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GOVERNMENT OF PAUSTINE 

Memorandum on the Administration or Palestine 
under the Mandate 

The Occupied Enemy Territory Administration for the whole of Palestine 
was instituted in October, 1918; it was re~laced by a civil administration 
on the 1st July, 1920. The Mandate for Palestine was a~proved by the Council 
of the League of Nations on the 24th July,, 1922, (although it did not offi­
cially come into force until the 29th September, 1923). In the period between 
the establishment of effective British control over Palestine and the adoption 
of the Mandate, detailed co~sideration had been given to the form of adminis­
tration necessary to give effect to the bi-pa.rtite obligation of His Majesty's 
Government under the l3a.lfour Declaration of 191? as to which specific pro­
visions were to be embodied in the Mandate. 

2. nte policy of His Majesty's Government to that end was outlined in 
the statement of ":British Policy in Palestine" :published by Mr. Winston 
Churc~ill (then Secretary of State for the Colonies) in June, 1922. The state­
ment (pages 17-21 of Cmd. 1700) gives the following interpretation of the 
:Balfour Declaration, which it explic1t_ly re-affirmed: 

11Unauthor1sed statements have been made to the effect that 
the purpose in view is to create a wholly Jewish Palestine. Phrases 
have been used such as that Palestine is to become 11as Jewish as 
England 18 English". His Majesty's Government regard any such 
ex~ectation as impracticable and have no such a im in view •••• They 
would draw attention to the fact that the terms of the Declaration 
referred to do not contemplate that Palestine as a whole shoul& 
be converted into a Jewish National Home, but that such a Home 
should be founded in Palestine ••.. Further, it is contemplated 
that the status of all citizens of Palestine in the eyes of the law 
shall be Palestinian and it ha.a never been intended that they, or any 
section of them, should possess any other juridical status .••• 

When it is asked what is meant by the developm~nt of the 
Jewish National Home in Palestine, it may be answered that it is not 
the imposition of a Jewish nationality upon the inhabitants of Pales­
tine as a whole, but the further development of the existing Jewish 
comru.nity, with the assistance of Jews in other parts of the world, 
in order that it may become a centre in which the Jewish people as a 
whole may take, on grounds of religion and race, an interest and a 
pride. But in order that this corrummity should have the best pros­
pect of free development and provide a full opportunity for the 
Jewish people to display its capacities, it is essential that it should 
know that it is in Palestine as of right and not on sufferance. That 
1• the reason why it is necessary that the existence of a Jewish Nation­
al Home in Palestine should be internationally guaranteed, and that it 
should be fornally recognized to rest upon ancient historic connection." 

The Jewish community in Palestine, aa then constituted, is described 
as having in fact •national' characteristics. For the fulfilment of His 
Majesty's Government's policy, the statement explained, it was necessary that 
the Jewish community in Palestine should be able to increase its numbers by 
immigration. This immigration could not be so great in volume as to exceed 
whatever might be the economic capacity of the country at the time to absorb 
new arrivals. It was essential to ensure that the immigrants should not be 
a burden upon the people of Palestine as a whole, and that they should not 
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deprive aey section of the present population of their employment. The 
statement further intimated that it was the intention of His Majesty's 
Government to foster the establishment of a full measure of self-government 
in Palestine but that they were ·of the opinion that, in the special circum­
stances of the country, this shquld be aceom:i;>lished by gradual stages and 
not suddenly, . 

J. The preamvle to the Mandate, in stating that the Principal Allied 
Powers had agreed under Article ~2 of the Covenant of the League of Nations 
that His Ma.jesty 1s Government should be the Mandatory responsible for putting 
into effect the Balfour Declaration, recited the terms of the Declaration. 
The Mandate then defined explicitly certain of the measures to be undettaken 
by the Ma.ndatoey for the fulfilment of its responsibilities. It is unnecessary 
hefe to recite these in full but certain of the Mandate's provisions which 
more particularly affect the faculties of the local government should be 
noted. Article 2 vests in the Mandatory the responsibility for placing the 
country mider such political, administrative and economic conditions ac will 
secure the establishment of the Jewish Nstiona.l Home, as laid down in the 
~reamble, and the development of self-governing institutions, and also for 
safeguarding the civil and religious rights of all the inhabitants of Palestine, 
irrespective of race and religion. Article J provides for the encourugement 
of local autonotey in so far as circumstances permit. Article 4 provides for 
the recognition of an approprinte Jewish agency 11as a ~ublic body for the 
purpose of advising and cooperating with the Ad.ministration of Palestine in 
such ecGnomic, social and other matters as may affect the establishment of 
the Jewish national home and the interests of the Jewish population in 
Palestine and, subject always to the control of the Administration to assist 
and take parttJ~the development of the country". Article 6 provides that, 
while ensuring7tne rights and position of other sections of the population 
were not prejudiced, the Administration of Palestine should facilitate Jewish 
irnraigration under suitable conditions and should encourage, in co-operation 
with the Jewish agency mentioned in Article 4, close settlement by Jews on 
the land, including State lands and waste lands not required for ~ublic 
iJU.rposes. The Administration of Palestine is required under Article 7 to 
enact a nationality law which includes provisions framed so as to facilitate 
the acquisition of Palestinian citizenship by Jews who take up their perma-
nent residence in Palestine. In Article 11, it is provided that the Adminis­
tration of Palestine shall take all necessary moasures to safeguard the 
community in connection with the development of the country and that, subject 
to a.ey international obligations applicable, it shall be er.ipowered to provide 
for public ownership or control of aey of the natural resources of the country 
or of a.ey of the public works, services or utilities established or to be 
established. ~his Article also provides for the introduction of a land system 
appropriate to the needs of the country, having regard, among other things, 
yo the desirability of promoting the close settlement and intensive cultiva­
tion of the land. Articles lJ to 1; deal with the Me.nda.tory's responsibilities 
for safeguarding the Holy Places and freedom of conscience. Article 15 pro­
vides that tho right of each community to maintain its own schools for the 
education of its own members in its own language, while conforming to such 
educational requiroments of a general nature as the Administration may impose, 
shall not be denied or impaired. Article 18, in laying down the principle 
that there shall be no economic discrimination in Palestine as between the 
nationals of States, Members of the League of Nations, provides that there 
shall be no discrimination against goods originating in or destined for aey 
of the said States. Article 22 provides that English, Arabic and Hebrew 
shall be the official languages of Palestine: that aey statement or inscrip­
tion 1n Arabic on stamps or money sha.11 be repeated in Hebrew and aey state-
ment or description in Hebrew shall be repeated in Arabic, Article 25 makes 
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provision for the separate treatment of Trans-Jordan. 

4. Thus, the Mandate imposed both general and s~cific oblitgations; 
the former in respect of the development of Palestine in the interest of its 
people as a whole; and the latter directed mainly towards facilitating the 
development of the Jewish National Home. The administration of Palestine has 
been based on the premise that the two sets of obligations are compatible. As 
the Royal Conmiission observed in pa~raph SO of Chapter II of their report: 
"It is clear, then, that the policy of the klfour Declaration was subjected 
to the operation of the Me.ndate System in 1919 in the belief that the obliga­
tions thereby undertaken towards the Are.be e.nd the Jews respectively would not 
conflict. And this belief wa.e still held when the draft Mandate was confirmed 
by tho Council of the Le8€ue in 192211 • 

In discussing in 1924 the "twofold duty" in:oosed by the Mandate, 
however, the Perma.nant Mandates Commission pointed out that the obligation 
to promote the establishment of a National Horne for the Jewish people in 
addition to that of adr.tinistering the country in conformity with the inter­
ests of the population as a whole resulted in the creation of a "conflict of 
interests" between which the balance had to be held. It will be evident 
that since the responsibility for holding the balance rested on the Mandatory 
tho necessity of doing so inevitably had its offect in sh£'.p1ng the administra­
tion in all its branches. In l9JO, when speaking on the report of the Shaw 
Commission on the 1929 disturbances, the Prime Minister re-iterated "the firm 
resolve of His Ma.jestr•s Government to give effect, in equal measure, to both 
parts of the (Balfour) Declaration, and to do equal justice to all sections 
of the population of Palestine". In 1931, in addressing Dr. Weizmann on the 
subject of the White Paper of 19JO, the Prime Minister wrote: "In carrying 
out the policy of the Mandate, the Mandatory cannot ignore the existence of 
differing interests and viewpoints. These, indeed, are not in themselves 
irroconctlable, but they can only be reconciled if there is a proper realisa­
tion that the full solution of the ~roblem depends on an understanding be­
tween the Je~,s and the Arabs. Until that is reached, considerations of 
balance must inevitably onter into the definition of policy". Again in 1939, 
following the decision that tho partition schome advocated by the Royal 
Commission was imyracticable, His Majesty's Governoent expressed the view 
that 11 tho surest foundation for peace and :)roeress in Palestine would be an 
understanding 'betwoen tho Arabs and the Jews" and, in a. determined effort to 
promoto such an understanding, convened the London Conferences with Arab and 
Jewish representatives in that year. When, on the failure of the Arab a.nd 
Jewish delegations to accept the proposals of His Majesty's Government, the 
tfhito Paper of 1939 (Crnd. 6019) was promulgated with the object of providing 
a clear definition of policy and objectives, it pointed out that it was essen­
tial for the establishment of ~n indepondent Palestine State (which His 
Majesty's Government desired to see) that relations between the Arabs and the 
Jows beca.I!lo such as would mko good government ~ossible. The purpose of 
His Majesty's Government, the statement endod, "is to be just as between tho 
two peoples in Palestine whoso destinies in thP.t countey have been affected 
by the great ovonts of recent yea.rs, and who, since they live side by sido, must 
learn to practise mutual tolerance, good-will and co.operation. In looki~ 
to tho future, His Majesty's Government nre not blind to the fact that some 
events of the pa.at make tho task of creating these relations difficult; 
but they a.re encouraged by the knowledge that at many times and in many places 
in Pa.l°estino during recent yea.rs the Arab and Jewish inhabitants have lived 
in friendship together. Ee.ch community has much t.o contribute to the welfare 
of their common land, and each must earnestly desire peace in which to assist 
in increasing the well-being of tho wholo people of the colllltl'Y"• Lastly, in 
his statement in the House of Commons on the 13th November, 1945, the Foreign 
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Secretary, after drawing attention to the dual obligation imposed by the Man­
date, outlined tho problem thereby created and the policy adopted, in the 
following words: "His Ma.jesty 1s Government have made every effort to devise 
some arrangements which would enable Arabs and Jows to live together in ~eacc 
and to co-operate for the welfare of the country-, but all such efforts have 
been unavailing. Any arrangement acceptable to one partyha.s been rejected as 
unacceptable to the other. ~he whole history- of Palestine since the Mandate 
was granted has been one of continued friction between the two races, 
cul~inating at intervals in serious disturbances. The fact has to be faced 
that since tho introduction of the Mandate it has been impossible to find 
common grounds between the Arabs and the Jews. The differences in religion 
and in language, in cultural and social life, in ways of thought and conduct 
Rro difficult to reconcile. On tho other hand, both communities lay claim to 
Palestine, ono on tho ground of a milleni'Wll of occupation, and the other on 
the ground of historic association coupled with tho undertaking given in the 
first world war to establish a Jowish home. The task that ha.s to be accomplish­
ed now is to find moans to reconcile theso divergencies". 

5. The major problem of reconciliation which confronted the Me...ndatory is 
shown in the foregoing recapitulation. Translated into terms of practical 
~.dministration the task was to establish a regime in Palestine under w!lich it 
would be practicable to induce a sufficient degree of co-o~eration between 
Arabs and Jews as to bring into synthesis the furtherance of tho well-being and 
development of both peoples as a whole and the development of the National Home. 
It entailed tho setting up of a form of government which would bring about the 
rapid advancement of a population generally ba.ckw?..rd, by acy standard, at the 
time of the occu:_oation. It entailed, ei~.:ultanoously, e. regilD1e under which the 
rP.pid assir.iilation of immigrants, hete7'ogeneous as to provenance, we.s practi­
cable. The :.oararnountcy of law had to be established and f:'lc~intained in a 
country for long ~ccustomed to the artibra~J exercise of sovereign authority 
which had r.,a.rked the decline of the Ottoman empire, Actual disorders had to 
be s~upressed. The elements of liberalism and the rules of life without 
whose obse·~vance e., liberal regime cannot develop hti.d to be impressed on a 
population, immigrant and otherwise, which, unha.p· ily, had little ~ractical 
experience of th€m. The administrative system had to be such as would facili­
tate the realization of the National Home and at the same tim 1) the steps 
taken to that end must be consistent with an administrative system, working 
for the well-being and development of the people as a whole. All these 
matters aro predicated by Article 2 of the Mandate but in any event arc basic 
to the assUID!)tion of the Mandate and the fitting of the people of Palestine 
to govern themselves. In addition the administration had to carry out the 
specific ~rovisions of the Mandate. For th~ effective carrying out of tho 
general task and the specific obligations co-operation between Arabs and 
Jews in .0 alestine is essential. It ,-,as :presuned tlmt in the system of 
administration established the co-oneration of the two noonles to work ... . . 
towards a common end would be secured. That this ex~ectation has not been 
realized is attributable to a complex of factors including, but by no means 
confined to, those spTiigillg from politics, wlth some deriving from tbo 
Mandate itself. 

6. The Arabs of P~lestine are predominantly Moslem in religion. Gen­
erally speaking their outlook is Asiatic; they are traditionalist, Rnd by 
Western stand2.rda are inclined to place the transcendent~l before the prac­
tical. Their pride in the ·,ossession of a com "1on la.ngUP,ge Rf fords a tie 
with all parts of tho Arab world which is a factor which should not be 



u.nderestirnatod. Although by tradition feudal, and hence somewhat lacking in 
cohesion, they were not, however, unaffected by the impulse to self-determina­
tion which made itself apparent in tho provinces of the Ottoman Empire in the 
early days of the prosent century and this has left its mark on their political 
thought and conduct. As a people, to quote Lord Samuel in 1925, "the majority 
are illiterate, placid, and, as a rulo, easily lod by men in whom they have 
confidence; they are prone to fierce personal and family quarrels, and, like 
other Oriental peoplos, are occasionally liable to be swept by passion or 
panic into excitement and unreasoning violencen. The educated classes, the 
~rofessional men, the wealthy and the travelled are responsive to and sensible 
of the oualities of western culture and have a manner of life derived frora the 
western. The bulk of the Arab community is eom:!')osed of peasants a.nd small 
land-owners, hard-headed and stubborn and with a profound sense of attachmont 
to tho land. 

The Jewish community in PRlestino is homogeneous in tradition and in the 
depth of feeling in regard to Palestine thus ins~ired, and is steadily approach­
ing homogeneity in language. Despite a far greater uniformity of social con­
ditions within the community, they aro moro diverse in their mental back-
ground than are the Arabs, because of their very different origins. In 1922 
the majority of the Jewish community had been born in Palestine. In 19Jl, 
Jews born in Palestine constituted only 42%of the whole eor.1rnu.nity and were 
alnost equalled in numbers by Jews who had mainly migrated from the ghettoes 
of territories for~orly part of Tsarist Russia. The greatest single source of 
ir:unigrants continued to be Poland until 19J7,. when the proportion from 
Germany exceeded that from Poland. ihe greater part of the balance in all 
years came fron other countries of Europe. All these immigrants naturally 
brought with theo something of tho atoosphere of their countries of origin, 
not only culture and f~mili~rity with the amenities of civilisation on tho 
credit side, but on the debit side tho obsessions and particularly the reac­
tions to constituted authority ongendored by persecutions and other abuses. 
Notwithstanding this background, the Jewish co~munity has achieved a very 
substantial measure of cohesion. It speaks as the Yishuv. The Jews of Pales­
tine are progrossive in outlook, show marked ability in combining among them­
selves, and attach a high Vf'.lue to culture; ingenious and hardworking, they 
arc yet impatient of tho interval between tho initiation and completion of 
enterprises. On the othor ho.nd, as heirs to previous insecurity they tend 
to bo suspicious of authority, which is unfortunate though understandable; 
they are readily movod by rhetoric. The bulk of thoir community is town­
dwelling. 

As elements in a potentially self-governing Palestine, the Arabs and 
Jews had this much in common, that both had boon subject, in vastly different 
circumstances, to regimes which suppressed manifestations of self-conscious­
ness as Jewish or ArRb no.tionalists respectively. It might have been assumed 
that this would lead each coml!lunity to a better understanding of what would be 
reouired to establish co-operation with the other. This has not, however, been 
the case. Both cor.ununitios wish to have self-government in Palestine; each 
wishes to be the governing element; and neither wishes to be governed by the 
other. The fear of domination by the other is deep and widespread in both 
communities. It is without doubt the ~oat serious obstacle which has stood 
in the w~ of cooperation between them.. It has not boen, and is unlikely to 
bo, eradicated by protestations of benevolence, however solemn, so long as 
these are not matched by tangible evidence of understanding for the other 
community's point of view. 
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7. From the beginnine; ot ~ritish administration, the .Araba of 
Palestine have refused to recognise the validit1 of the Balfour Deela­
ration and this is the basis of what might paradoxically be described as 
their constitutional opposition to a regime designed to facilitate the 
establishment of the National Home in Palestine. As will be api:a rent• 
this reJection of the internationally sponsored ple d&e which provides the 
foundation for the up-buildir,g of Palestine according to the conceptions 
of the Mandate would, if maintained, preclude the Palestine Arabs from 
co-operatins wtth the Jews in this work. The lack of a sense of proportion 
manifest in the rejection ha.a not been overcome and has consistently closed 
the door to prospects of a settlement by agreement. The achievement of 
independence b7 FQpt and Ira~, Trans-Jordan and S)'ria and the Lebanon had 
its impact en the Arab oommunit7. Palestine is claimed aa a "41ol~ Arab 
country whose destinies a4e the prima.ey cencern of the Arabs; the Jews 
might live in the country, as they· had long lived in Egypt or Ira.q, as a 
minority community having Palestinian Arab citizenship; and so on. With 
such ebullience there bas been m\ngled a sense of frustration because, in 
spite of the rejectien of the Balfour Declaration, the National Home was 
established and has been ~rowing. For behind the political formulas there 
is the fear of dominat~on by the Jews: fear of their worldwide connections; 
fear of their extensive resources; fear of their enterprise and power of 
organization; fear of economic eclipse followed by political domination; 
fear of the submersion of t~e Arab characteristics, the Christian and 
Moslem characteristics of Palestine beneath the dominion of a people having 
a different religion and an alien structure of society. 

8. The Jews, for their part, had accepted, through the ~ency of 
the Zionist Organization, the 1922 statement of policy to 'th ich par~raph 
2 above refers. The very purpose for which the National Home was esta­
blished prevented it from having a character other than Jewish and, other 
things apart, in particular prevented the assimilation of the culture of 
the Jewish community "4th that of the Arab population. The National Home 
came into being and grew on that basis. This need not in itself have pre­
cluded the finding by ~reement of at least a temporary modus vivendi if 
the Arab~ had not, during the earlier period, proved so intractable and 
if the Jewish economic system bad been leas ex6lusive racially. After 
the Jewish population hadbeen more than doubled by immigration in the 
years 1932-1936 and when the cruel pressure of events in Europe was having 
its effect on the community in Palestine, the intransigent immoderation 
f)f the Jewish attitude was no leas remarkable than that of the Arabs. 
The Jews unanimously and the greater part of the Arabs rejected the 
White Paper of 1939. By the formulation in 1942 of the :Biltmore pro­
gramme visualizing the establishment in Palestine of a Jewish common­
wealth and unrestricted immigration and settlement 1n Palestine, and the 
acceptance of thi$ progra.mI12 by the greater part of the Yishuv, the 
prospect of co-operation between Arabs and Jews waa in effect, if not in 
verbal profession, eliminated. It 'WOUld oversimplify the matter to 
attribute this insistence on a Jewish c~mmonwealtb ~holly to fear of 
domination by the Arabs although that fear is undoubtedly basic: it has 
been accentuated b1 the appalling destruction of Jews in Europe. Apart 
from that, the Jews had experienced in Palestine the reflection of anti­
Jewish violence in Europe. Virulent ~ti-racial feeling was shown in the 
riots of 1920, 1921 and 1929 and Jews were murdered for being Jews durii:1g 
the 1936-1939 rebellion. ln countries frequently held out by the 
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Aro.bs as exempla~" in the mntter of Arab-Jewish reln.tions outrages 
against the Jews as such occurred: in irnq in 1941; in Egrpt Md Tripoli 
in 1945. :Beyond oven this highly trngi~-, bnckground there is probably a. 
psychological drco.d of the extinction of, the Jewish peoplo, witness the 
conste.nt concern of the Yishuv with thoi'r birthrate. . . 

9. Despite tho ovident nntithesis in tho League of Nations' objec­
tives nnd the wide divorgance be~ween the Jewish ~.nd Are.b outlook on 
Pnlestine nlready nppr.rent in i922, the ~'flt.ndnte did not nppl7 itself.to 
the yrinci~lcs of bridgobuilding. In fnct, it did not ma.lee specific 
yrovision for covering the gn,. Instend~ it establis~ed Md, indeed, 
tended to P.CContUc",te a rnensure of differe11tintion "bet,-rcen tho Jewish 
comr.nmity l".nd th_e rest of the :_JopulD.tion 1of ?alcs~ine. This does not 
of course refer to such provisions ns thnt rnnking tho IID.ndntory re­
sJonsiblo for .~lnciiv; tho country under ?~liticnl, ndministrntive P.lld 
cconor.1ic co~ditions which would secure the ostr,,blishr.lcnt of the Jewish 
lin~io11c.-,.1 Hooe; or thr·.t which requires the IIti.11dntory to fncili tntc Jm·rish 
it1r.1igrn tion; those flow nr~ turl'..lly fron the :_:>1·0Mblo 0-"'ld r-.ra im:_Jlici t ir: 
it. ~he Ifnncl.nto, while vesting in tho lhndntory rcs?onsibility for tho 
general woll-boing of the )Dople of P~lestino nnd the general develop­
ment of tho country nnd for snfeguarding 11 thc civil nnd religious rights 
of nll tho i1w,bi tr,nts of Pnlestine" t'.nd ensuring thc~.t tho rights nnd 
:,osi tions of other sections of the :)opulntio11 nro not ,rojudiced by 
Jowish immigration g11d close settlement on the land, estnblished n body -­
the "a::rpro~Jrio.te Jewish ~.gency11 -- in n specinl j_Josi tion in rognrd to 
natters effacti:ng'tho li~tional Home nnd tho interests of the Jewish 
community. Again, while Article 11 of the IIandato requires the Admini­
str~tion to order tho genornl lnn~ system in such n way as to pronote 
close settlement nnd intensive cultivntion of the lnnd, Article 6 requires 
that the close settlement of Jews on the land shnll be cncournged in co­
o~ern.tion with the Jewish ngency nnd S)ecificnlly mentions Stnte lands 
in this context. The provisions of the lhndatc rcgnrding community • 
schools (Article 15) nnd the use of three officinl lMg\lc'\ges (Article 22), 
while mnking no s~ccinl distinction in rolntion to the Arnb or Jewish 
comrnuni ties, h.-"1.ve tended to stimulnte se:,nrntist tendencies. The fv.ctors 
mentioned nbovo ti.re not nll of eqUD.l weight, nor would they necessarily 
hnve im~lied tho continu..~.nce of n bifurcnted form of dcvelo?mcnt had the 
clenvci.ge betwoon the Arnb o.nd Jewish inhnbi tnnts of Pr.lcstine been due 
to them.alone. 

10. The ostnblishment of P..Il r~pro:prit).to Jewish agency to ri.dvisa nnd 
co-o~Jerri.te with the Administration in mnttcrs nffecting the Je)'fish lfo.tionn.1 
Homo and tho interests of the Jewish ·.:,o·Julntion in Pnlcstine should hc-,.vo 

... -
been a mer.sure of substnntinl nssistt'lncc to the Administration. Uhcre 
the ~awish Agency (as recognized in 1930) hns limited itself t9 this . 
role, ns for exnmple in the ndrninistrntion of immigrntion nnd in tho 
estnblishmont of the r.gricul turnl rCSC:"\,rCh st~ tion at. Rehovoth, _it hns 
rondorod sub~t,:,.ntiru. n.ssistt'.nce to the Ac".ministrntion. If, ht".ving 
extended its role to tr-Jee in the functions of n kind of unofficinl 
"opp9sition" 1 it h,...,.d cnrried out those functions in~ Int~~nor consistent 
with its primary duties of ndvising nnd co-opcrnting with the Adr.linistrn­
tion, it would still hrwe boen of l',Ssis tn.nco in this ~;y. Thero is 
us'U('.lly room for two or oore OJinions in nny natter nrising out of the 
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1! £1,ndntory' s dunl obl~gntion in Palestine a.nd their discussion, if fol­
lowed by co-oporntion after the'oventual·dccision, could hnve been a 
strong cohesivo force. In fnet, howevor, tha Jewish Agency hns not 
obsorvod its torms of roforence nnd has thus incre~sod the elenont of 
dispr~1ortion given to the nffo.irs of Pnlestine by the s1~.lizing of a 
Jewish r.goncy inn specinl c?nstitutiona.l position. 

11. In the first plnce, quite npnrt fron ~ny nctivities of tho 
Jewish Agency, the croo.tion of n distinctive body of this kind br-.s in­
tensified Arn.b nnt~~onisn to the ~olicy of tho I~o.,r.to. Tho 1922 state­
ment of :policy r.1F'.do it clonr thnt the ~pocir.l :;>osition in Pnlestino,givon 
to r,. Jewish n.gency by· Articlo 4 ~f the IInnMto 11 do~B not entitle it to . 
shr.ro in ro.,:y degroe in its Govornne:1t". This ,~ .. s the intention but, ns 
the ao:,l',l CoMission pointed out, nl:\.llied as it is with the Vn 1nd Louni, 
rmo. comnt•nding tho o.llcgir'.nce of the gref'.t nr.jorit:r of ~h9. '7cws in.Pnles­
tine, it unqucstio!k~bly cxercisos, 00th in Jcrusnlem ~nd i~ London, n 
considernble influence on the conduct of the Government •.••• In the course 
of time it has crcnted o. complete ndr.linistr~tive a;_:>po.rntus. This l)OWer-
ful r,..nd efficient 01·gn11izntion n.t1ounts, in fr.ct, to r,, Government existing 
side by sido with the It~.ndE'.tory Governr.1ont 11 • :Beside the obvious ndmini­
strn.tive difficulties which must derive ~rom r-,ny such nnomnly, the 
existence of ri. body 1.ri th the d.e jure str.tus [',nd do fr,,cto (I.Uthori ty of 
tho Jewish Agency crentes c. dispnrity betwee11 the :position of Arnbs and 
Jews. This served further to ht,.rden Aro.b op:1osition to Zionist enter­
prise in Pnlastine. The s~ecific mention of the Jewish Agency in rela­
tion to settlement on tho lnnd, tnkon in conjunction with the Agency's 
known intention of bringing to Pnlostino ns nnny Jews as the country 
would hold,.not only rn.o.de the Arabs highly sus,icious of Jewish rural 
development, but, by rousing this suspicion, retarded the Government's 
lnnd policy. An attccpt in 1923 to form nn Arab ngency failed bec~uso 
the Arn9s considered 1t incompe'.tible with thoir clo.ims. 

12. Article 4 of tho Mnndo.te ~s framed on tho nssumption that 
thero wou.ld be n lcgislntive body in Palestine contnining elected rcpre­
sentntives of both locnl corununities. The attor.tr,>ts to form such a body 
fP.iled, in 1922 becr,.ur,o of Aro.b objection ('.nd· in-1936 becr,.uso of Jewish 
objection. A ro~rcsontntive body of tho kind, constitutionnlly chnrge~ 
with n shnre in tho resJonsibility of ndministrntion~ would hnvc gone f(lX 

to restore due proportion to the ndministrntivc structure of PRlestinc. 
It is nocossr,xy here to use tho J~st tense (nnd it might hnve boon thnt 
even 1936 1:rou.ld h['.ve been too lnte for r,.n l'.'.djustnel'1t) sinco the. origi~~l 
conco:)tion of n Jewish ngoncy has not been renlised r.nd the :)resent Josi­
tion of the Jewish Agency h..~s been consolidc~tcd over nnny yonrs. ~e 
Jewish Agency r,s constituted re:)rcscnts not or.ly. the Jewish community in 
Pr.lcstinc but Zionists throughout the world. Hence, its influence nnd 
resources grently oxcocd those of nn:r loco.l body. (This wr-.s imi,licit in 
the It.i.nchte). l!hcrc :_mrcly locnl fn~tors r,.rc concerned, the ?osition of 

the Jewish Agency is onhr,ncod by the interlocking of the t1oro itr.:.')ort~.nt 
Jewish orgnnizt:'.tions. Co7 ordint'..tion, 111 tho Zionist interest, of the 
numerous forms of cnterJrise -w·.do:~tn.ken by those vn.rious bodies is ti. 

nn.turr,.1 cnoughdevalopment. The concentrt'.tion under tho control of o. 
dominant p~rty of the rosourccs in ~~pitnl end orgnnizntion of theso 
bodies is, however, n fnctor of such weight ns to stro.in severely the 
U.."li t~J form of v.clninistration designed to servo tho country ns n whole. 
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13. Disparity as oetween Jews and Ara~s has also been produced by 
the requirement in Article 15 that the right of each community to main­
tain its own schools for the education of its own members in its own 
language should not be denied or impaired.. This is simply a statement 
of fact, not to be interi.Jreted·as impugning either the moral purpose or 
justification of the provision. nor as implying in any way that a people 
should not be encouraged to teach a proper ap~reciation of its inherited 
culture. If. ho,.,ever, this right is applied narrowly, and it has been 
applied narrowly, the cultural differences between Arabs and Jews are 
not only perpetuated but even widened. The regions 9f cultural activity 
in which common ground night be found are definitely narrowed by the.co­
existence of separate systems of comnnmi t:, education. Without doubt, the 
training in~ common culture of children with the very variegated back­
ground of those of the Jewish com~ity has presented a complex and diffi­
cult pi·oblem. It is J_')erm1ss1ble, however, to quest ion whether the r.1inds 
of the rising generations of Jen1ish children have not been encaged rather 
than libera~ed towards further creative work by an undue concent1·ation on 
nationalism of an assertive e.nd exclusive quality in the conu:runity educa­
tion systera. However it rnay be ass~ssed in rclu.tion to the establishment 
of the iia.tio:ial Hone, it has not Pe.de for good neighbourliness a.nd the 
develop171ent of Po.lest ine as a whole. 

14. The saJJe nay be said of the Jrescription of three official 
languages. Here again it nu.st be stressed that this is sin~lY a state­
ment of fact, in no way repudi~ting the.Jrinciple that a )eople should 
have full liberty to develo? i~s culture in its own lallg1l.B€e. It does 
not follow from that Jrinci?le, however, that the language of each people 
should be an official language. Here the example of other bilingual or 
trilingual countries is misleading. Where the course of development of 
society in a bilingual or multilingual country is in any event centripetai, 
the number of official languages is unlikely to interfere with it. Where, 
however, the tendency is centrifugal, the recognition of a n'UJ!lber of offi­
cial languages accelerates the ?rocess. Palestine is in the second cate­
gory. The recognition of Arabic and Hebrew as official languages not 
only reduces the opportunity for Jroviding cotll:lon ground between the two 
communities but enhances the opportunities for community chauvinism. The 
importance attached by the Arabs to their le.nguago has been mentioned in 
paragraph 6 above; the itrportance attached by the Jews to Hebrew as an 
instrument towards their national revival must not be underemphasised. 
In the purely practical sphere, however, in the search for'means of . 
bring1ngtl9 two peoples to co-operate towards a cornt'lon end, the concurrent 
use of the two languages with English as officiql la.nguago is a drag. 
Administratively the practice is cumbersome; it slo~s the tempo of govern­
ment work and greatly inqreases the eX9ense; it is a serious impediment 
in gatherings re~resentative of the whole community. 

15. The elements nwking for fissure.having been pointed out. it 
cust be r.1ade clear that, in their dr•s-.i.Ji te~ the o.pplica.tion of the policy 
to which the opening paragr~1hs of ~vh.l.a m~mora.ndum refer has resulted 
in the establishment of a comno:i arl.!:1inj strative frame-work within which 
both Arabs and Jews can live siio .,y sid.9c Thn.t relations between the 
com~ities within this common f ... ar.1ework are uneasy and liable to produce 
~ore serious disorder, and that these conditions require cure, are not in 
doubt. Nevertheless, the generality of the people, exce:?t for the inter- • 
rii ttent occasions ~•man violent j?oli tical storms h .. 4Ve charged the atmos:_Jhere, 
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carry on their d,q to dB¥ business of pfovidi.ng for themselves and their 
families without ado. So long as he reepecte his neighbour, the ordinary 
man may worship freely, carey out his 'lmrk freely and seek his recreation 
freely. Since all this is a comm9npl&.Qe of civilised existence, its 
significance in relation te Palestine i;a to be appreciated in relation 
both to the discorcl.4mt factors mentioned above and to the develepment of 
the cewt r:, since the occupati en. • •• 

16. The pepulation bas increaaed_by more than one million since the 
census of 1922,. The Jewish population has increased from 84,000 in that 
year to some 625,000 now -- about onethird ef the population. This has 
entai~ d the rapid development of the :cowt ey I s resources and a re­
orientation of the country's econo~. : The radical alteratien in the pat­
tern at the population over these twenty-three years baa been accompanied 
by the introduction of a new culture, 'alien and in some aspects repugnant 
to the Arab majority,. But it has been introduced and rooted it self a.nd 
assisted in cha.ngiD(:; the face of Palestine. 1'hese changes have not been 
accomplished without friction, periodic disturbances and, in the last 
years before the war, widespread rebellion. The Ad,Jninistration has con­
sistently had to deal not only with the inherited and individual tur-
bulence of the Arab population, but with ce-ordinated vi~lence and organized 
lawlessness for political ends. The meaaires necessarily ta.ken to deal 
with turbulence, vielence and lawlessness, inoluding in 1938-39 intensive 
militar, operations on a large scale, interfere with and slow down the 
development of the sense of incorporation in a coipmon state and inflame 
hatreds, jealousies and discontents otherwiae engendered. It is a ~opu­
la.tion subject to these various influences that carries on its everyda, 
avocations ,,Ji. thin the frame't«:> rk of the Administration. 

17. The Government has, however, been generally unsuccessful in in­
ducing Arabs and Jews to co-operate in public work for a common end. The 
failure of the two attempts to form a legislative body have already been 
noticed. Similar difficulties have latterly been encountered in the en­
deavo+ to form local representative bodies to deal wlth economic matters. 
The General .Agriculture Ceuncil ~ich co~tained equal numbers of Arab 
and Jewish members had an unbroken existence of over ten years and came 
to an end only because its ma.in functions passed to other hands. The 
most signal example of co-operation is perhaps in the Citrus Control and 
Marketing :Boards, established by law in 1940 and 1941 respectively. 
Both contain equal numbers of Arabs m d Jews and have continued to main­
tain a sillglenesa of purpt!B e in dealing with the affairs of the ci true 
industry which has been most refreshing. In contradistinction a War 
Economic Advisory Council, t;lgain having equal nU!Dbers of Arab and JeWi sh 
members, proved a severe disappointment, In general, it had also contrived 
to take a broad vtew of matters falling um.er its consideration, but in 
l945 the Arab members resigned on political grounds. In the same ~ear it 
proved impracticable to form a united Palestine trade delegation to dis­
cuss business matters in the United Xingdom and independent Arab and 
Jewish delegations event\18,lly went. In the same ye~ it proved impracti­
cable to form a representative Social Welfare Board because the Jewish 
community refused to co-operate. A Joint Transport Advisory Board was, 
however, successfully formed. In local government affairs the situation 
has not been more encouraging. The mixed Jerusalem municipal council, 
after a precarious existence for some r•are, was dissolved in 1945 be-
cause of failure to achieve ag~eement ae between Araba and Jews on the 
question of the ZQa.Joralty. The mixed Haifa municipal commission, how-
ever, ha• successfully reiiaained in operation since its appointment. 
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The main obstacle in thew~ of securing Arab and Jewish co­
operation on public bodies has bfllcome the principle of 11:parity" i.e. 
numerically equal representation. The Jews generally maintain that the 
principle should be applied; the Arabs wholly reject it and maintain 
that representation should be proportionate to the numbers of each com­
munity. Whatever the merits or demerits or "parity" as a temporary po­
litical expedient, it ia an artificial conception which would not provide 
a sewxl base for representative institutions, Again, whatever its merits 
or demerits, the principle has been found unworkable even when not adopted 
as a political expedient, as in the case of the War Economic .Advisory 
Council. 

18. !ehind this manoeuTring over the preportions to be observed in 
representative institutions are the mutually irreconcilable aspirations 
of both sections d the popula. tion. as nOA' advanced, and that basic fear 
~f domination by the other already mentioned. Apart frem any other con­
siderations, the administration d the country as a whole in the interest 
of the whole has appeared to be the best means of all~ing these stulti­
fying mutual suspicions, of reconciling the legitimate aspirations of 
both communities. Since, in the holding of the balance as between the 

t""" pa~ts of the mandatory obligation, it has been inevitable that the 
Administration should both curb and encourage both communities, it has 
seldom been free fromcontumaciou.s imputations of partiality. Since the 
Jews have not acquesced in the curbing of activities, as applied to them­
selves, and the Arabs in encour8€ement as applied to the Jews, the result 
bas been to transfer to the Administration a large share of the suspicion 
derivi:ng from fear of domination. This is particularly the case where the 
Jews are concerned, since the necessity impcs ed on the Administration from 
the occupation onwards of endeavouring to rai$e the Arab standard of liv­
ing generally, to secure the improvement of the public health, to increase 
facil_ities for Arab education and to investigate Arab rignts to the owner­
ship or user of land and the rate of progress in giving effect to 
econo~ic measures inescapably but regrettably lent colour to misrepre­
sentation as a 11pro-Arab11policy. On the other band, the Arabs have not 
been slow to misnpreaent the Jate r:£ pregress in the provision of heal th 
and education services and in P3-rticula.r Government I s economic and fiscal 
measu.fes as attributable to a design to make the ~abs subservient to 
the National ~ome. ~either recognized the extent to which their own un­
willingness t~ compromise, impetuosity, lawlessness or violence has in­
fluenced the tempo of development not only in necessitating costly re­
c,u-rent and e~ergency measures on the maintenance of iaw and order -
costly not only in terms of money, but in lives, time and energy-· but 
also in necessitating continual adjustment of administrative arrange­
ments to maintain progrees in the fulfilment of the dual obligation to 
Palestine as a '1hole and to facilitate the establishment of the National 
Hollle. 

19, i'he Zionist achievement in Palestine to the present time is 
widely and deservedl.7 praised, As has been 1n¢icated above, the Jewish 
populati on has increased more than seven-fold during the quarter of a 
century covered. Large areas of land, once unused, misused or little 
uaed, have been brought tnto fruitful bea.riiig. New standards of agri­
culture have been introduced. iowns and villaces have been established 
up and dow~ the country, including Tel Aviv~ th olly Jewish and the largest 
~own 1~ Palesti~e, Dr$1nage, clearing and cultivation have made healthy 
what were once unheal. thf tract,. J11droelectric energ· ~s been developed 
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by the Jordan and Yarmuk concessiona.ries who have also developed fuel 
power plants. The resources of the Dead Sea are being exploited by a 
concessionnaire company founded on Jewish initiative. Industries have 
been established, notwithstandil'l€ the paucity of raw materials, covering 
a Wide range of manufacture and ~.ving a gross output valued at some 
forty million pounds. Concurrently with all this development, great and 
successful efforts have been made to establish and maintain a reasonably 
high standard of living. The medical services established first by 
voluntary bodies such as the Hadassah Organization and later by the Ku-y~t 
Cholim, a co-o~erative society, are extensive, providing a wide range of 
medical facilities and commanding a high degree of skill in their staff. 
The community education system• prov~ding schooling for a.lJnost all Jewish 
children of school age and mpJdng ,rovision for secondary education p.nd 
technical and agricultural o~ucation, is toJ?Ped by the Hebrew University 
in Jerusalem. Social welfare activities axe higly organized and wides­
~grend through the comcunity.· In addition n great variety.of cultural 
activities, theatres, museums, opera, orchestrns and institutions to Jro­
mote science and the arts have been eetablished. In short, the Jewish 
community i~ Paiestine is a bustling, thrusting ,eo,le with manifold 
accomi_1lishments, nn individual cha.rncter a11d n record of subste..ntial 
achieverpent. 

. 
20. Tha effort, intelligence p..nd devotion on the ?art of Jews which 

went to bring about this achievement are remarkable. This is not to say 
that it should not be surveyed in the round and evaluated in relation to 
the general well-being and develcnt1ent of the country as a. whole. Under­
lying the Jewish structure is the-Adninistra.tion•s foundation: the 
)lacing of the country under such political, adninistrative and economic 
conditions as would secure the establishment of the Jewish lio.tional Home 
while safegu.e.rding the civil end religious rights of all.the inha.bitE1nts. 
This does not mean only the naintenance of.law and order, in the sense of 
,olicing and the administration of justice, but the whole corrrplex of 
activities necessary for the establishment of a new society in a strange 
and unwelcoming environment. There is a comr.ion tendency, particularly 
among the Jews themselves, to think that the National Home as it stands 
to-day can be surveyed.as if it co.me into being irrespective of these 
foundations or, indeed, that they .are some parallel and ir.tperfeetly 
articulated structure which sprang up largely because of the growth of 
the lratio:nnl Home. In fact, however, the crention of conditions under 
which the ITationel Home could be built and can continue to flourish is 
an essential pnrt of the upbuilding and can no more be dissociated from 
it than the foundations from the house. The creation of these conditions 
was the work of the Iia.n~.tory Administration e.nd the question now for 
examination is the extent to which this work has been facilitated or 
otherwise by the manner of construction of the National Home. . . 

21. As hc~s been said in paragraph 4 of this memorandum, the ltandate 
was framed on the nssUJil!)tion thnt the obligntions imposed by it towards 
the Arabs and the Jews ~espectively were compatible. I~ seems ?ermissible 
to consider that these obligationa were deenod to be com?lecenta.ry Rnd in­
se~n.trF.ble. ?ra.cticnlly, the establishment of political, administrative 
a11d ccononic conditions which would secure the establishment of the 
Jewish ~Tntional Home is the nore diffi~ult the more alien to its sur­
roundings is the character of the Home. The greo.ter the disJarity between 
the conditions of the Jewish community and their neighbours, the greater 
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the chance of friction. In any event, it is inconceivable thnt a civilised 
society consisting of a ?rivileged group and a balance of hewers of w~od 
and drawers of water should be deliberately constructed under international 
agreement. Lord Sarru.el, as first High Commissioner, saw this clearly. 
"It is the clear duty of the Uandatory Power" he wrote, "to promote the 
well-being of the Arab population, i~ tho same wc..1 as a :British Admini­
strRtion would rognrd it as ite duty to promote the welfare of the local 
population in any pnrt of our Empire. The measures to foster the well­
being of the Arabs ~hould be precisely those which we should adopt in 
Palestine if there were no Zionist question and if there had been no 
Balfour Declaration. There is in this policy nothing incompatible with 
reasonable Zionist ns~irations. On the contrary, if the growth of Jewis~ 
influence ware accomponied by Arab degradntion, or even by n neglect to 
promote Arab advance~ent, it would fail in one of its essential ~u.rposes. 
The grievance of the Arab would boa discredit to the Jew, and in the 
result the'moral influence of Zionism would be gravely ic~aired". It is 
~lain that, for the establishment of n sound Jolicy, the ndvanceMent of 
the Arnbs r.ru.st be regarded in two as,ects: by the measure of the comrru.n­
ity 1s o.dvancenent fron former conditions nnd in relation to the advRnce­
nent of the Jews. In the first as?ect, Arab ndvancement has un~uestion­
nbly been materially assisted by the astnblishnont of the ilntional Ho~e. 
In the discr~Ja.ncy between the Arab and Jewish economy cnused by the 
nanner of the growth. of the ~Iationn.l Hone lies one of the most serious 
:?roblems affecting the well-being of Pe.lestine o.s a whole and hence of the 
~ationnl Home itself. 

has de~:, ended . 
22. Jewish settlement and developrne11t ir+lb.lest:ine,lto- n groP.t extent, an 

the m~terinl side, on the importation of large sums of money from abroad. 
The cn:,1tal has been derived partly from donntions and investments of 
well-wishers throughout the world and has been :_1artly also the property 
of imrJigrnnts. (As will be recollecte~ from the 1922 statoment of policy 
it wo.s nnticipated f~om the beginning that the Jews in Palestine would be 
assisted by Jews throughout the world). Co~and of those resources em­
~owcrcd the Jewish community in.Palestine to cnrry through their work of 
construction, health, education, other social services, town building 
and ngricultural settlement without regard to tho rate of gene~nl develop­
oent. There were factors external to Palestine which imposed a strong 
psychological pressure towards accelerntion of the rate of development 
of tho Nationnl Hom9, ns must be recognized to retain pe~s?cctive, but 
nevertheless tho basic fnct rennins that Jewish dovel~9nent o~tstri,Jed 
generri.l developoent. This ia not to s~.:' thnt the progress of general 
dcveloument wa.s not naterinlly assisted by Jewish devclopr;10nt. Th~ 
increase in the country I s :)rospori ~Y which · resulted. fror.i Je:'lish enter­
prise facilitated the financing of measures of genoral develo,mont. The 
improvement of sanitnr,J conditions, tho new urbnn noenities, the exten­
sion of comr.nmica.tions and the establishment of new narkets which re­
sillted from Jewish effort benefited tho Arnh as well as the Jewish section 
of the po?ula.tion. O)Jortunitics for employment were opened for Arabs 
as well as Jews. Nevertheless, the rate of Jewish development, and its 
charnctor, 9ontinunlly imposed commitments on the authoritie~ res~onsiblo 
for the advancement of the country as a whole which the resources of . 
the country, even enhanced ns they were by Jewish enterprise, have been 
inadequate to cover. It is not suggested thnt the Jewish effort should, 
or could, have been bro.ked but it is stressed thnt the increasing dis­
parity as between the conditions of the Arabs and Jeva which it pro-
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duced has vory substantially added to the difficulties of the presen~ 
:problens of Palestine. The fa.ct that· tho Jewish cc;>mmuni ty ha.s boen able 
to conmand large sums of noney from overseas imp~rts to its economy a 
character which the Arab economy doe.a not )osses·s. There ·is nothing in 
Arab society cor.tparnbie with the ?Owerful political organizations, 
economic corporations, labour fe~erntion nnd social service institutions 
of the Jews. Nor, since they E1..re of · n. distinctly 11 nntioM1 11 structure 
and perforn "nationnl11 functions • . could a Goverru:1cnt ros:Jonsiblc for the 
well-being of tho ,eoplo as n whole pro?erly reproduce them on a. comnuitity 
basis even if it he.d the resources to do so, The tas!t of tho Government 
ho.s been to regard the ?OJulation as a whole nnd within this circumfcrenc~ 
to facilitate the growth of the Nationnl Home; to try to arrest and close 
rather ~han exaggel'f?,te and p~rJOt\lll.te the fissure between the two peo~les. 

23. It is not, however, to be inferred f1•om anything that has gone 
before that the genernl dovelo1Jtaent of the couittry by action on the 1x1.rt 
of the AdrJinistrntion has been more greatly to the benefit of one com­
munity than to the other, except in so for as it has facilitated the 
growth of the National Home. A vory large prograr.une of development ~s 
been required to bring Palestine from the material conditions in which it 
rested at the time of the occupation to the conditions of life to-day. 
The country was disease-ridden, undar-dovoloped, poverty-stricken: it hc~d 
tho scantiest facilities for education, virtually no industry and a.n in- . 
different agricultural rhgime. Internally it was given to lawlessness 
andit was open to the predatory attention of nomad bands from the desert. 
~o I!lDke self•adva.noeoant possibla o.nd to open the VD:¥ for privo.to enter­
pr1ae, Sto.te notiou in·all these fields had been required. Moreover, 
there were tho specific requiremento of the IL~~:dnto, sorae coincident 
with, some su;,plementing these basic requirements. The scoJe of the 
actton initiated to achieve both sets of objectives and the rate of pro­
gress have been conditional only on the financial resources availnble and 
nt recurrent interv~ls by outbree.ks of violence a.J'.ld political extremism 
which, apart fron their direct. effects on development, hnve also tied 
up nn u~due proportion of the firw.neial resources. 

24. The improvement in public health necessitated the institu-
tion of a Governnent org~1iza.tioi1 which should concern itself 11rir.inrily 
with measures of genero.l concern, and. in 1xirticulo.r the control and 
eradication of endemic and epidemic diseases, and secondarily with the 
measures necessary _to supplement the efforts of others, accordi11g to the. 
greatest need, in the trentrnent of disease a.."1.d the ·,'.>rovision of general 
medical facilities. In the cnnr9aign against disease, es1ecially malaria, 
the Gover11r.1ent 1 s nctivities have been materially supplemented by volun­
tary organizations• but in this field the spade work and routine hn.ve 
fallen U?on the central authority. In the provision of medicru. facilities, 
notably hos~ital accommodation and the trentment of the sick, the Arabs 
have benefited more extensively than the Jews but fortuitously nnd because 
Jewish medical organisations ht1.ve provided an elaborate nnd cornprehensive 
service for thn t comnuni ty which resorts to it by ·'.>reference. lfoverthe-:. 
less, the system is ndministered for the benefit of all nnd its success, 
as strikingly illustrnted in vital ~nd medical statistics, touches nll 
impnrtially, To make development possible nnd to fnc111tate in particular 
the promotion and e,q_'.>nnsion of industries, the country's communications 
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have had to be vastly expanded and coderniseq. This, including the con­
struction of the deep water port at Haifa, ha.s been done to the general 
benefit of the country as a whole. Within the limitations imposed by 
Article 18 of the lfandate -- nnd they have proved to be serious limit~­
tions -- the customs ta.riff hns been adm1n1stered with the obJect of 
serving the best interests of the country as a wholo and thus, in so 
fa.r as is consistent with this general obligation, for the protection 
nnd encouragement of local industry and agriculture. In more direct • 
relation to agriculture, the Government has undertaken the initiation, 
superintendence and execution of measures directed against the pests and 
diseases affecting crops and livestock but has principally been concernod 
with increasing productivity by the introduction'of new types and stre.ins 
and by inculcating improved ~ethods. Here ?.gain, there ho.s been much 
room for private enterprise but the foundAtions for the very substantial 

' • itryrovet1cnt in the country's agriculture which has taken.place, notably 
over the last decade, have been lo.id by Government. In the field of 
education much has been done and much rer.iains to be done. The el_ininn­
tion of illiteracy is clearly a matter of concern to the couniry as a 
whole since there ca.~ sca.rcoly be the eX)ectntion of re~.l unde7standing . 
between n literate f!.nd p,n illiternte eler.1ent in the cornmuni ty. In exer­
cise of their undf~:?Uted right un~er Article 1.5 of the Ifandate, the 
Jewish community hns undertaker.. the resolution of the :9roblem in so f:.,.r 
as their own people nre concerned. It ha~ fallen u~on the Govermient to 
undertnke the r.lEl.jor Jortion of the task where the Arnbo nre concerned. 
The Gover11t1ent system of public education, founded on the princi?le of 
equality of o:1:1ortunity irres,ective of r.1eans or class or a;ny such con­
sidero.tion, has been ex)o.nded as ro.11idl~r ns resources have allowed but 
still covers only some 57% of Arab boys of school age nn.d 23% of the 
girls. $en if it had not been an integre.i -'--xirt of the process of. 
establishing and maintaining lnw and order. the ~Jrovision of an a.dequnte 
judicial system was s~ecifico.lly required by the lhndate. Further, the 
encouragenent of local autonomy in nccordc.-mce with Article 3 of the 
lia..~date entailed the complete re-modelling of the syster.1 of local self­
govefnment with continuous supervision nnd tutelage in order thnt the 
bases for a fully representative and efficient system night be firmly 
laid. 

- 15 -



• 

25. The Zionist achievement 1n Palestine since the Mandate has been 
briefly outlined in paragraph 19 above; it is now necessary to touch on the 
achievement of the Arabs before paasing to the two aspects of Government 
policy deriving from the acutel.7 controversial problem of economic absorp­
tive capacity. The Arab achievement cannot, an, more than the Zionist, be 
considered out of the context of the general development of Palestine. Both 
are organically part ef that growth, having the same metabolism, affected 
by and affecti11g the changes in the main stem and in each other. There 
can be no doubt that Arab advancement has been much assisted by Jewish 
settlement in Palestine, but as part of the process to which reference has 
just been made. While the Jews vigorously deny any intent to 1-1degrade 11 

or "ne6lect 11 Arab advancement, the .p.ain fact remains that their large 
capital and recurrent expenditure, their plans for development and their 
elaborate social structure are intended primarily, almost exclusively, for 
Jews. There 1s nothing unnatural in this: charity begins at home and if 
it ends there so ~uch the worse: if its beneficial influence can be ex­
tended withou~ adversely affecting the main aim, so much the better. In 
evaluating therefore the extent to which Jewish achievement has facilitated 
Arab development due weight must also be ~iven to the part played by the 
vitality and individuality of the Arab will to advance. ~e Arab commu-
nity is not organized towards co-ordinated development, as in the case of 
the Jews. Its efforts towards improvement are localized and even to a 
great extent individualistic. Economically it consists of a conglomera­
tion of little enterprise without interdependence and often mutually 
competitive. The ma.Jor occupation of the Arab section of the population 
is a&riculture and here, in the quarter of a century since the occupation. 
there has been great advancement as is illustrated by the present diversi­
fication of Arab agricultural practice as compared with that of the former 
period. Beside the visual and evocative attraction of the symmetrical 
Jewish agricultural development it is easy to pass over the solidity of 
the achievement. The hundreds of thousands of olive and fruit trees and 
vines planted, the thousands of metres of terraces constructed. a.mount to 
substantial investment on ~he part of a poor people. .At the tine of the 
occupation, the Arabs bad few industries of value and have as ye~ but a 
small share in industry. They have, however, shown themselves to be re- · 
ceptive to ideas of modernization and capable of acquiring a high stand-
ard of mechanical skill. '!'heir banking enterprises, of which there are 
two, have expanded with the growth of Arab prosperity. ~re is no dis­
tinctively Palestine Arab culture: it derives partly from the general 
Arab culture and partly from the West. In every stratum of Arab society 
there is the tmpulse towards social !mprovements. This is shown by im­
patience at the present rate of progress towards general education and 
the efforts ma.de throughout the country to provide the financial means of 
expediting achievement to this end. It is shown in the increaaipg inter-
est of the Arab community in social welfare activities. It ia shown in 
the efforts made in the v~lla.ges towards amel1orat1ng the conditions of 
rural life. That the advance is to be measured in penJl1 points 1n$tead of 
pound points is an index to the available resources rather than to lack 
of will or ability. Over alla the conditions of the Arab communit1 have 
been very material~ improved during the past twenty-seven 1eare, as 1a 
shown perhaps most emphatically in their rapid increase through natural 
cause; their standard of 11v1~ has been ~reatly raised; and their abilitJ 
to provide for themselves 1n a competitive \1J0rld has been enhanced. This 
movement has iileVi tably brought into being new needs and new wm ts and tbe 
necessity of aeeki~ means to satisf1 them. Politically, it ha.a intensified, 
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instead of mitigating, resentment ~1th Jewish expansion, distrust of the 
influence of that expansion on determining the character of the country and 
fear of J ewi sh domination. 

26. In a rapidly expanding society, pa.rticula rly where 1 t consists 
of heterogeneous elements, there can be nothing static about the level of 
standards of living. What at one stage may be advancement, may at another 
be recession. Productivity is also a variable factor, influenced by, but 
not necessarily moving in sympathy with, the standard of living. The share 
of production as between the t11() communities is a thir4 variable factor. 
The marketability of the commodities produced is a fourth. Consequently, 
the conception of economic absorptive capacity must be fluid and, let it 
be said at once, it is a matter on which even expert opinions may honestly 
differ. l3e this as it may, it has fallen to the Mandatory to be the 
arbiter at all st~e• in the development of Palestine since the occupation 
on the degree of economic absorptive capacity currently existing. While 
recognizing tha.t the hostility ot the Arabs towards Jewish imm1gration must 
have economic importance, the Administration has generally taken no account 
of political, social and psychological (Dnsiderations in applying the 
principle of economic.absorptive capacity to Jewish immigration. Recog­
nition has been given to the fact that the National Home depended for its 
economic development on immigration and that investment in it had to some 
extent been contingent on the assumption that immigration would be con­
tinuous. Nevertheless, it became necessary, in the fulfillment of the 
dual obligation im~oeed by the Mandate -- let it be repeated, for the ful­
fillment of both parts of the obligation imposed by the Mandate -- to re­
strict immigration and the further acquisition of land by persons other 
than Palestinian Arabs. ~oth measures have been bitterly resented and 
actively op~oaed by the Jews who have represented that they are contrary 
to His Majesty's Government's obligations under the Mandate; both have 
been condemned by the Arabs as too liberal to safeguard the position in 
Palestine of that community, 

In the White Paper of 1939, the immS&ration p~licy was reviewed 
and it was stated that, while as a matter of policy economic absorptive 
capacity had been the sole criterion applied, 11 His Majesty's Government 
do not read either the Statement of Pol!cy of 1922 or the letter of 1931" 
(from Mr. J. &ms~ MacDonald to Dr. Weizmann) 11 as implying that the 
Mandate requires them, for all time and in all circumstances, to facilitate 
the immigration of Jews into Palestine subject only to consideration of 
the c9untry's economic absorptive cppacity, Nor do they ·find anything in 
the Mandate or in subsequent Statements of Policy to support tbe view that 
the establishment of a Jewish National Home in Palestine cannot be effected 
unless immigration is allowed to continue indefinitely. • If immigration 
has an adverse effect on the economic position in the country, it should 
clearly be restricted; and equally, if it has a serirusly damaging effect on 
the political position in the country, that is a factor which should not 
be ignored". !rhe White Paper went on to shew that Arab opposition to Jew­
ish immigration had made possible serious disturbances which had ''given a 
serious setback to economic progress, depleted the Palestine exchequer, 
rendered life and property insecure, and produced a bitterness between the 
Arab and Jewish populations which is deplorable,between citizens of the 
same countfY"• It stressed the dzger of perpetuation of thia enmity and 
poin~ed out that "the relations between the Arabs arid the Jews in Palestine 
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must be based sooner or later on mutual tolerance a.mi goodwill; the peace, 
security and progress of the Jewish National Home itself require this". 
Accordingly, immigration was restricted to a figure of 76.000 during the 
five year period endi11g ~. 1944; the period was subsequently extended to 
permit of the completion of this quota; and when this was achieved nine­
teen months later in December, 1945, Jewish immigration w•s allowed to 
continue until now at a rate of 1,500 monthly. 

As regards the more intensive utilization of the land visualized 
by Article 6 of the Mandate,. much ground\\10 rk had been required of the Ad­
ministration. At the time of the occupation, land matters were in a 
chaotic condition. A new system had to be constructed before both public 
and private rights to the land could be investigated and settled. The 
same Jack of precision existed as regards rights to water. The basic 
need of establishiDg security of tenure both as a means of safeguarding 
private rights and a foundation for State planning is generally recognized. 
The means to fulfil it, survey, settlement and registratio~, are provided 
by iovernment departme~ts. ~he rate of progress has been affected by fi­
nancial conside~ations, suspicion as to iJitention and disturbances. 
Settlement of title to land has yet, broadly speaking, to be extended to 
a part of Galilee, to the central and southern hill areas and the Beer~ 
sheba sub-district. In turn, long rallge measures for increasing product­
ivity by such soil conservation measures as afforestation and the treat­
ment of catchment areas has been ~mpeded by uncertainty as to title and 
to the sufficiency as subsistence areas of lands not brought under State 
management. The Shaw Commission in their examination of the underlyi?Jg 
causes of the 1929 riots had found that "the question of land, its owner­
ship, occupat.ion and coJ.oniza ti on is• perhaps , one to which more than to 
any other matter importance is attached both by t he Jews and ihe Arabs 11 • 

They recommended an expert enquiry into the prospects of introducing im­
proved methods of cultiv~tion. Sir John Hope Simpson who was appointed 
in 1930 to investigate on the spot questions of immig~ation. land settle­
ment and development bad reported tha.t \Id.th the existing methods of Arab 
cultivation there Wa$ no •rgin of land available for agricultural settle­
ment bynew immigrants save such un:leveloped land as the various Jewish 
agencies ~eld in reserve; that free areas of State domain ( to which title 
had been established :) were negligible in extent; and that even if Govern,.. 
ment's title to lends claimed were admitted it woull not be feasible to 
make these areas available for settlement in view of the impracticability 
of findine:; other lands on which to place the Arab cultivators. In con.­
sequence of his recommendations. a Deveiopment Cominissione~ was appointed 
in l93l but the intention of producing a co-ordina~ed .scheme for increas­
ing agricultural productivity wa.s not realized, to some extent because of 
failure to co-operate on the iart of the local communities but mainly bar­
cause the survey co~ncided with$ period of financial str1Dgency. This 
is not to say that there bas not been ~mprovement: the pressure of the 
natural expansion of the Arab population baa had a. share in promoti»g 
more intensive methods elf cultivation in Arab areas and greater care of 
the land. The ma.in impediment to large scale pla.nniDg was, however, and 
remains, uncertainty as to the availability of land, not only for close 
settlement of an additional fl&ricultural population but adequately to sup­
port the existing population. The position as regards w~ter resources 
was eq~lly characteris~d by imprecision, :Exploration and experiment had 
generali, given disappo!nting results and the better disposal of supplies 
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from existing sources is dependent on the determi~tion of existing 
rights. 

On the question of land, the \'lhite Pa.per reiterated the require­
ments of Article 6 of the Mandate in regard to the close settlement of Jews 
on the land, "while ensuriZJg that the rights and .'position of other sections 
of the population are not preJudiced11 • It explaJned that expert Commiss­
ions had indicated that, owing to the natural gr;bwth of the Arab popu­
lation and the steady sale in recent years of ~ab land to Jews, there was 
no room in certain areas for further transfers of Arab land, while in some 
other areas such transfers of land must be rest~icted if Arab cultivators 
were to maintain their existing standard of life end a considerable land­
less Arab population was not soon to be created. In consequence the High 
Commissioner would be given general powers to prohibit and regulate tran~Q 
fers of land. In fact, a review of the conditions of congestion in Arab 
and Jewish rural areas carried out in 1938 had indicated serious conges­
tion in almost the whole of the Arab area, whereas Jewish lands supported 
fewer families in proportion to the acre~e. The land Transfers Regula­
tions, givi~ effect to the decision to empower the Htgh Commissioner to 
restrict and regulate transfers of land, were promulgated in 1940. 

27~ As has already been stated, the Jews and the majority of the 
Arabs did not accept the White Paper of 1939. The Administr~tion of 
Palestine has, however, continued to conform to the basic principle of 
that statement, namely, that Palestine should neither be a Jewish State 
nor an Arab State but one in which the two peoples in Palestine should 
share authority in government in such a way that the essential interests 
of each are secured. It is unfortunately not possible to record any 
measure of progress in the political reconciliation of the two commu­
nities. On the contrary, the course of development of political thought 
in the case of both communities has been outside the Mandate, awt33 from 
the conception of Joint effort in the interest of all and towards the 
more emphatic assertion of exclusive rights. Economically, in spite of 
the signal opportunities presented by Palestine's artificially created 
insularity during the war, there has been no movement in the direction of 
greater interdepe~dence between the Jewish and the Arab economies. The 
disparity in social organisation existing before the war as between the 
two communities has been increased, rather than lessened, by the accretion 
of financial resources resulting from the war. 

28. It has b~en the obJect of this memorandum to demonstrate how 
the principal task of the Palestine Government through the twenty-seven 
years since it came into being has been the holding of the balance as be­
tween the bi-partite obligations imposed by the Mandate. The task has been 
no formal reconciliation of protocols but a continual struggle for the 
uniting of two developing organisms for their mutual benefit against all 
manner of disruptive elements. This attempt to set a common objective 
towards which the powerful forces for advancement released by the Mandate 
might aim underlies the whole problem of the development of Palestine. 
Community of interest, even more than material resources, is fundamental 
to aJlY large scale planning. The creation of that community of interests 
has hitherto been precluded by the predominance of political influences. 
It may be that at any given time a few more battalions or aeroplanes or 
tanks would, as has sometimes been ~epreeented, have produced a differe~t 
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frame of mind in one or other of the lceal communities. It may be that 
it would not, but in e;ny event what frame of mind would it have produced 
in the other community? It has seemed to the Palestine Government that 
only through free recognition .. by both Arabs and Jews d the position, 
needs and rights of the other'·1 commu.nity, through free recognition by them 
of their mutual responsibility·. and interdependence and by the willingness 
of each to contribute accordiilg~ . to his means and the need of the other, 
not only in material things bu~ ·morally, that the well beiDg of the people 
of Palestine as a whole can be ·· ensured and the National Home established. 
The courage, imagination and w·111 to compromise required to achieve these 
ends cannot be imposed but must be sought from the two peoples primarily 
concerned. 

Jerusalem-

Ju.n-.e, 1947, 
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