necessarily be appropriate in
the circumstances of an advance bringing territory from enemy occu-
pation into British control.

The second possible course, still using normal consututlonal and
legislative machinery, would have been to appoint the military
commander as Governor and to confer upon him all the statutory
powers of civil government. This was the course followed in British
Somaliland where the Order-in-Council establishing the constitution
of this territory was amended to permit of such an appointment
in the absence of the civil Governor. In the case of Burma this would
have required an Act of Parliament. As it had been decided not to
terminate the appointment of the Governor of Burma, and as he was,
under the orders of the United Kingdom government, vigorously
planning reconstruction measures in Simla, this course was in fact
not available. It would in any case have been insufficient as the military
commander was likely to require wider powers than could be conferred
upon him by appointment as Governor under the constitution.

The third course was to break through the legislative and constitu-
tional restrictions and to appeal to military necessity and the laws of
war as recognised by international lawyers. The first and most
important principle governing the laws of war is that of military
necessity, under which a belligerent is justified in applying any amount
and any kind of force which is necessary for the realisation of the
purpose of war, namely, the overpowering of his opponent!. Rights
under this principle extend indisputably to the taking of such measures
of government as may be necessary to protect military forces and
their lines of communication from the danger of disorder behind the
battle. In addition under English common law the Crown has the
right in time of invasion to assume extraordinary powers to repel
force by force, and to take such exceptional measures as may be
necessary for the purpose of restoring peace and order.? By invoking
military necessity it might be possible under these two principles to
set aside the constitutional authority in Burma and to set up a military
government for so long as the military necessity persisted. Ths
course was objected to by the Government of Burma on the grounds

! Lauterpacht, International Law, London, 1940, p.179.
Manual of Military Law, H.M.S.0. 1929, p.271.
* Manual of Military Law, H.M.S.0. 1929, p.4.
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that it would involve serious legal difficulties. It contended further,
with considerable legal justification, that the military authorities
had no power to suspend or suppress the laws of the country, or the
administration of justice by the civil courts, by mere proclamation of
military necessity and of their decision to do so; such suspension or
suppression could result only from the fact of the existence of a state of
war which actually made it impossible for the courts to administer
these lawe and so created the military necessity; lastly it was for these
very courts and no other authority, certainly not for the military
authorities themselves, to decide whether such a state of war had in
fact arisen. It is more than doubtful whether military necessity can
be invoked as justification for a continuance of military government
in areas from which the battle has long since passed; still less can this
be done after the enemy has surrendered.! The Government then
went on to suggest, however, with little or no justification, that not
even the Act of Indemnity which the military authorities contemplated
might be able to save the officers of the military administration from
being tried and convicted for their actions. It was not then suggested
that there might, and in the circumstances there could scarcely, be
any danger of the competent legislature denying to the military
authorities the protection of an Act of Indemnity.

The War Office and the Burma Office, however, took the view
that, whatever the legal position might be, the assumption of powers
by proclamation in virtue of military necessity was likely to be the
only satisfactory course to ensure the full and unfettered authority
which the military commander must have in view of the fact that it
had been decided that he would be required to carry the whole
responsibility both for military operations and for the initial civil
administration of territories regained. It was decided to proceed by
proclamation based on military necessity and to save the situation
later by the passing of an Indemnity Act.

* * *

The discussion now shifted for a while to the terms of the procla-
mation. The first draft prepared in the War Office in December 1942
provided for the assumption of authority by act of the military
commander, for the recognition of existing law and courts so far as
this was compatible with military needs, and for the establishment of
military courts to try offences under martial law regulations which it
was proposed to issue. The draft was based on precedents drawn
from the administration of occupied enemy territories and was
therefore inappropriate in detail to the circumstances of re-occupied

1 Gledl?iIg‘o-nw Aspects of the oper_alion of International and Military Law in Burma, 1941-45,
Modern Law Review, Vol. XII, No. 2 (April 1949), pp.191-204.
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British territory. The Government of Burma suggested an alternative
form which, it was considered, would at the same time circumvent
the legal difficulties already pointed out. It proposed making the
proclamation of martial law dependent upon the consent of the
Governor and so giving this proclamation and the military adminis-
tration a constitutional basis. This, however, struck at the basis upon
which the whole of the proposals for military administration were
built, for, if the proclamation, expressly or by implication, emanated
from the Governor, then the paramount authority of the military
commander would be undermined, and division of control might
creep in. There lurked in this the danger, for example, of controversy
regarding the date of the termination of military administration.
Discussions continued on the draft and further difficulties stood
revealed. In the course of examination of certain legislation which it
was proposed that the Governor should enact before the proclamation
of martial law, it was realized that, if the existing laws and courts were
to be continued in force and special military courts were also to be
established alongside these to administer martial law regulations, the
danger would arise of establishing two sets of jurisdiction, and the
danger also that the ordinary courts might find themselves able to
call in question the authority of the military courts. To avoid these
dangers it was decided to suspend altogether the ordinary courts and
their jurisdiction and to set up in their place a complete new system
of military courts which (though in fact they would probably consist
of the same judges and be housed in the same buildings and would
in every way correspond to the ordinary courts) would be subordinate
and would owe allegiance exclusively to the military commander, not
the Governor. By April agreement had been reached on the terms of
a proclamation, and on 15th June 1943, a joint paper was prepared
for the War Cabinet by the Secretary of State for War and the
Secretary of State for Burma setting out the main lines of the develop-
ments recorded above and the agreement which had been reached
between the Burma Office, the War Office, the Governor of Burma
and the Commander-in-Chief, India. And so the matter remained
for the rest of 1943 as it was agreed that the time was not yet ripe for
the actual issue of any proclamation.

* * *

It had been decided in London in November 1942, as we have seen,
that military administrations would be set up in re-occupied territories
in the Far East, and at the subsequent meeting of the Governor of
Burma and the Commander-in-Chief in Delhi in the same month
attention was turned at once to fashioning an agency through which
military administration could be carried on. In London it had been
contemplated that a staff officer to take immediate charge of the
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administration of Burma should be placed under the direct control
of the Force Commander in Burma but that other officers of the
administration should be under the control of this staff officer and
would not be required ‘automatically’ to obey orders of subordinate
military commanders if they believed these to be wrong. The expres-
sion ‘automatically’ was presumably here intended to mean ‘without
right of appeal to the Staft Officer referred to above.” The important
conception here suggested of a Civil Affairs chain of command parallel
to the normal military chain of command, a conception which underlay
the first proposals of the Government of Burma,! had a chequered
future, as we shall see. At the meeting of the Governor and the
Commander-in-Chief in Delhi it was agreed that this Staff Officer
should be appointed by the Commander-in-Chief and be responsible
to him, not to the Government of Burma: he would receive his
instructions from and through the commander in Burma and he might
communicate with the Governor of Burma only through his military
commanders, except that on questions of civilian reconstruction or
finance affecting the Government of Burma and not affecting the
military responsibilities of the Force Commander he might communi-
cate direct with that Government, provided that he kept the Force
Commander informed. There was the germ here of another conception,
that of dual responsibility, which later grew strongly although it
never reached its full development in Burma: it was in Malaya that
the principle found its mature expression.

A new branch of the staff was created, of which the Staff Officer
for Civil Affairs was to become the head. Its functions were both
to advise on the discharge of responsibilities attaching to the Com-
mander-in-Chief and his subordinate commanders for military
government, and to carry on the military administration in the
field. The new organization was thus technically both a Staff and a
Service, and in the early stages was referred to indiscriminately as
the Civil Affairs Staff or the Civil Affairs Service; ultimately usage
settled down to Civil Affairs Service (C.A.S.). It was first proposed
to designate the Staff Officer at the head of this service Chief Civil
Staff Officer, but in the event he was appointed Chief Civil Affairs
Officer (C.C.A.O.). In the middle of 1945 his designation was changed
to that of Director of Civil Affairs.? It will avoid confusion if he is
spoken of in this book as Chief Civil Affairs Officer, particularly as
he is so referred to in all proclamations. He was both a Staff Officer of
the Commander-in-Chief and the head of the Civil Affairs Service
in the field. Civil Affairs Staff Officers attached to subordinate

! cf. pp. 34-35.

* This change of designation was confined to Burma, where Deputy Chief Civil Affairs
Officers (D.C.C.A.O’s) also became Deputy Directors of Civil Affairs. No change was
made in the designations of Senior Civil Affairs Officers (S.C.A.O.’s) and Civil Affairs
Officers (C.A.O.'s).
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commanders bore responsibilities towards their respective commanders
similar in kind to those of the C.C.A.O. towards the Commander-in-
Chief. In addition Civil Affairs Officers (C.A.O.’s) were to be made
available to carry on administration in the field.

The creation of Civil Affairs Services for the several territories
to be re-occupied i.e. the Civil Affairs Service (Burma) or C.A.S.(B),
the Civil Affairs Service (Malaya) or C.A.S.(M), and the services for
Borneo and Hong Kong, will be recounted in later chapters treating
of military government in those territories. It will be convenient in the
present chapter to anticipate the development of events on the ground
and to give a brief account of the growth of the general principles
that came to govern the functions and organisation of these services.

In March, 1943, it was laid down by the Commander-in-Chief
(India) that the functions of the C.C.A.O. were to advise the
Commander-in-Chief ‘on all matters concerning the regulation of
the civil population and the control and development of the economic
life of re-occupied territories, having regard to the primary aim of
facilitating military operations.” He was also required to advise ‘on
the co-ordination of immediate military needs with long term civil
policy and plans.’ It is to be noted in regard to this last function that
in this directive no provision was explicitly made for him to have any
direct communication, formal or informal, with the Government of
Burma, which had to remain responsible for preparation of these
long term civil plans. It is clear, however, that in fact the necessity
for informal contact with the Government of Burma had been, some-
what reluctantly, recognised by GHQ (India). On the other side, the
Government of Burma gave recognition to the need by appointing
the C.C.A.O. a Joint Secretary to the Government of Burma so as
to facilitate informal communication with the government.

The functions of Civil Affairs Officers attached as staff officers to
subordinate formations were at the same time more particularly
laid down as being

‘. .. to induce in the inhabitants of the area a favourable dis-
position towards the forces and to enlist their ready co-operation
in such a way as to,
(a) ensure that the civil population aids and does not interfere
with military operations,
(b) facilitate the provision of Labour, Supplies and service to
further military operations,
(c) assist in the provision of the formation Commanders’ re-
quirements for intelligence, guides, etc.
In addition they should,
(d) help other staff branches in their relationship with the in-
habitants,
(e) take such measures of military government as the com-
mander may require.’
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These officers who, from their attachment to military formations,
came to be referred to as ‘formation’ Civil Affairs Officers, were under
the immediate command of their Formation Commanders, although
as members of a service they received technical direction from the
C.C.A.O,, the head of their service, and were required to comply with
policy instructions of the Commander-in-Chief communicated to
them by the C.C.A.O. ‘

On the establishment of military administrative Sub-areas, Areas,
and Districts in the rear of operational areas, Civil Affairs Officers
were to be provided to carry on static territorial administration. These
officers came to be known as ‘territorial’ Civil Affairs Officers. Their
functions had a greater flavour of civil administration and were at
this time laid down as being

‘... as in the case of the formation C.A.O’s . . . to get the people
to co-operate. Subject to the directions of the C.C.A.O. to whom
he is responsible and from whom he receives his instructions the
duties of the territorial C.A.O. are:
(a) to advise the military commander in his area on all
matters concerning relations with the Civil population,
(b) to initiate and direct the Civil administration throughout
his territory,
(c) to take executive command of all military and civilian
personnel directly employed by the administration,
(d) to give effect in his area to political administrative and
financial policy issued by the C.C.A.O.,
(e) to co-ordinate the work of the administrative executive
with the requirements of the operational and L of C units in his
area,
(f) to conduct all negotiations and control relations with
civilian firms and individuals trading with, or working for
the forces.’

It was contemplated that these territorial officers should be with-
drawn from the normal military chain of command and, except in
case of urgent military necessity, be placed under the direct command
of the C.C.A.O., although the latter might exercise his authority
through intermediate Deputy C.C.A.O’s. This was in accordance with
the view put forward by the War Office in the early stages of the
discussions regarding the establishment of military administration,
that such officers would not be required ‘automatically’ to obey orders
of subordinate military commanders. It was further contemplated
that, when a substantial advance should take place, formations would
be kept sufficiently supplied with Civil Affairs Officers to enable them
to ‘peel off’ such officers, as operations moved forward, so that these
could become territorial officers responsible for re-establishing adminis-
tration in re-occupied areas in rear of operations,
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In practice it was found that an intermediate or ‘semi-territorial’
stage usually became necessary because a static administration, more
claborate than anything that could be undertaken by the mobile
formation officers, needed to be set up, and in fact was set up, very
much closer to the operational areas than had been contemplated, and
well in advance of the establishment of military Areas or Sub-areas
into which the real territorial officer required to be fitted. The ‘semi-
territorial C.A.O.” pushed ahead therefore with the establishment
of military administration and performed the duties of a territorial
C.A.O. as far as possible though he remained in the formation chain
of command and was therefore under the appropriate Formation
Commander until such time as the Area (or Sub-area) organisation
was established. There was no question of any ‘shaking out’ of the civil
affairs chain of command from the normal formation chain atthisstage.

When the Allied South-East Asia Command was established and
assumed responsibility for the military administration of Burma, the
duties and functions of the Civil Affairs Service were set out in a
directive on Civil Affairs in Burma from the Chiefs of Staff to the
Supreme Allied Commander. Para 4 of this directive ran :

‘In order to enable you (or the Military Commander designated
by you for the purpose) to carry on the military administration
referred to in paragraph 1, a Chief Civil Affairs Officer, Burma
(C.C.A.O.(B)) with a nucleus staff has already been appointed
and a complete organisation has been planned and will be ready
to join him when required. This organisation under the
C.C.A.O.(B) comprises a military staff of Civil Affairs Officers,
Burma, (C.A.O.(B)), with the necessary subordinate staff.
These C.A.O.’s are drawn from the officials of the Government
of Burma now in India and other Europeans who know the
language, the country, and the people. Their duty will be
to advise local Commanders on their attitude and approach to
the civil population with a view to securing their co-operation
and they will administer under your authority areas recovered
from the enemy. The C.C.A.O.(B) will administer the civil
population in his own name on behalf of the Military
Commander, by delegation from the Military Commander
and subject to his general directions. He will also advise on the
co-ordination of military measures in regard to Civil Affairs with
long term plans for reconstruction.’

In regard to this last function, para 5 of the directive ran:

‘At your discretion you may authorise the C.C.A.O.(B) while
keeping you or the Military Commander designated by you
informed to communicate directly with the Government of
Burma on questions which do not affect your responsibilities
as the officer answerable for the military administration of
Burma.’
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The functions of the Civil Affairs Service were again re-stated by
Headquarters 11th Army Group shortly before this became Head-
quarters Allied Land Forces South-East Asia (ALFSEA), and the
chain of responsibility was more clearly defined. In one respect only
was there any fundamental change at the time and it is not clear
whether this was intended or even understood. It was now prescribed
that, when a Civil Affairs officer was detached from a local military
headquarters to undertake territorial functions, he should operate
directly under the Deputy C.C.A.O. (or D.C.C.A.O.) having
territorial responsibility. As this Deputy C.C.A.O. was either himself
attached to a Formation or a Line of Communication Command or
was subordinate to a senior Deputy C.C.A.O. who was so attached,
this meant the disappearance of the direct control of territorial officers
through exclusively Civil Affairs channels by the C.C.A.O. on behalf
of the Force Commander which had been prescribed in the Directive
of 2nd March 1943. Under this latest re-statement the Civil Affairs
chain of responsibility and command was not to be completely shaken
out from the normal military chain until below the point at which a
Deputy C.C.A.O. was under the command of a Formation or Line
of Communication Commander.

Nevertheless, a few months later, when plans were prepared for
Areas and Sub-areas within the military Line of Communication
organization for Burma, this decision was reversed. The instructions
issued by the Supreme Allied Commander, ‘that while closest contact
should be maintained between S.C.A.O’s! and Sub-area Commanders
and between the D.C.C.A.O. and the Area Commander, the Civil
Affairs organisation and the Area organisation should work in parallel’?,
revived the idea of a separate Civil Affairs chain of command from
the C.C.A.O. down. Yet in the event these instructions were ignored
and no shaking out was to be allowed.

It does not appear that parallelism of the kind contemplated, but
never in fact adopted, need undermine the principle of unity of
command, or that it is unknown to, or is incapable of assimilation by,
the ordinary military system. It was successfully employed in Africa
and later in Malaya. Without it the administration, subject to control
by every local commander, was unlikely to achieve unity of policy, or to
have the authority to assert itself when necessary. A not dissimilar
duality of control is recognized in Field Service Regulations where in
Chapter 2 Section 12, sub-section 4, it is laid down that if . . . a
formation of the field army be detailed by the C-in-C to operate
within the L-of-C area the respective responsibilities of the formation
Commander and of the Commander of the L-of-C area will be defined
by G.H.Q.” and in sub-section 11 that ‘except in urgent and unforeseen

"1 Senior Civil Affairs Officers.
2 Author’s italics.
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circumstances, a superior Commander of a formation passing through,
or temporarily located in, a L-of-C area, sub-area, garrison, or post,
may not interpose his authority in matters of local administration.
Should it be necessary for him to do so the action taken must be
reported at once to the headquarters of the area Commander con-
cerned.’ In both these cases separate chains of command would appear
to be recognized.

The theoretical picture was, then, that in normal, or perhaps it
would be better to say, in ideal, circumstances Civil Affairs planning
should begin at least as soon as operational planning began for the
occupation or re-occupation of a territory, and therefore well before
any assumption of responsibility for day to day administration. It
should proceed by the aggregation of departmental needs for the whole
territory, but be susceptible of execution by territorial instalments in
accordance with the operations planned. When operations were
imminent the Civil Affairs planning unit should move forward to
become the nucleus of the Civil Affairs staff of the forces detached to
carry out the operation. Additional Civil Affairs staff officers should
be attached to the Formations concerned to act as Civil Affairs advisers
to their staffs. As long as an area remained the scene of active operations
these officers were to operate directly under the orders of their local
military commanders. When operations moved forward, normally
when the area was formally declared to have become a part of the
Line of Communication area, such officers were to be detached from
their local military headquarters and to take up the territorial ad-
ministration of the area under the immediate control of the C.C.A.O.,
to whom the Force Commander should delegate authority to carry on
the military administration subject to his general directions. The last
stage would be reached when the Commander-in-Chief decided that
the time had come when ordinary civil administration by a civil
government could be restored.

In Burma and Borneo particularly many departures were to occur
from this theoretical ideal.

* * *

The question whether, and to what extent, it would be necessary
to give military commissions to officers of the Civil Affairs Services
became a contentious issue, the delay in settling which seriously held
up the preparation of plans for the creation of these Services. It is,
therefore, necessary to give a fuller account of the views advanced and
decisions reached. As soon as it became clear that a military adminis-
tration would be set up for Burma, the Governor urged, as we have
seen, that Civil Affairs officers should not be commissioned, on the
grounds that their influence over the Burmese would be greater if
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they were civilians than if they were soldiers, and that their real
usefulness even to the army might be weakened if they had automatic-
ally to obey the orders of local military commanders, however much
they disagreed with those orders. On 29th November 1942 the
Commander-in-Chief took the view that all officers in general adminis-
trative appointments should be commissioned but that there was no
need to commission officers of the technical services. On 21st December
the War Office went much further than the recommendation of the
Commander-in-Chief and replied that all officers of the Civil Affairs
Service must be commissioned as they would form an integral part of
the force to which they were attached and must be clearly made
subject to its discipline. While this decision flowed, naturally enough
perhaps, from the basic reason for the establishment of a military
administration, namely that there should be no room for doubt
regarding the paramountcy of military needs, it appears that the
War Office, thinking mainly in terms of the administration of occupied
enemy territories in Africa and Europe, had at this time an imperfect
conception of the numbers that it would on this view be necessary to
commission for the administration of re-occupied British territories.
In these the task of the Civil Affairs Services would not be, as in
occupied enemy territories in Europe and Africa, to control and assist
an indigenous administration. It would involve the rebuilding and
staffing of the actual administrative organisation to undertake the
direct administration of the territories concerned, some of which,
furthermore, enjoyed far more developed forms of government than
the territories brought under military government in Africa. In
accordance with the War Office decision the instructions issued in
March, 1943, laid down the general principle, without exception,
that members of the Civil Affairs Service ‘are commissioned into the
Army and conform with the normal rules of discipline.” The control
by Civil Affairs officers of civilian personnel directly employed by the
administration was provided for, but it was apparently not contem-
plated that such employment should be on a large scale.

In the summer or autumn of 1943 the War Office was faced with
the probability of a complete reversal of this policy by the War
Cabinet. If Civil Affairs officers were to be commissioned it was
inevitable that the senior officers should be given high military
rank to ensure that the Civil Affairs organization should dovetail
into the ordinary military organization at a level appropriate to the
importance of the functions of the new service and that Civil Affairs
officers, right through the scale, should carry enough weight for their
dutiecs. The Prime Minister, Mr. Churchill, however, vigorously
held the view that high military rank should not be cheapened by
being granted to officers who were not in command of fighting troops:
he thought it contrary to the intercsts of the Army to have ‘hordes of



PLAN OF BOOK 49

sham Major-Generals preening themselves in all directions’: and
all commissioning of Civil Affairs officers was stopped, pending a
decision. Matters remained in this state for months, gravely hampering
Civil Affairs planning, but early in 1944 Civil Affairs officers in
Arakan became involved in operations and suffered casualties. This
brought a vigorous protest from 11th Army Group, supported by
South-East Asia Command, against prolongation of the intolerable
situation in which officers, who did not know whether they were, or
would be, soldiers or civilians, were exposed to operational risks; a
quick decision was demanded. And in the spring of 1944 the policy of
commissioning was reaffirmed and recruitment was resumed. In
fact, as this incident demonstrated, the Civil Affairs Services were no
further removed, in some respects much less removed, from operations
and active fighting than were many other technical services of the
army.

It is noticeable however that, whether because the War Office had
by this time begun to realize the magnitude of the task to which they
had at first committed themselves, or whether in deference to the
views of the Prime Minister, far more extensive employment of civilians
was now contemplated, the principle adopted as far as possible being
that the C.C.A.O. and all Civil Affairs officers employed with military
Formations or in operational areas should be commissioned in order
to give to them standing in their work, and to their dependents com-
pensation in the event of their suffering casualties, while other officers
employed in non-operational areas, and subordinate staff, whether in
operational or non-operational areas, should be civilians.

Unfortunately commissioning was carried to far greater lengths
than was required by this principle and Civil Affairs planning staffs
were compelled to spend a quite disproportionate amount of their
time on drawing up conditions of service for the temporary conversion
of civilians into soldiers.

* * *

We can now turn our attention to what is to be the main subject
of this book, the formal supersessions in the Far East of civil by British
military authority and the building up of the various military govern-
ments through which this was effected. The British sphere of operations
in the Far East being the South-East Asia Command (SEAC)?, this
will mean, broadly speaking, the history of military administration in
the British territories within SEAC, including British Borneo which,
although originally under American and later under Australian
command, was afterwards transferred to SEAC. It will include also
the British military administration in Hong Kong although this never

! Technically an Allied Command but for most purposes British.
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became a part of SEAC. Of the foreign territories within the command,
Siam was at no time placed under military government and will
therefore receive no mention. In Indo-China and Indonesia there was
an assumption of responsibility by the British military authorities
which, though it fell short of full military government, was nevertheless
so real and extensive, especially in the case of Indonesia, that it does
not seem possible to omit some account.

Military government was carried on at two levels, the administrative
and the political. The former was in the main that of the CCAO’s who
with their staffs were responsible for administrative planning and
execution. The latter, throughout SEAC, was that of the Supreme
Allied Commander (SAC) himself to whom all political decisions were
reserved. Parts II, IIT and IV will deal with Burma, Malaya, Borneo
and Hong Kong at the administrative level, and with general topics
which it is more convenient to treat functionally than geographically.
Part V will deal with the political level. In this there will be no
reference to Borneo and Hong Kong as consideration of the political
problems of these territories fell outside the military period of res-
ponsibility. Chapters will be included, however, on Indo-China and
Indonesia, although these are not treated at the administrative level.
This omission arises from the fact that such administration as took
place was undertaken by the French and the Dutch (slightly disguised
as Allied Civil Affairs officers), not by a British military administration.
But of the assumption of responsibility by the British in these territories,
at a political level, there was no doubt.
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CHAPTER IV

CIVIL AFFAIRS SERVICE
(BURMA)

the creation of the Civil Affairs Service (Burma), or C.A.S.(B),

and with the setting up and composition of the headquarters of the
Military Administration for Burma and its integration with the rest
of the military organization. It is also proposed to give some account
of the planning and of the current work undertaken by the Adminis-
tration until the beginning of the big advances that will form the subject
of the following chapters. The period to be covered will accordingly
be from 15th February 1943 to the end, approximately, of 1944.

The C.A.S.(B), the instrument through which military adminis-
tration was to be carried out in Burma, was formally created on 15th
February, 1943, by the Commander-in-Chief, India, and the head-
quarters of the Administration was constituted on the same date.
Mr. C. F. B. Pearce, a member of the Burma branch of the Indian
Civil Service, was appointed Chief Civil Affairs Officer, or C.C.A.O.,
with rank of Major-General. As we have seen, the terms of a procla-
mation assuming the powers of government and formally setting up a
Military Administration had been under discussion for some time.
It was considered in February however that any formal assumption
of the administration of Burma would be inappropriate until a larger
area had been re-occupied or until operations gave promise of exceed-
ing their hitherto extremely limited scale. Issue of the proclamation
was accordingly deferred. There was consequently, at first, no formal
basis for military administration. The Governor of Burma and the
Commander-in-Chief agreed to maintain the constitutional position
which had already been reached, unofficially and in practice. Under
this, while the de jure authority for administration of the uninvaded
fringe of Burma remained, and must remain, with the Governor of
Burma, the administration was controlled de facto by the Commander-
in-Chief.

There was another reason for deferring the formal establishme