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FOREWORD
Rt Hon Sir Michael Somare, GCMG, CH, MP

A 25th, or silver, anniversary tends to be an occasion for both
celebration and reflection. Both activities are apt when, as on
the occasion of Papua New Guinea’s 25th anniversary of
independence, silver itself has contributed significantly both to
national revenue, as the third most valuable metal export, and
to one of our greatest national tragedies, the violent conflict in
Bougainville between 1989 and 1997.

The broad scope of this book on state and society in Papua
New Guinea enables the author, Dr R.J. (Ron) May, to draw
attention both to some of Papua New Guinea’s greatest strengths
and achievements and to some of our shortcomings since
independence. It also provides an opportunity to explore some
of the links between them - a vibrant constitutional democracy
and enormous economic potential, especially in agriculture and
the resources sector. The accuracy and pertinence of the author’s
observations are made all the greater because of the way that they
draw on his two academic specialties, economics and politics.

In an essay written to explain Papua New Guinea to an
Australian audience after 10 years of independence (reprinted
here as chapter 2), Ron May writes of ‘Port Moresby and the
Bush’. In doing so, he refers indirectly to an old Australian
dilemma - Sydney, especially (or some other Australian capital
city), ‘or the bush’. At the same time, he draws attention to the
reality that, for almost all Papua New Guineans, even those
who have lived longest in towns, the focus of life is still Port
Moreshy, Lae, Mount Hagen, Rabaul, Wewak, etcetera ‘and the
bush’, or home.
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In fact, even for the longest-serving Members of Parliament,
including myself (I have been elected and re-elected for an
unbroken 33 years), national politics and government in Port
Moresby are only aspects of political life and public affairs: the
clan and village, the local-level government ward where they are
located, and (especially since the provincial government reforms)
the District, the Province, and sometimes the region are also very
important.

The various studies that make up this book recognise the
diverse arenas in which Papua New Guineans pursue different
interests as well as our national destiny.

In doing so, they draw on the author’s detailed research in
my home province, East Sepik; his work on the challenges of
micro-nationalism; his practical experience in helping to set up
two important national institutions, the Bank of Papua New
Guinea and the National Research Institute (formerly, the Papua
New Guinea Institute of Applied Social and Economic Research);
his consultancies to government; as well as his knowledge of
other developing countries, especially the Philippines. They also
provide a glimpse into his appreciation of the arts in Papua New
Guinea, both traditional and modern.

I am, therefore, pleased to introduce this book, which brings
together a quarter century of Ron May’s scholarly work on
Papua New Guinea on the 25th anniversary of independence.
Our views have not always coincided, though | appreciate the
independence, clarity and knowledge with which the author
has expressed his. | continue to value his learning, his contribu-
tions to mutual understanding with people in other countries,
especially Australia, and his critical analyses of significant events
and trends in development.

I commend this book to everyone interested in Papua New
Guinea, both for the insights it provides into the first quarter-
century of Papua New Guinea’s independence and as a valuable
stimulus to national self-examination.

vi



Foreword

Sir Michael Somare, known throughout Papua New Guinea as
‘the Chief’, was Chief Minister of Papua New Guinea from 1972
to 1975; the first Prime Minister from 1975 to 1977, and Prime
Minister from 1977 to 1980 and 1982 to 1985; as well as a
senior Minister in subsequent Governments. He was re-elected Prime
Minister in 2002.
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PREFACE

In September 2000 Papua New Guinea celebrated 25 years as
an independent nation. This collection was put together at the
time to mark the occasion, and was originally published by
Crawford House Publishing. It comprises papers written over
a period of more than 25 years, since | first started working on
and in Papua New Guinea. Most of the chapters included here,
however, have been written in the past few years and address
topics of central political concern: the role of the state, the army,
decentralisation, the interaction of traditional and non-traditional
authority, and political economy. A few were written more than
a decade ago but have been included either because what they
have to say is still relevant or because they offer a historical
insight into issues of contemporary debate. Since the collection
was first published, Papua New Guinea has survived another
national election — albeit one marked by increased electoral
violence — and Sir Michael Somare has been returned as
prime minister. But many of the political and economic
problems discussed in this volume remain, and the search for
explanations and ‘solutions’ goes on.

The initial decision to produce State and Society in Papua New
Guinea was encouraged by my old friend and publisher, Tony
Crawford, and was brought to speedy fruition with the expert
assistance of Claire Smith, Allison Ley and, especially, Jill Wolf.
For preparing the new edition for publication, | am indebted
to Richard Thomson, whose editorial and management skills
were honed with the Papua New Guinea Post-Courier. | would also
like to acknowledge the help, stimulation and collegiality | have
enjoyed over the years from a number of colleagues in Papua

Xi
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New Guinea and at The Australian National University, who,
like myself, have worked in and on Papua New Guinea for
more years than we care to remember, particularly, David
Hegarty, Bill Standish, John Ballard, Hank Nelson, Bryant
Allen, Anthony Regan and Sinclair Dinnen.

R.J. May

Canberra
March 2004

xii
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INTRODUCTION: PAPUA NEW GUINEA
AT TWENTY-FIVE

On the eve of Papua New Guinea’s independence in 1975 there
were many — Papua New Guineans, resident expatriates, and
overseas observers —who were sceptical about the future of an
independent Papua New Guinea. While people in the New
Guinea highlands were apprehensive of being dominated by
better educated coastal and Island people, and Papuans around
the capital, Port Moresby feared being swamped by immigration
from the highlands, well informed commentators, looking to the
experience of post-colonial states elsewhere, spoke of the likeli-
hood of political anarchy, an army coup or authoritarian single-
party dominance, and of economic collapse. Australian journal-
ist Peter Hastings, for example, commented in 1971 on the ‘ines-
capable similarity between Africa and Papua New Guinea’, and
suggested that after independence ‘the Army will inevitably be
involved in the political direction of the country’ (Hastings
1971:32); the perceptive historian Hank Nelson wrote, around
the same time: ‘After the formal withdrawal of Australian author-
ity the new government may seem to work well, then, as corrup-
tion, inefficiency and secessionist movements become more ob-
vious, the few educated and competent will take over, either
dismissing the institutions of government established by Aus-
tralia or ignoring them’, (Nelson 1972:208); and former patrol
officer, politician and planter lan Downs wrote a novel which
centred on a Mau Mau style uprising on the eve of independ-
ence (see chapter 18 below). Such fears appeared to have been
partly justified in 1975 when, prior to independence, both the
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North Solomons (Bougainville) and Papua unilaterally declared
their independence.

Notwithstanding all this, Papua New Guinea made a smooth
transition to independence and in its first decade as an independ-
ent state performed well: it introduced several major policy re-
forms (including the introduction of provincial government and
the renegotiation of the Bougainville Copper Agreement); it
reelected the Somare government in 1977 and then achieved
smooth changes of government in 1980, 1982 and 1985; it enjoyed
generally good external relations, including successful interven-
tion by the Papua New Guinea Defence Force (PNGDF) toend a
rebellion in newly independent Vanuatu, and it experienced a
measure of economic success (the kina actually appreciating
against the $A). Papua New Guinea is still one of the few post-
colonial states that has maintained an unbroken record of demo-
cratic government, avoiding both an army takeover and an au-
thoritarian civilian regime. (An assessment of the first decade of
independence is reproduced in chapter 2.)

Nevertheless, from around the mid 1980s several adverse
developments became increasingly evident, particularly: a de-
cline in the level of government service delivery (especially in
remote areas) contributing, by the late 1990s, to a negative move-
ment in several social indicators; increasing problems of urban
and rural lawlessness and the spread of nepotism and corrup-
tion; poor economic management, exacerbated by the forced clo-
sure of the Bougainville Copper mine and threats to other major
resource projects; increasing pressure on land, and environmen-
tal degradation associated with mining and logging in some ar-
eas, and, of course, the Bougainville conflict itself, which amongst
other things brought tensions in Papua New Guinea’s relations
with its eastern neighbour, Solomon Islands.

The following chapters, written over a period of some 25 years
(but mostly over the last decade), look at a number of aspects of
Papua New Guinea’s political development since independence.
Before turning to these, however, the following pages briefly
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examine some of the key issues facing Papua New Guinea at the
beginning of the twenty-first century.

Political institutions

At independence, political parties in Papua New Guinea were
embryonic, but though some commentators predicted a transi-
tion to a single-party system, most foresaw the natural develop-
ment of a two-party system. A shift from a preferential voting
system to one based on a first-past-the-post poll was imple-
mented partly with a view (informed by political science litera-
ture) to encouraging the development of a two-party system. In
fact, however, a viable political party system never did develop.
Parties, which —apart from pre-independence differences about
the speed of the movement to independence —were never sharply
differentiated ideologically, remained fluid organisations, lack-
ing a mass base and generally revolving around a small group
of prominent politicians. Outside of parliament, they seldom had
much presence except at election time. (For a discussion of par-
ties in the first decade of independence see chapter 6.)

Despite predictions to the contrary, over successive elections
parties have tended to become less rather than more salient, and
as the number of candidates contesting elections has steadily
increased, the proportion of independent candidates has also
grown; in 1997, 73 per cent of all candidates, and 33 per cent of
winning candidates, stood as independents (Electoral commis-
sioner’s figures, see Kaiulo 1997:11). Many candidates in fact
choose not to align themselves with parties (or at least not to
declare alignments) so that, if elected, they are in a better posi-
tion to negotiate with the political brokers who, in the aftermath
of the election, scramble to put together a winning coalition.
Every government in Papua New Guinea since the pre-inde-
pendence election of 1972 has been a coalition government, and
because party loyalties are generally weak, and many members
can be readily persuaded (by, say, the offer of aministry in a new
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government) to change partners, coalitions have shown little
stability. Since independence, in every parliament the govern-
ment has changed mid term. This pattern of parliamentary be-
haviour has made for a pork-barrelling style of politics which is
not conducive to commitment to longer-term national policies.
The fact that in every election since 1972 a majority of candidates
have lost their seats exacerbates the situation and encourages
MPs to use their office to seek immediate gains. Politics, in other
words, is widely seen as a form of bisnis.

While there is little doubt that most voters expect the candi-
dates for whom they vote to serve their interests to the exclusion
of others’, there has nevertheless been a growing cynicism about
the behaviour of politicians, in and out of parliament. By the lat-
ter part of the 1990s this was reflected in a growing demand for
political reform. Calls for reform focused on two principal fea-
tures of the political system: the large and growing number of
candidates at elections, and the frequency of movement of MPs
from one party to another and of parties from one side of the
parliament to the other, associated with votes of no confidence
against the government in office.

The number of candidates contesting national elections has in-
creased at every election since 1972. In 1977, when the National
Parliament first reached its present size of 109 members, there
were 879 candidates, an average of just over 8 per electorate; in
1982 the number rose to 1125, in 1987 it was 1513, and in 1992
(notwithstanding a substantial increase in candidates’ deposit
fees) it had risen to 1655; in 1997 the number of candidates in-
creased again, by over 40 per cent, to 2372. This represented an
average of 22 candidates per electorate. In fact, several elector-
ates had more than 40 candidates and one, Northern [Oro] Pro-
vincial had 61. This has had two effects. First, with so many can-
didates, no strong party system, and a first-past-the-post voting
system, the winning candidate’s percentage of the total votes cast
has often been relatively small. In 1997, 16 candidates (14 per cent
of all winning candidates) won with less than 10 per cent of the
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vote; 95 (87 per cent) won with less than 30 per cent of the vote;
only four gained an absolute majority (Kaiulo 1997). For some
people, at least, this has raised questions about the extent of can-
didates’ mandates: in 1999, under a headline, ‘House is full of
“rejects’™, former prime minister Sir Michael Somare was re-
ported as telling a seminar organised by the Constitutional De-
velopment Commission that, with reference to the 1997 elections,
‘We were rejected by 80.20 per cent of the population. The na-
tional figures do not mandate the current Members of Parliament
to make decisions on their behalf’ (Post-Courier 7 September
1999). Second, with, say, 40 candidates, a candidate can (theo-
retically) win with just over 2.5 per cent of the vote; in an elec-
torate of (typically) around 30 000 voters this translates to around
750 votes. With the possibility that electoral contests might be
won with such small numbers, there have been increasing ten-
dencies (especially, it seems, in highlands electorates) for candi-
dates to tie up their ‘line’ by enforced bloc or clan voting, for
supporters of a particular candidate to forcibly prevent rival can-
didates from entering their area, and for stronger candidates to
put up lesser candidates within a rival candidate’s home area in
an attempt to split a clan or village vote. This sort of behaviour
has tended to restrict political campaigning in some parts of the
country, and has contributed to increasing electoral violence (see
for example the papers by Dinnen and Standish in Saffu 1996).
In 1987, with a view to reducing the number of candidates, it was
proposed to raise candidates’ fees from K100 to K1000 (a figure
slightly higher than per capitaannual GNP). This was overruled
by the judiciary, but before the 1992 elections the legislation was
revived, and passed; it did not, however, prevent the steady
growth in candidate numbers, which thus remains an issue of
concern. In 2000 there was talk of raising the fee to K10000.
The other issue of concern relates to votes of no confidence. In
1991, following several votes of no confidence, the constitution
was amended to increase, from six months to 18, the grace
period within which a government cannot be dismissed through
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a parliamentary no confidence vote. However, this has had only
a marginal impact on parliamentary behaviour: in 1993 Prime
Minister Wingti attempted to avoid an impending vote of no
confidence by resigning as prime minister and immediately seek-
ing reelection at a parliamentary session at which attendance was
dominated by his supporters (this stratagem was subsequently
invalidated by the judiciary and Wingti lost office), and in De-
cember 1998 Prime Minister Skate adjourned parliament to gain
a similar reprieve (but lost office in July 1999). At the time of
writing (September 2000) Prime Minister Morauta has an-
nounced his government’s intention to adjourn parliament for
six months beginning December 2000. Ultimately, however, the
movement of members across the floor of parliament and the
frequency of no confidence votes are a reflection of weak politi-
cal parties.

Demands for electoral reform were formulated in the 1980s
and legislative proposals were put forward, but the proposed
reforms did not materialise. Following a change of government
in July 1999, the incoming prime minister, Sir Mekere Morauta,
declared that a priority of his government was ‘to restore integ-
rity to our great institutions of state’. A Constitutional Develop-
ment Commission was set up to organise public consultation and
recommend action. Two principal measures have emerged from
this process.

The first is a draft Organic Law on the Integrity of Political
Parties and Candidates. In an attempt to strengthen the role of
political parties, the legislation provides for: registration of po-
litical parties; public funding of registered parties (on the basis
of the number of their elected MPs); limitations (albeit generous
limitations) on contributions to party funding, from local and for-
eign sources; financial incentives to encourage parties to nomi-
nate women candidates (in 1997 only two women were elected
to the 109-seat National Parliament); and restrictions on ‘party
hopping’ and the voting rights of independent MPs. Under the
proposed legislation, independents cannot vote on the election
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of the prime minister (and a candidate elected as an independ-
ent may not join a party until after the election of the prime min-
ister), or on amendment to the constitution, or on the budget.
Once affiliated with a party, if MPs leave that party their reasons
for doing so must be investigated by the Ombudsman Commis-
sion, who may refer the matter to the Leadership Tribunal; de-
pending on the outcome of this review, members may lose their
seats, or at least be made to refund campaign expenses paid by
the party and be barred from holding ministerial or other par-
liamentary office. Opponents of the proposed measures argue
that the public funding of parties will advantage the existing
major parties, and that restrictions on the rights of independent
MPs and on ‘party hopping’ are undemocratic; however there
appears to be a good deal of support for the legislation, which
passed the second reading stage in August 2000.*

The second important measure is a proposal to change the
electoral system from first-past-the-post to some form of optional
preferential voting (as was introduced at the provincial level in
Manus in 1993). This proposal runs counter to the opinion ex-
pressed by the Electoral Commissioner, who in his report on the
1997 election said:

The re-introduction [of optional preferential voting] is premised
on the need to reduce the number of candidates to ensure that the
MP has a wider basis of support and endorsement, and also to
promote collaboration amongst candidates and counter the surge
in violence. Whether that system will be able to achieve all these,
ifitwere re-introduced, is a moot point. What is very clear, though,
from the point of view of administering the election process, is
that it will be more costly, become slower and less tidy. [Kaiulo
1997:13]

Itis certainly far from clear that a change in the electoral sys-
tem, if implemented, will bring about the desired change in elec-

* In November 2000 the government failed to get the bill through the
third reading, but the following month it was passed.
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toral behaviour, and the arguments against more complex vot-
ing procedures are strong. Nevertheless there appears to be wide-
spread support for this measure also, even amongst MPs, on
whom it will have an unpredictable impact.

Amongst other measures to restore integrity to the nation’s
political institutions, the Morauta government has announced
its intention to set up a National Anti-Corruption Agency, which
will coordinate the activities of several government departments
and agencies involved in addressing the problem of growing cor-
ruption, and there is support for a separate Independent Com-
mission Against Corruption.

Law, order and state capacity

Questions about politicians’ mandates and the susceptibility of
governments to votes of no confidence — and thus, ultimately
about the legitimacy of the state — have both affected and been
affected by what is generally referred to as the ‘law and order’
situation.

Already in the 1970s Papua New Guinea was experiencing an
upsurge of inter-group (‘tribal’) fighting in the highlands and
growing lawlessness associated with ‘raskolism’ (essentially
gang-based petty criminality) in both urban and rural areas.
There were even calls for the deployment of the PNGDF in sup-
port of police to quell inter-group fighting. Such problems be-
came worse during the 1980s, as inter-group fighting escalated
and growing numbers of disaffected young men in both towns
and villages joined the raskol ranks. In 1984 the PNGDF was first
called out during a state of emergency in Port Moresby, and sub-
sequently police and soldiers carried out joint operations dur-
ing states of emergency in the highlands and other provinces, as
well as further operations in the capital. Increasingly frustrated
by their inability to counter the rise in criminal activity, police
mobile squads resorted to draconian measures, including, on
occasion, the burning of houses, killing of pigs, assault of sus-
pects, and even looting and rape. Such actions further alienated
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citizens from the state, and by the 1990s the state had acquired a
sizeable liability for compensation payments to communities,
arising from police action.

A number of commentators has suggested that deteriorating
discipline within the PNGDF, which became evident both before
and after the Bougainville conflict began, was at least in part a
consequence of the PNGDF’s involvement in internal security
operations. Adverse perceptions of the security forces were cer-
tainly exacerbated by the politicisation of both police and the
PNGDF and by the evidence of declining morale and discipline
within both police and the army. On the anniversary of independ-
ence, in September 2000, disgruntled soldiers of the PNGDF’s
Second Battalion in Wewak went on a rampage, burning down
the regimental headquarters and officers’ mess. A subsequent
Ministerial Task Force on Defence headed by Defence Minister
Taranupi reported that the basic needs of the PNGDF were not
being met, that basic management structures and systems were
not appropriate or not working, and that critical issues relating
to the mission and purpose, capacity, resourcing and structure
of the Force needed to be reviewed. The prime minister overshad-
owed a ‘radical overhaul’ of the PNGDF and Defence Depart-
ment.

By the 1990s private security was one of the fastest growing
industries in Papua New Guinea — particularly around urban
businesses and big resource projects — and there were sugges-
tions that a Gurkha force be brought in to support police and
army in internal security operations. It was a short step from this
to the engaging of the ‘military consultants’ Sandline Interna-
tional in 1997 in an attempt to do what the security forces had
proved incapable of doing, namely bringing an end to the
Bougainville rebellion. The rejection of Sandline by PNGDF
Commander Brigadier General Singirok was popularly ac-
claimed at the time but set an unfortunate precedent, and in
the aftermath of the Sandline affair the PNGDF has been
factionalised. These subjects are addressed in chapters 10 and 11.
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Within government itself there has been an increasing inci-
dence of nepotism and corruption; in 1996 then governor of the
Bank of Papua New Guinea, Mekere Morauta, commented that
‘the most corrosive and intractable problem we face now is cor-
ruption’. This situation perhaps reached a climax during the
government of Bill Skate (1997-1999), despite the widespread
demand, during the 1997 elections, for clean government. As
noted above, the Morauta government is addressing these issues;
it has also handed down guidelines to regulate the controversial
Rural Development Funds, which are allocated to each MP for
expenditure in his or her electorate. Nevertheless, a number of
members of the former Skate government have retained minis-
terial portfolios in the new government and a culture of exploit-
ing public office for personal gain seems to have become en-
trenched. This in turn contributes to popular cynicism about
politics and politicians, and is frequently cited as a rationalisa-
tion for raskolism and other criminal activity: if political leaders
can steal from the people and get away with it, some argue,
raskolism is just another form of income distribution.

The same attitudes have contributed to a culture of compen-
sation demands, including rolling demands for compensation for
land used for schools, missions, airstrips, roads, and other pub-
lic infrastructure, which have become a significant source of lo-
cal tensions and an impediment to development and the provi-
sion of government services.

Provincial and local-level government

As described in chapters 7 and 8, in 1976 Papua New Guinea
introduced a system of provincial government, in part to coun-
ter the separatist threats on Bougainville. Over subsequent years
provincial government had a mixed record, working well in some
provinces, especially as the capacity of the national government
to deliver services deteriorated, but poorly in others.

In 1987 | commented, ‘Whatever its shortcomings, provincial
government now seems to have become an inescapable part of

10
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Papua New Guinea’s political landscape’. By the 1980s, however,
many national MPs were beginning to see provincial govern-
ments as a threat to their electoral base, and in several instances
the suspension of provincial governments seemed to have as
much to do with tensions in relations between national and pro-
vincial politicians as with poor performance (particularly finan-
cial mismanagement) by provincial governments. In 1995 the
system of elected provincial governments was replaced, under
an Organic Law on Provincial and Local-Level Governments, by
asystem in which provincial governments were to comprise the
national MPs from the province and representatives of local-level
governments, up to three ‘paramount chiefs or their appointed
nominees’,! a nominated woman representative and up to three
other appointed members. A range of functions was decentral-
ised further to local-level governments. At the time, critics of the
‘reforms’argued that, in most provinces, local-level governments
did not have the capacity to carry out the tasks delegated to them,
and that the inevitable effect of the new legislation would be to
re-centralise powers under national MPs (see chapter 8). Oppo-
sition to the 1995 legislation from within the government resulted
in several members being dropped from cabinet, and precipitated
a split within the Pangu Pati.

Five years after these reforms were introduced the critiques
of the changes seem to have been largely borne out. In May 2000
Prime Minister Morauta observed that the system was not work-
ing. The capacity of local-level governments is for the most part
weak, and although no comprehensive study has been under-
taken to date, in most provinces joint district planning and budget
priorities committees appear to have been dominated by national
MPs. At a legal seminar held in September 2000 it was claimed
that since 1997 all 18 provinces and 284 local-level governments
have been operating illegally (reported in Post-Courier 11 Sep-
tember 2000). As this volume was going to press, two provincial

! The re-discovery of ‘chiefs’ is discussed in chapter 9.

11
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governments were suspended. A new review of the provincial
and local-level government system has been foreshadowed.

Bougainville

Initially, the Sandline affair boosted the peace process on
Bougainville. Negotiations between the Papua New Guinea gov-
ernment and the Bougainvilleans were resumed in 1997 and
meetings in New Zealand in July and October resulted in the
‘Burnham Declaration’ and the ‘Burnham Truce’, which laid the
basis for continuing peace talks. A further meeting in Australia
produced the ‘Cairns Commitment on Implementation of the
Neutral Regional Truce Monitoring Group (TMG) for Bougain-
ville’; the TMG, which included unarmed military and civilian
personnel from New Zealand, Australia, Fiji and Vanuatu, com-
menced operations in December 1997. The following month,
another meeting in New Zealand culminated in the ‘Lincoln
Agreement on Peace, Security and Development on Bougain-
ville’; this provided the basis for a ceasefire, which came into
effect at the end of April 1998, and paved the way for the Papua
New Guinea government’s agreement to rescind the call-out of
the PNGDF and to establish a demilitarised neutral zone around
the minesite town of Arawa. On the Bougainvillean side, it was
agreed to establish a Bougainville reconciliation government.
The ceasefire duly came into effect and the TMG was replaced
by a Peace Monitoring Group (PMG). The reconciliation govern-
ment was also established, in the form of a Bougainville People’s
Congress (BPC), elections for which were held in May 1999.
Former premier Joseph Kabui became chairman of the BPC.
Peace talks continued throughout 1998 and 1999; at the same
time, reconstruction and restoration of services proceeded, and
reconciliation processes were undertaken at the local level. The
peace process did not go smoothly, however. First, at the end of
1998 the National Parliament rose without passing the necessary
legislation to continue to exempt Bougainville from the provin-
cial and local-level government legislation which had been en-

12
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acted in 1995, thus potentially undermining the situation of the
reconciliation government. Second, in 1999 the Bougainville re-
gional member, John Momis (who stood to become provincial
governor if Bougainville were to come under the Organic Law
on Provincial and Local-Level Governments) challenged the
continuing suspension of the provincial government; in Novem-
ber 1999 his appeal was upheld. This could have been a serious
threat to the peace process. Once again, however, the various
parties were able to come together; the BPC and a Bougainville
Interim Provincial Government (BIPG), headed by Momis, have
maintained the dialogue with the national government, with the
BPC acting as an advisory body to the BIPG.

The main sticking points in the negotiations have been the
issues of disarmament and weapons disposal, and the Bougain-
villean demand for a referendum, which includes the option of
independence. The national government has agreed to grant
Bougainville ‘a high degree of autonomy’ and its chief negotia-
tor, Sir Michael Somare, has ultimately supported the demand
for a referendum ‘in an effort to avoid a dangerous impasse in
the current peace talks’; but the content and timing of the refer-
endum have yet to be agreed upon, and Prime Minister Morauta
has maintained the position adopted by his predecessors in re-
jecting the possibility of independence for Bougainville.

In mid 2000 Bougainville leaders were again expressing
frustration at the slow progress of negotiations and apparent
lack of commitment on the part of the national government,
and former Bougainville Revolutionary Army leaders Sam
Kauona and James Tanis were forewarning of a possible resump-
tion of armed conflict if Bougainvillean demands were not
met. A substantial agreement was to have been reached by 15
September 2000, the 25th anniversary of independence, but in
September the deadline was extended. In short, the peace proc-
ess has come a substantial way since 1997, but it remains fragile.
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External relations
Shortly before gaining independence Papua New Guinea
adopted a foreign policy of ‘universalism’ — ‘taking the middle
path without veering to either side on questions relating to po-
litical ideologies, creeds or governmental systems’. This policy
was revised in 1981 to one of ‘selective engagement’, recognis-
ing the significance to Papua New Guinea of its relations to
Australia, Indonesia, Solomon Islands, and the country’s major
economic partners. In the early 1990s Prime Minister Wingti gave
the policy a ‘Look North’ emphasis, acknowledging the economic
and potential political importance of relations with Papua New
Guinea’s Asian neighbours, and implicitly questioning the con-
tinuing strength of the ‘special relationship’ with Australia.

The shift in Australia’s development assistance programme,
progressively, from one of general budgetary support to one of
targetted programme aid has not been well received in Papua
New Guinea, and as the Bougainville crisis developed there was
a growing sentiment in Papua New Guinea — especially within
the PNGDF - that Australian military assistance fell well short
of Papua New Guinea’s needs. Relations reached something of
a low point during the Skate administration, but turned around
after the election as prime minister of Sir Mekere Morauta.

Following tensions across the Indonesia-Papua New Guinea
border in 1984, Papua New Guinea and Indonesia in 1986 signed
a Treaty of Mutual Respect, Friendship and Co-operation (see
chapter 14). The same year the Melanesian Spearhead Group was
formed between Papua New Guinea, Solomon Islands and Van-
uatu. (Fiji, which had experienced its first coup in 1987, was not
an initial signatory but the way was left open for Fiji to join.) On
Papua New Guinea’s initiative, a Joint Declaration of Principles
was signed by Australia and Papua New Guinea the following
year.

During the Bougainville conflict Solomon Islands became a
conduit for escape from Bougainville, and for the supply of weap-
ons, ammunition, medicine and other items to Bougainville.

14
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Consequent heavy-handed actions by the security forces, includ-
ing raids into Solomon Islands, caused a pronounced deteriora-
tion in relations between the two Melanesian neighbours. In 2000,
relations had recovered, but the rapid escalation of conflict within
Solomon lIslands, primarily (but not exclusively) along ethnic
lines between people from Guadalcanal and Malaita, has raised
possibilities of the Solomons conflict spilling over into Papua
New Guinea, particularly if the western Solomons (where there
have been longstanding separatist sentiments) gravitate away
from the Guadalcanal-Malaita conflict and towards Bougainville.

With the re-emergence of regional conflicts in Indonesia fol-
lowing the fall of Soeharto, and renewed demands for West Pa-
puan independence, there is also increased possibility of new
tensions along Papua New Guinea’s western border.

The next twenty-five years

Where does that leave Papua New Guinea, 25 years after inde-
pendence? In chapter 15 | have argued that while the prophe-
cies of doom in 1975 were not borne out in the first decade of
independence, developments over the first 25 years have been
disappointing. While Papua New Guinea has maintained an
unbroken record of demaocratic government, the promise of the
early nationalist leaders has failed to translate into a sense of
national identity and purpose: electoral politics remains essen-
tially parochial; national politics has for the most part been domi-
nated by personal politicking for short-term gain; political par-
ties have not developed to play the expected role of selecting
candidates, articulating issues and keeping MPs accountable;
there has been little development of a civil society, and the qual-
ity of governance has been poor. In chapter 15 | have suggested
that Peter Ekeh’s concept, derived from Nigerian experience, of
aprimordial culture, was useful in explaining some of the prob-
lems confronting Papua New Guinea at the beginning of the
twenty-first century; certainly, as is also argued in chapter 16,
these problems are not unique to Papua New Guinea.
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On the positive side, despite its extreme linguistic fragmen-
tation and potential for conflict along ethnic lines, ethnic tensions
have been relatively minor. This is particularly so with respect
to language itself: Papua New Guinea does not have an explicit
policy on language, with the result that Tokpisin has naturally
developed as the dominant lingua franca, while English has be-
come the principal language of education, administration and
commerce, and the country’s 850 or so vernacular languages are
being used in early education and adult literacy programs. An-
other positive element in the situation is that Papua New Guin-
eans themselves are aware of their problems —none more so than
Prime Minister Morauta —and are taking steps to address them.
What is needed, however, is less institutional reform than a fun-
damental shift in patterns of political behaviour. If Papua New
Guinea can achieve this, it will have done what few other post-
colonial states have managed to accomplish.
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PORT MORESBY AND THE BUSH: PAPUA
NEW GUINEA'S FIRST
POST-INDEPENDENCE DECADE*

In September 1985 Papua New Guinea celebrated its first dec-
ade as an independent nation. The occasion was not without its
detractors. Amongst residents in the national capital, Port
Moresby, there were complaints that the festivities — stage-man-
aged by a long-serving expatriate — were geared primarily to
foreign visitors and neglected ordinary Papua New Guineans.
Amongst the foreign visitors some Australian former residents
left with a feeling that the place was not what it used to be in
their day; they spoke of the scruffiness of Port Moresby, of the
high security fences which have gone up around urban resi-
dences in recent years, of high prices, and administrative ineffi-
ciency. In the country’s 19 provinces the celebrations were often
very modest and sometimes rather disorganised affairs, partly
reflecting a general tightness of budgets and partly because in
some provinces the capacity to organise such events is weak. But
despite the niggling, Papua New Guineans could point with
pride to their country’s achievements.

Following Papua New Guinea5 third national elections in 1972
Michael Somare became chief minister at the head of a national-
ist government. He subsequently led the country to self-govern-
mentin 1973 and independence in 1975. In a situation which begs
comparisons with the Labor government which came into office
in Australia in the same year, Somare in 1972 faced a number of

*  This paper, which reviews the first decade of Papua New Guinea’s in-
dependence, was first published in Current Affairs Bulletin 63(8), January
1987.
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problems. He and his political colleagues were inexperienced in
government; they desired a basic social, political and economic
transformation of their country in the shortest possible time and
they distrusted much of the inherited Australian-dominated
bureaucracy. In addition the Somare government seemed to be
faced with a serious threat of political fragmentation from a
variety of local and regional movements, including a loosely
articulated separatist movement on the copper-rich island of
Bougainville.

Compared with the Whitlam government, let alone with the
experience of other newly independent states in Africa and Asia,
Papua New Guinea fared well. Within the framework of a ‘home
grown’ constitution a parliamentary system became firmly es-
tablished. Somare was returned as prime minister in 1977, as
leader of a four-party coalition, and though he lost office through
a vote of no confidence in 1980, he was returned after the 1982
elections. He retained office until late 1985 when a split within
his Pangu Pati and a further vote of no confidence brought former
Deputy Prime Minister Paias Wingti to office. There were, in
other words, only three changes of government between 1972
and 1986 and on each occasion the changeover proceeded
smoothly along constitutional lines.

Administratively, the public service survived a rapid locali-
sation and some fundamental restructuring, though it remains
large and in a number of respects (particularly its ability to de-
liver services to rural areas) its efficiency has declined. Economi-
cally, the government established a viable financial system (at the
time of writing, in 1986, the Papua New Guinea kina exchanged
atarate of about K1=$A1.54) and, greatly assisted by Australian
budgetary support, successive governments have acted with rea-
sonable fiscal restraint. Although, like many other export-ori-
ented Third World countries, Papua New Guinea’s economy has
suffered from fluctuating commodity prices and adverse move-
ments in its terms of trade, large-scale mining ventures have pro-
vided, and seem likely to provide for some time, boosts to for-
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eign exchange earnings, government revenue and private invest-
ment. [Following the outbreak of fighting on Bougainville in 1988,
the Panguna gold and copper mine closed in 1990. See chapter
12.] The threat of political fragmentation has subsided, in large
part as a result of an ambitious programme of political decen-
tralisation. Despite the problems — and they are not inconsider-
able — provincial governments are now well entrenched and are
becoming increasingly a source of political and administrative
initiative. [A later assessment of the provincial government sys-
tem is contained in chapter 7.] Externally, apart from recurring
flurries along the border with Indonesia, Papua New Guinea has
enjoyed cordial relations.

This extremely superficial and generally positive review, how-
ever, should not be taken to imply that Papua New Guinea does
not have problems. A more balanced assessment of where Papua
New Guinea stands after 11 years of independence might be
gained by looking in somewhat more detail at developments in
five broad areas: party politics; the economy; provincial govern-
ment; the ‘law and order’ issue in its broader socio-economic
context, and the Papua New Guinea-Indonesia border.

Party politics

In the later years of colonial rule there was a common expecta-
tion amongst political commentators that, with the establishment
of parliamentary democracy, a stable two-party or three-party
system would develop (though some more radical thinkers pre-
dicted a democratic one-party state). Indeed, by 1972 there were
four political parties with a significant following, as well as a
small number of regionally-based popular movements
(including the separatist Papua Besena and the Gazelle-based
Mataungan Association) which supported candidates in the elec-
tions of that year. About a quarter of the candidates who stood
in 1972 were endorsed or supported by political parties. Although
the highlands-based and generally conservative United Party
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(UP) gained the greatest number of successful candidates, the
outcome of the 1972 election was a coalition government domi-
nated by the progressive Pangu Pati under the leadership of
Somare. The other principal elements of the coalition were the
People’s Progress Party (PPP) led by Julius Chan, the National
Party (NP) led by Thomas Kavali and later by lambakey Okuk,
and the Mataungan Association, whose most prominent spokes-
man was John Kaputin. Despite some differences, ideological and
personal, this coalition survived more or less intact throughout
the life of the 1972-77 parliament.

In the country’s first post-independence election, in 1977, par-
ties were somewhat more salient but again the outcome of the
election was determined by post-election lobbying of successful
candidates and the Somare-Chan coalition was returned to
power. Okuk, who had been sacked from the Somare ministry
and had crossed the floor in 1976, subsequently emerged as
leader of the opposition. As the result of a falling out between
Somare and Chan, in 1978 the PPP withdrew from the coalition,
but a split within the UP brought some of that party’s members
across the floor and Somare was able to survive three parliamen-
tary votes of no confidence. In early 1980, however, further ten-
sion in the coalition led to the withdrawal of prominent islands
members Kaputin and Fr John Momis and the creation of a new
party, the Melanesian Alliance (MA). Soon after, a successful no
confidence motion removed Somare from office and Chan be-
came prime minister at the head of a National Alliance govern-
ment comprising PPP, NP, MA, Papua Besena and the remnants
of UP. This improbable coalition remained in office until 1982,
when Papua New Guinea held its second post-independence
election.

In 1982 political parties were more visible and more active than
inany previous election. Pangu, PPP, UP, NP, MA and the Papua
Party (Papua Besena) all fielded candidates, and two new groups
— the Papua Action Party and a predominantly Papuan ‘Inde-
pendent Group’, headed by former Defence Force commander
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Ted Diro—emerged as significant contenders. About 60 per cent
of the 1125 candidates were endorsed by one (or more) of these
eight parties. In several important respects, however, party struc-
tures were tenuous: except perhaps for Pangu, no party had an
effective mass organisation and not even Pangu could claim a
nationwide organisation; party attachment often meant little
more than the use of a label; in a number of cases candidates
stood for one party after failing to gain the endorsement of an-
other; some candidates were endorsed by more than one party,
and party members frequently stood against endorsed candi-
dates of their own party. Moreover, while party voting was gen-
erally agreed to have been significant in 1982, personal, regional
and clan loyalties remained critically important for the great
majority of voters.

The outcome of the 1982 election was a victory for Pangu and
Somare was duly reelected prime minister of a government com-
posing Pangu, the bulk of UP members and some independents.
Avyoung highlander, Paias Wingti, became deputy prime minis-
ter (his appointment over more senior Pangu members being a
recognition of the importance of the highlands vote). Leadership
of the opposition passed to Diro, but when in the following year
Okuk —who had failed to gain reelection in Simbu in 1982 —was
returned in an Eastern Highlands by-election, Diro stepped
down in his favour. There are few dull moments in Papua New
Guinea politics, however, and early in 1985 simmering dissen-
sion within Pangu culminated in a split in the party. Wingti and
15 others crossed the floor, announcing the formation of a new
party, the People’s Democratic Movement (PDM). Somare sub-
sequently survived a no confidence vote, with support from the
NP and, surprisingly, the MA and with the PPP abstaining. MA
parliamentary leader Momis replaced Wingti as deputy prime
minister.

Meanwhile, the mercurial Okuk, who had lost his new seat in
late 1984 following a challenge to his residential qualifications,
was voted back again in another by-election in mid 1985 and
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immediately began pressing for a cabinet post. When Somare
ignored these demands Okuk crossed the floor, hoping to take
with him the rest of the NP members (two of whom had portfo-
lios in the Somare government). Instead he precipitated a split
in the NP.

Somare’s victory of March 1985, however, proved to be short-
lived. In November there was another vote of no confidence and
this time the vote went against Somare. Wingti became prime
minister, with Chan as his deputy; Okuk was given the import-
ant Primary Industry portfolio.

The new government — a coalition of PDM, PPP, NP, UP and
Papua Party —erupted in a series of public confrontations and in
1986 three ministers resigned under pressure, two to face court
charges and another following allegations of bribery. Internal
friction also continued to plague Pangu. In the early months of
1986 three senior members of Pangu (Tony Siaguru, Barry
Holloway and John Nilkare) broke away, forming a group they
labelled the Pangu Independent Group (PIG) — and hence the
‘three little PIGs’). They were joined by two more disgruntled
members and, having been disowned by Pangu, announced the
creation of a new party, the League for National Advancement.

Thus, 11 years after independence and 22 years after its first
national election Papua New Guinea had a plethora of political
parties, and if history is any guide more could be expected to
emerge as politicians mobilised for the national election in May-
June 1987. Of the eleven groups mentioned in this brief survey,
however, only five — Pangu, PPP, NP, UP and the more recent MA
— can claim any substantial continuity. Of these, the NP, which
began life in 1970 as in effect a highlands-based Pangu equiva-
lent, has had an erratic career whose ups and downs have largely
reflected the fortunes of Okuk, and though the UP has survived
for almost as long as Pangu, it has lacked cohesion and coher-
ence. All, moreover, are essentially parliamentary parties, com-
ing to life in the electorates only at election time.

While the run-up to the 1987 election may produce a more
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effective mass organisation and some geographic broadening of
support, at least for the major parties (including the PDM), the
fact remains that at present parties tend to be regionalised, not
markedly differentiated from one another by ideologies or poli-
cies, and to revolve around their parliamentary leadership. It thus
seems likely that in 1987, as in previous elections, voting outside
the big cities will be determined more by personal, clan and re-
gional loyalties than by party affiliation and that the leadership
of the nation will pass to those who are most successful in cob-
bling together a workable coalition after the votes have been
counted. Indeed deals are already being done — Pangu and MA,
for example, have agreed not to compete against one another in
the East Sepik and North Solomons regional electorates (those
now held by Somare and Momis respectively) —and it is a safe
bet that over the next few months the activities of politicians both
in government and in opposition will be conducted with an eye
firmly on the electorate. Some commentators have been critical
of this ‘fluidity’ of the party system, seeing it as a source of ‘in-
stability’, but it might equally be argued that the absence of sharp
ideological or class-type cleavages in the political system has
served the young nation well and has contributed to the sustain-
ing of a democratic parliamentary system.

The economy

After something of a boom in the early 1970s, the performance
of the Papua New Guinea economy over the decade to the mid
1980s was disappointing in relation both to the earlier period and
to the economic performance of other countries in the region. Real
GDP has grown at an average annual rate of about 2 per cent, a
rate slightly less than the rate of increase in population. On the
other hand, estimates of growth in the non-cash economy and
various social indicators suggest that the wellbeing of most ru-
ral villagers — and that accounts for over 80 per cent of the Papua
New Guinea population — has steadily improved: levels of health
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and nutrition are generally higher; most villagers enjoy better
access to services, and participation in the cash economy is
greater.

Since coming into production in 1972, the Bougainville cop-
per mine has been a major contributor to Papua New Guinea’s
development. In the early 1980s exports of gold and copper from
Bougainville comprised over 50 per cent of total exports and
revenue from the mine provided around 20 per cent of govern-
ment revenue. A second major gold and copper mine, at Ok Tedi,
commenced production in 1984 but the Ok Tedi operations have
been plagued by disputes between the operating company and
the government over the conditions of the original agreement.
Three other major gold prospects, at Porgera, Lihir and Misima,
were currently under development in 1986 and there have been
promising discoveries of oil in the Southern Highlands.

Tree crops provide the other major source of export earnings,
with coffee the most important, followed by oil palm and cocoa.
Output and export prices for most of these crops held up
fairly well during the early 1980s, though all are subject to
sizeable fluctuations in world prices. The discovery of coffee
rustin smallholder plantations in the highlands, Madang and the
Sepik, however, posed a serious threat to the future of
this industry, which in the early 1980s contributed about 14
per cent of total export revenue. Measures to combat the
fungus are being taken but climatic conditions and the fact that
about three quarters of the output of the industry comes from
smallholders, mainly in fairly remote areas, make effective action
difficult.

Apart from mining and agriculture, Papua New Guinea’s eco-
nomic prospects do not seem to be particularly promising: fish-
eries and timber have made significant contributions to export
earnings but the development of manufacturing is constrained
by lack of skilled manpower and relatively high wage levels.

The government sector plays a major rule in the Papua New
Guinea economy — a heritage of the Australian colonial period -
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and the high level of government spending has been sustained
only by continuing substantial aid from Australia. In the first
three years of independence, aid from Australia— mostly in the
form of general budgetary assistance — accounted on average
for 38 per cent of total budget expenditure. By 1980 the propor-
tion had fallen to 29 per cent, but since then it has remained at
about that level. Thus, despite the stated commitment of succes-
sive governments and opposition parties to a greater degree of
national fiscal self-reliance, Papua New Guinea remained heav-
ily dependent on Australian aid. In July 1985 the two countries
negotiated a new five-year agreement to cover the period
to 1991. Under this agreement Papua New Guinea was to
receive a total of $A1400 million with annual grants declining
by 3 per cent per annum and a further 2 per cent per annum be-
ing shifted from general budgetary assistance to programme
aid. In August 1986, however, in presenting the 1986/87 budget
the Australian government announced that aid to Papua New
Guineawould be cut by some $A10 million in the current finan-
cial year. Less than four weeks later, foreign minister Hayden,
while visiting Port Moresby, gave notice that Australian aid to
Papua New Guinea may be further cut; a figure of $A45 million
per annum was mentioned. The Australian government’s deci-
sion to renege on its agreement brought a predictable and justi-
fiable sharp reaction from Papua New Guinea’s deputy prime
minister and finance minister Chan, and from the foreign min-
ister. The impact of further reductions in Australian aid is of
particular concern to the Papua New Guinea government in
view of warnings from the IMF concerning the growth of the
country’s external public borrowing.

Papua New Guinea’s economic prospects are thus not exactly
bleak, but neither do they provide grounds for complacency. The
maintenance of sound economic management and fiscal respon-
sibility is thus a prerequisite of the future economic wellbeing of
the country, a fact which seems to have been well recognised
by the Wingti government.
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Provincial government*

The Constitutional Planning Committee (CPC) which drafted
Papua New Guinea’s constitution in 1974 recommended a ‘fully
decentralised system of unitary government’, partly as a means
of maximising popular participation in government and partly
to accommodate the demands for regional and local autonomy
which had emerged in the years preceding independence. In the
event, decentralisation was not written into the constitution but
in 1977, under pressure from Bougainvillean politicians who had
made a unilateral declaration of independence of the North Solo-
mons, the government passed legislation, in the form of an Or-
ganic Law on Provincial Government, which provided the ba-
sis for delegation of political and administrative powers to the
country’s 19 provinces, broadly in accordance with the CPC’s rec-
ommendations. Interim provincial governments were estab-
lished in all provinces in 1977 with elections for provincial as-
semblies to follow as soon as practicable. Selected functions were
transferred from the national government during 1977-79 and
by mid 1979 four of the 19 provinces had achieved full financial
responsibility (i.e. provincial control of all funds available to the
province, most of which come in the form of transfers from the
national government). It was, however, more than two years
before another province attained full financial responsibility and
in 1986 fewer than half of the provinces had it. In the meantime
two provinces had run into serious financial difficulties as the
result of maladministration and had been bailed out by condi-
tional loans from the national government.

The task of establishing viable governments in provinces of
widely varying fiscal and administrative capacities, and in an
atmosphere of frequently intense local politics, was understand-
ably not easy. It was made more difficult by the resistance which
many national government officials offered to decentralisation

* For a more recent assessment of provincial government see chapter 7.
Also see May and Regan with Ley (1997).
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and by frequent opposition from national politicians who saw
provincial governments as a challenge to the bases of their elec-
toral support. Critics of provincial government —and there have
been many - have described it as wasteful and as failing to
achieve the objective of bringing government closer to the peo-
ple. They have had no difficulty in finding instances to cite of
financial excesses and mismanagement, inefficiency, nepotism
and corruption. In 1983 the Organic Law on Provincial Govern-
ment was amended to make it easier for the national government
to suspend provincial administrations. Soon after, governments
were suspended in four provinces: Enga, Manus and Simbu in
1984 and Western (Fly River) in 1985. (Provincial government
was reinstated in Manus 12 months after its suspension, follow-
ing a new election; Simbu, suspended late in 1984, recommenced
operations after the national parliament went into recess with-
out passing the necessary legislation to extend its suspension).
Several other provincial governments may consider themselves
fortunate not to have been suspended, including Central
Province (the province surrounding the national capital, Port
Moresby), whose premier is currently facing charges of misus-
ing government funds. In addition, several measures have been
taken over recent years which are generally seen as partially
reversing the trend of decentralisation, for example the with-
drawal of some delegated functions, the allocation of funds to
national politicians to spend in their provinces, tighter controls
over provincial finances, and a decision to do away with the
National Fiscal Commission (which was set up under the Organic
Law to mediate on fiscal matters).

In 1984 Somare, whose lack of enthusiasm for provincial gov-
ernment is longstanding, responded to criticisms of decentralisa-
tion by proposing a plebiscite to advise on the future of provin-
cial government. This brought a quick reaction from the support-
ers of decentralisation, however, and in the Islands region the
provincial premiers threatened secession if provincial govern-
ment were abolished. Instead, Somare referred the subject to a
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select parliamentary committee headed by Siaguru. The parlia-
mentary committee’s inquiry was in progress in November 1985
when the change of government occurred and one of the first acts
of the Wingti government was to scrap it, ostensibly as an
economy measure but also perhaps because the principal mov-
ers in the enquiry were his political rivals.

Whatever its shortcomings, provincial government now seems
to have become an inescapable part of Papua New Guinea’s
political landscape. Not only are provincial governments well
entrenched politically, they have become, as suggested earlier,
important sources of political and administrative initiative in
some areas of policy; moreover, as the administrative capacity
of the national government comes more closely into question,
provincial governments are sometimes seen as having an increas-
ingly important role in the delivery of services to the more re-
mote rural areas.

Apart from the regular intergovernmental contacts provided
through the annual Premiers’ Council meetings, and informal
provincial secretaries and regional premiers’ conferences, politi-
cal linkages have developed between the two levels. Not only
does provincial government seem to be emerging as a stepping
stone to careers in national politics but a number of politicians
who have lost seats in national parliament have re-emerged as
influential figures in provincial assemblies. One effect of this
(often an offshoot of tensions between national and provincial
politicians) has been a ‘provincialisation’ of national politics. In
an extreme case, in Morobe Province, where the outspoken pre-
mier Utula Samana seems likely to be a candidate in the 1987
national election, there is talk of a Morobe Independent Group
screening the provincial candidates of all major parties in 1987
to ensure their loyalties to the province. On the other hand there
also seems to be an emerging tendency to extend (national) party
politics into provincial assemblies. Initially, in most provinces
there was opposition to political parties, which were seen as
potentially disruptive of the small-scale politics of provinces, but

28



Port Moreshy and the Bush

in recent years party alignments have become increasingly evi-
dent in provincial assemblies.

All this points to a critical need to raise the integrity and effi-
ciency of provincial governments and to provide effective, non-
antagonistic lines of communication between the national gov-
ernment and the provinces.

Law and order

In the mid 1980s a good deal of attention was being given — in
Papua New Guinea as well as in the Australian media - to the
deteriorating ‘law and order’ situation in Papua New Guinea.
In 1981 the government appointed a committee of review on law
and order and the following year it initiated a review of the po-
lice force. In 1983 another committee was established to review
policy and administration on crime, law and order and in the
same year a major study of law and order was commenced un-
der the joint direction of the Institute of National Affairs and the
Institute of Applied Social and Economic Research; the INA/
IASER report became available in 1984. On the basis of these
enquiries, in 1984 the government announced a series of meas-
ures (the ‘49 measures’) to combat the breakdown of law and
order, and appointed a task force to oversee their implementa-
tion. Another task force on law and order was created in the fol-
lowing year, which also saw the declaration of a state of emer-
gency in Port Moresby.

There have been three major elements underlying this concern:
anincrease in tribal fighting, particularly in the highlands prov-
inces; an apparent upsurge in the incidence of urban crime, es-
pecially crimes of violence; and the emergence of organised crime
networks, particularly what are referred to in Papua New Guinea
as raskol gangs. Behind all of these developments are some
broader questions concerning the changing nature of Papua New
Guinea society and the role of the state.

Pre-contact Papua New Guinea society was characterised by

29



State and Society in Papua New Guinea

an extraordinarily high degree of social and political fragmen-
tation and by a fairly high degree of violence. During the colo-
nial period much of the energies of the administration were di-
rected at preventing fighting between the numerous small com-
munities and bringing them together within the framework of a
modern state. In most coastal areas the period of colonial rule
was sufficiently long that the bases of inter-group fighting were
resolved or forgotten. However, in the highlands and some other
parts of the country, where the period of effective control was
historically quite short, as the authoritarianism of colonial rule
gave way to the more democratic political processes of the inde-
pendent state, tribal fighting simply resumed where it had been
interrupted. Improvements in transport and communication, the
introduction of new political institutions, and the widespread use
of alcohol increased the possibilities for tribal fighting and
brought some modifications in the way it was conducted.

In the towns, large-scale unemployment, especially amongst
young people, a marked imbalance in the ratio of males to fe-
males amongst urban migrants, and an increasingly obvious dis-
parity between a relatively affluent urban elite — Papua New
Guinean and foreign —and the mass of the urban population all
contributed to the apparent upsurge in crime, though it is worth
noting that urban crime has affected the poor and the weak in
towns at least as much as it has affected the wealthy and the
powerful. Not all criminals, moreover, come from the underprivi-
leged. For example, an East European-born resident was charged
in 1986 over possession of stolen car parts (he was said to have
been the head of an organised car stealing racket). In addition,
there has been a disturbing incidence of charges against senior
politicians and public servants, ranging from traffic offences and
embezzlement to rape.

The other disquieting element of the law and order situation
has been the spread of raskol gangs. Raskols (the Tokpisin word
derived from the English ‘rascal’, but lacking the jocular over-
tones of the English word) have been part of the urban and rural
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scene since at least the early 1970s. Then, it seems, raskol gangs
mostly comprised unemployed youth from the same village or
subdistrict; they were involved both in urban crime, such as theft
and rape, and in some forms of rural lawlessness, notably thefts
from trucks operating along the highlands highway. Frequently,
it was alleged, they stole from the rich (expatriates, truck opera-
tors, big store proprietors) and redistributed to the poor, and they
were often regarded with a certain degree of indulgence. Nowa-
days they seem more likely to contain members from different
parts of the countryside, they contain older men including some
hardened criminals and some educated young men, and there
exist extensive and effective networks not only throughout the
highlands but across the nation (during the state of emergency
in Port Moresby in 1985 it was alleged that raskols in Moresby
simply took off to other parts of the country, and following suc-
cessful police action in which stolen goods were recovered in
Moresby in 1986, there were swift retaliatory raids against
police in Lae and Mount Hagen). There also appears to have been
a rise in the scale of criminal activity: there have been armed
holdups of cocoa and coffee buyers, bank robberies, post-
election paybacks, a number of pack rapes, and in the Eastern
Highlands the small town of Kainantu was virtually held to
ransom by raskols. Outbreaks of lawlessness in Port Moresby
and the highlands, marking the death of Okuk, took authorities
by surprise and underlined the fragility of the law and order
situation.

The costs of this breakdown in law and order are consider-
able. Apart from the immediate damage to person and property,
food gardens and cash crops have been destroyed, village en-
terprises have been forced out of business, schools have been
closed down, freedom of movement has been impeded, and it
has become almost impossible to persuade public servants to
work in some areas; ultimately foreign investment, tourism and
overseas recruiting also suffer.

Proposed measures to combat or solve the problem cover a
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wide field. They range from the draconian (such as corporal
punishment — including the anti-rapists’ ‘katim bol bilong ol’; re-
strictions on the movement of people into towns and repatria-
tion of inter-provincial migrants; tougher police action; use of the
military), through the more practical (greater self-regulation
through village courts, provincial rehabilitation centres and so
on; alarger and better trained police force) to the more ambitious
(youth schemes, employment creation, reductions in social in-
equalities). On one point, however, there is agreement: the law
and order problem is complex and not amenable to easy solu-
tion. In the highlands provinces several states of emergency have
been declared since 1979 and police mobile riot squads, equipped
with helicopters and tear gas, have been deployed, without con-
spicuous success. On the other hand the state of emergency in
Port Moreshy, which included a curfew and increased police
patrolling, brought a dramatic decrease in crime, at least tem-
porarily. And in the Eastern Highlands, low-level liaison with
rural communities succeeded in securing the mass surrender of
raskol gangs who had been terrorising Goroka, Kainantu and
travellers on the highlands highway. Whatever action is taken
against offenders, however, the problem of lawlessness is un-
likely to go away unless something can be done to reverse in-
creasing social inequalities, frustrated expectations, and the
breakdown of traditional authority structures.

The border

Located strategically between Southeast Asia and the Pacific,
Papua New Guinea is an active member of the South Pacific
Forum and has special observer status within ASEAN. The ma-
jor preoccupation of its external relations, however, has con-
cerned its common border with Indonesia.

In 1969, in an event variously referred to as the ‘Act of Free
Choice’and the ‘Act of No Choice’, Irian Jaya, the former Dutch
New Guinea, formally became part of the Indonesian Republic.
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Incorporation into the Indonesian state was resisted by Melane-
sian nationalists, who sought a separate state of West Papua;
some actively opposed Indonesian rule within Irian Jaya while
others ‘voted with their feet’ by crossing into Papua New Guinea.
In the 17 years since 1969 opposition to Indonesian rule, led by
the Organisasi Papua Merdeka (OPM - Free Papua Movement),
appears to have strengthened rather than diminished and there
has been a steady trickle of refugees across the border. In 1984
this trickle became a flood. Indonesian military action against the
OPM has also resulted in occasional incursions into Papua New
Guinea, where the guerrilla fighters have been known to set up
temporary camps.

Abasic framework for administrative relations between Indo-
nesia and Papua New Guinea was laid down in a border agree-
ment negotiated on Papua New Guinea’s behalf by the colonial
government but renegotiated, with some changes, by the inde-
pendent government of Papua New Guinea in 1979 and 1984.
This agreement acknowledges the rights of traditional groups in
the border area (including border crossing for traditional and
customary purposes — such as hunting, sago gathering, and
trade), it contains provisions relating to quarantine, river navi-
gation, development of resources and environmental protection,
and it establishes machinery for joint consultation and liaison.
Since independence in 1975 successive Papua New Guinea gov-
ernments have broadly maintained the policies of the former
colonial government; Papua New Guinea has accepted unreserv-
edly the sovereignty of Indonesia in Irian Jaya, it has denied the
use of Papua New Guinea territory to the OPM, and it has dis-
couraged border crossing while accepting a small number of
refugees for resettlement either within Papua New Guinea or,
with the assistance of the UN High Commissioner for Refugees,
in third countries.

Over the past decade, however, events along the border have
created recurring tensions between the two nations and on sev-
eral occasions relations with Indonesia have loomed large in
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Papua New Guinea’s domestic politics. There is within Papua
New Guinea, even at the highest political levels, a good deal of
emotional sympathy with the position of the Melanesians of Irian
Jaya, who are seen as having been denied their independence
and having fared poorly under a repressive regime. Some
educated Papua New Guineans have expressed fears that Indonesia
might one day invade Papua New Guineaas it invaded East Timor.

The massive influx of Irianese refugees into Papua New
Guinea early in 1984, following an abortive OPM-led uprising
and subsequent Indonesian military crackdown, again brought
the border into prominence and with subsequent border incur-
sions, and the failure of the formal consultation and liaison ar-
rangements to resolve the problems amicably, Papua New Guin-
ea’s foreign minister ultimately felt compelled to raise the issue
at the UN General Assembly.

Since then relations between Indonesia and Papua New
Guinea have been restored to a degree of cordiality and in Octo-
ber 1986 the two countries signed a Treaty of Mutual Respect,
Friendship and Co-operation. [See chapter 13.] There has also
been talk of closer military ties between the two countries. There
are still, however, some 10000 to 12000 border crossers in refu-
gee camps along the Papua New Guinea side of the border. Al-
though some have been persuaded to return to Irian Jaya, the vast
majority have been unwilling to go back. Moreover, in 1986 re-
ports of the arrival of a further 700 border crossers into Papua
New Guinea suggests that the problem is a long way from solu-
tion. The border thus seems likely to remain a source of occa-
sional irritation and tension in relations between the two coun-
tries for some time to come.

The future

The 11 years since independence have thus seen substantial
changes in Papua New Guinea’s society, economy and politics.
Some of these changes have been dictated by external circum-
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stances beyond Papua New Guinea’s control; others reflect the
passing of the colonial regime and the efforts of the new nation
to establish its Melanesian identity. Not all changes have been
for the better. Some deterioration in administrative standards, the
development of a serious law and order problem, widening
disparities between a predominantly urban educated elite and
the mass of the population in rural villages or peri-urban squat-
ter settlements, and a degree of economic uncertainty all pose
problems for a government pursuing development with equity.

On the other hand, democratic institutions are flourishing,
substantial localisation of the workforce has been achieved, the
economy appears reasonably sound, and Papua New Guinea has
become a significant and independent voice in regional affairs.
In the process, there has been a degree of distancing in relations
between Papua New Guinea and Australia. This tendency was
exacerbated by the Australian government’s handling of the aid
relationship and by the propensity of some Australian ministers
to pontificate on the subjects of Papua New Guinea’s economy
and regional interests. It may also be accelerated if, as is to be
expected, Papua New Guinea’s national elections in 1987
produce a new crop of younger politicians who lack the
familiar relationship which men such as Somare and Chan have
had with Australia. But in any event relations between the two
countries are likely to remain close and many Australians will
watch with sympathetic interest the unfolding of events in Papua
New Guinea’s second decade of independence.
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3

POLITICAL STYLE IN MODERN
MELANESIA*

In recent writing about contemporary politics in Melanesia one
frequently comes across the term style. The suggestion seems to
be that there is, if not a unique, at least a distinctive Melanesian
style (or styles) of politics. Hegarty, for example, speaks of an
‘essentially accommodative political and governmental style’in
Papua New Guinea (1979c:110) and Quiros (1979) speaks simi-
larly of a ‘conciliatory style of political leadership’ in that coun-
try. (Also see Standish 1978:29 and Herlihy 1982:575.) Mela-
nesian political leaders themselves frequently talk about doing
things ‘in the Melanesian Way’ (for example, see Lini 1980).

This paper seeks to identify some of the elements of political
style in modern Melanesia and to relate them to broader aspects
of the region’s political culture.

I begin by accepting that there issuch a thing as political style;
I will not, however, attempt to define the term, except to say that
it has something to do with the way in which nations’ leaders
(and by extension nations themselves) behave within a frame-
work set by formal constitutions and realpolitik. The suggestion
that one can distinguish a national or regional political style
implies the existence of an identifiable political culture,* though

* This paper was presented at a seminar at the ANU in 1980 and published
in RJ. May and Hank Nelson (eds), Melanesia Beyond Diversity (1982).

1 On the concept of political culture see Almond and Verba (1963), Pye
and Verba (1965), Almond and Powell (1966:chapter 3), Kavanagh (1972).
This writing might be compared with the earlier literature on ‘national char-
acter’, of which there is an extensive review in Inkeles and Levinson (1969).
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itdoes not deny the importance of individual personality in po-
litical style. By way of crude illustration, from outside Melanesia:
I think one might reasonably argue that, say, the Ayatollah
Khomeini, Emperor Bokassa, Ferdinand Marcos, and Bob Hawke
display a variety of political styles which reflects differences in
the respective political cultures from which they have emerged,
and which could not be easily transferred from one political
culture to another, and that the spectacle of the United States
presidential elections reflects a style of politics which varies from
that of even such other predominantly Anglo-Saxon Western
demacracies as the United Kingdom and Australia.

The literature of political science has little to say about politi-
cal style at an aggregative level, except perhaps in the field of
international relations where several authors have referred to
national styles as an important factor in determining patterns of
international negotiations (for example, see Druckman 1977 and
references cited therein; Spanier 1978: chapter 12). There is, on
the other hand, a substantial literature on personality and poli-
tics (much of it contributed by psychologists), which has a lot to
say about individual styles and has occasionally attempted to
make the leap from the individual to the group or nation, mostly
however in the context of ‘developed’ societies.? The anthropo-
logical literature on leadership in Melanesia is also of obvious
relevance to the question of style in modern politics, but except
for the work of Standish on Simbu politics (especially Standish
1983, 1992) and perhaps that of Finney (1973) on bigmen and
bisnis — both of which are about Papua New Guinea highlands
societies — there appears to have been little interest in the rela-
tionship between traditional and modern political styles.

2 The personality-and-politics literature is well reviewed in Greenstein
(1969, 1975). There is also an extensive bibliography in Hermann (1977).
For specific comments on aggregative analyses of personality and poli-
tics see Greenstein (1969:120-140; 1975:60-68). Probably the best known
study of personality and politics in ‘transitional societies’, is that of Pye
(1962); there is also some interesting material in Legge (1973).
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In approaching the question of political style in modern Mela-
nesia one possible method would be to compile a series of po-
litical biographies and attempt to generalise national character-
istics from these. Entertaining though such an exercise might be,
the prospect of deriving some stylistic equivalent of a ‘modal
personality’ from profiles of political leaders as personally dis-
parate as, say, Walter Lini, lambakey Okuk, Marten Tabu, John
Kasaipwalova, Jimmy Stevens and Ratu Mara seems sufficiently
daunting to suggest an alternative approach (a reaction which
recent personality-and-politics studies would seem to support).

By way of alternative, it might be argued that if there is a dis-
tinctive Melanesian style of politics (or if there are distinctive
styles) one might expect to locate its essence in a specifically
Melanesian political culture (or cultures). Constraints of time and
space prevent me from attempting to draw a comprehensive pic-
ture of Melanesian political culture. Instead | will suggest that
there is a number of respects in which the culture(s) and the re-
cent political history of Melanesia are, if not unique, at least unu-
sual. Some of these are examined briefly in the following para-
graphs.

The scale of politics and the politics of scale

Ward (1982) has touched on the question of the relative small-
ness and isolation of Melanesian societies and the impact this has
had on their politics. This relationship is examined in greater
detail in Benedict (1967) and in May and Tupouniua (1980). To
quote from the latter:
The relationships between individuals in a small scale society thus
tend to be more intense and social transactions to be dominated
by personal relationships reflecting, amongst other things, kin-
ship, village ties and ascriptive status. At the same time, the mem-
bers of a small scale society tend to be more dependent upon one
another’s actions than do those of a larger society. Typically, po-
litical and economic relations are dominated by series of recipro-
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cal obligations (between equals and between patrons and
clients) butitis common, also, for small-scale societies to employ
social pressures to ensure individual conformity to the values and
objectives of the group. It is often suggested that smallness of scale
promotes social cohesion, however there is little evidence for
this; indeed as Benedict (1967:49) rightly points out, “intense
factionalism” is a common feature of small communities. [May
and Tupouniua 1980:423]

Diversity and (a little bit) beyond

Melanesia’s diversity is legendary. Linguists have commented on
the region’s extraordinary linguistic diversity — and have made
the interesting suggestion (Laycock 1982:33-38) that this diver-
sity is not a function of isolation but that language has been used
deliberately as a means of differentiating one group from another.
Prehistorians and anthropologists, while reminding us of the
extent of traditional exchange networks, have described a situa-
tion in which social units were typically small and in which
intergroup relations were limited both in physical range and
content? It may be that we are sometimes inclined to overem-
phasise the extent of isolationism in pre-contact Melanesia; nev-
ertheless the fact remains that even compared with tribal Asia
and Africa, pre-contact Melanesia was fragmented to an unusu-
ally high degree and that to a substantial extent this fragmenta-
tion has survived the colonial period.

Related to this is a provocative suggestion made by Barnes
(1962/71:9):

A characteristic of highland cultures, and perhaps of Melanesia
as a whole, is the high value placed on violence . . . . In these cir-
cumstances we might expect to find a less developed system of
alliances and ‘counterveiling’ forces, and less developed arrange-
ments for maintaining peace, than we would have in a polity di-
rected to peace and prosperity.

*  See papers in May and Nelson (1982 vol 1).
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Bigmen and all that

A substantial body of recent writing on leadership and social
stratification in Melanesia seeks to distinguish between a stere-
otype of the typical Melanesian traditional society as egalitarian
and communalistic, with leadership determined by competition
between men of influence (what Standish 1978 refers to as the
‘Bigman Model’), and the reality of socially hierarchical, status-
conscious societies in which heredity frequently played an im-
portant part in the selection of leaders. Without wishing to de-
tract from this recent emphasis on social stratification (except
occasionally to query the source of the stereotype), I think it is
important that we not lose sight of the essential elements of truth
in the stereotype: namely, that relative to Polynesia and most
parts of Africa (not to mention traditional societies in Europe and
Asia) social stratification in Melanesian traditional societies was
not particularly formalised and that traditional institutions such
as sorcery and warfare, as well as social attitudes to wealth, were
frequently used as a means of preventing forceful individuals
or groups from rising too far above the common herd (cf. Moulik
1973:123-127).

The exception in this respect, it would seem, is Fiji. There, tra-
ditional societies appear to have been more formally stratified
and the status ordering, having been consolidated by colonial
rule, has so far proved enduring (see Nayacakalou 1975; Nation
1978).

Whatever the situation may have been, there is now a well
entrenched (if not universally accepted) belief that egalitarian-
ism and communalism prevailed in pre-contact Melanesia, and
that these values are integral to ‘the Melanesian Way'’:

...our peoples are communalistic and communalism is the basis
for our traditional way of life. Our values therefore must be com-
munalistic. [Gris 1975:137]
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The colonial experience

With respect to the impact of colonial rule on Melanesia’s politi-
cal culture, | offer four comments.

The first is the unremarkable observation that the impact of
colonialism has itself been diverse. Not only have the colonial
masta exhibited a variety of political styles reflecting their indig-
enous political cultures (see papers by Nelson, Firth, Hastings,
Scarr and Latham in May and Nelson 1982, and Ward and
Ballard 1976) but the timing of the colonial impact has been re-
sponsible for major differences in the attitudes of colonisers to
colonised, and particular circumstances of physical environment
and historical events (notably the Second World War) have af-
fected the Melanesian societies in different ways. For example,
Australian colonialism in the New Guinea highlands in the 1950s
was a very different thing from German colonialism in coastal
New Guinea at the end of the nineteenth century, partly because
of differences in the political cultures of the two colonisers and
partly because of differences in the circumstances of contact, but
primarily because prevailing attitudes towards colonialismin the
late nineteenth century were rather different from the attitudes
prevailing in the mid twentieth century (except, perhaps,
amongst French colons). Similarly, the impact of the French on
New Caledonia might have been very different if that territory
had had no nickel.

Second, beyond this diversity colonialism has had a univer-
sal impact in breaking down traditional isolationism, facilitat-
ing the movement of people, goods and ideas, and fostering a
national consciousness within the (largely arbitrary) geographi-
cal boundaries of the colonial system. Further, the colonial pow-
ers sought to develop this wider consciousness within the frame-
work of institutions and norms imported, for the most part, from
outside. (Consider, for example, the comments of Waddell 1973
on the appropriateness of the Westminster model to Papua New
Guinea.) At the two extremes of this generalisation: in Fiji the
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British administration actively sought to ‘preserve’ elements of
the traditional polity; in Irian Jaya Indonesian policy has been
overtly assimilationist and the Melanesian political culture has
been suppressed by direct political action and by heavy immigra-
tion. As in other parts of the world, however, the attempt to
modernise Melanesian societies and to create national polities in
the colonialist’s image has been only partially successful. For
one thing, like colonised people elsewhere, Melanesians have al-
ready shown a remarkable capacity for adapting modernity to
tradition and tradition to modernity and for maintaining, side
by side with occasional overlapping, the forms and institutions
of traditional politics with those of the introduced system. For
another, in Papua New Guinea, the Solomons and Vanuatu sepa-
ratist and what elsewhere (May 1975, 1982) | have called
‘micronationalist’ movements have emerged to contest, actively
or passively, the political boundaries of the modern states. [See
chapter 3.]

Third, and more controversially, it might be argued that while
colonialism is very seldom a pleasant experience for the colonised
and although Melanesia suffered its share of forced labour, pu-
nitive expeditions and the rest, for most Melanesians the colo-
nial impact, judged against the broad sweep of world history, was
relatively benign (Irian Jaya being the notable exception). With-
out wishing to press the point too far — and recognising that in
some respects this is a condemnation of Australian colonial rule:
there have been few countries in which, as in Papua New Guinea,
the indigenous government, elected on a nationalist platform,
has sought to postpone the granting of independence. This ob-
servation and the implications of it have been elaborated by the
African Mazrui (1970:56).

Until the recent interest in large scale mining enterprise, Austral-
ian indifference denied New Guineans even the advantage of a
shared anti-colonial resentment. The British [in Africa], by being
exploitative, were also involved in fostering cultural homogenisa-
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tion, some economic inter-action, some constructions of institutions
for conflict resolution, and above all the beginnings of national
consciousness. By the sin of indifference, howewer, Australia has
denied her dependency such an infra-structure for nationhood. And
she has denied her own participation in modern imperialism its
ultimate legitimation — the legitimation of having laid the founda-
tions of modern statehood.

Finally, in three Melanesian territories a major impact of co-
lonialism (and I include Irian Jaya as a colony) has been the
importation of non-Melanesian people. In Fiji and New Caledo-
nia Melanesians are now in a minority of the population; in Irian
Jaya non-Melanesians probably account for around 10 per cent
of the population (Pacific Islands Yearbook 1978:223), but they are
concentrated in the administrative and commercial centres and
the proportion is probably rising. Obviously this makes for a
different style of national politics.

Politics, economics and bisnis

In 1971 R. Kent Wilson wrote:

When the economic history of Papua New Guinea comes to be
written by an indigenous scholar, it is possible that it will be seen
in part as the search for a key, a search indulged in by both indi-
gene and expatriate, by both tribes and Administration. Exotic
religion, roads, schools, co-operatives, savings societies, informa-
tion services, business advice and so on, have all been interpreted
in some contexts by one or both parties to the dual economy as
the key to economic advancement. When frustration or imagina-
tion took over, the search was diverted to cargoism, a cult which
in broad terms has not been the preserve of the indigene. [Wilson
1971:525]

Nine years later the record of Melanesian business enterprises
is little better than it was when Wilson carried out his survey of
village industries (Wilson and Garnaut 1968). Equally remark-
able is the general failure of the numerous locally-based devel-
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opment movements which emerged in Papua New Guinea in
the early 1970s. And although various explanations have been
offered (e.g. Nadkarni 1970; Wilson 1971; Andrews 1975; also
see Jackman 1977) the questions which plagued business devel-
opment officers and development bank officials in the 1960s
remain largely unanswered. Yet individual and group businesses
are still seen — perhaps increasingly — as a road to development
and to the acquisition of social and political status, and in Pa-
pua New Guinea provincial governments are in the process of
setting up business arms, already with some unfortunate results.

Peter Lawrence (1982) has suggested a distinction, in tradi-
tional societies, between ‘secular or empirical knowledge’ and
‘sacred or “true” knowledge’ and referred to the continued
strength — in the face of education and material advancement —
of magico-religious thinking as an obstacle to people’s under-
standing of the operation of the modern world. Certainly what
Lawrence would refer to as cargoistic thinking, and what might
be more generally described as inadequate understanding and
unrealistic expectations about business, provides part of an ex-
planation for the failure, in Western terms, of some business
ventures; but it is also clear that Melanesians have not always
seen the demise of businesses (or, indeed, their raison d’étre) in
the same terms as outsiders (just as Papua New Guinean law-
yer, philosopher and consultant to his country’s Constitutional
Planning Committee, Bernard Narokobi opposed the constitu-
tional provision for an auditor-general on the grounds that such
an office was unMelanesian).

The relationship between politics and bisnis in modern Mela-
nesia is acomplex one, especially as in Papua New Guinea, where
a government leadership code seeks to restrict the business ac-
tivities of national leaders, many of whom argue (with lambakey
Okuk) that the accumulation of wealth is an essential element of
political status.

At the national level, also, there is in much of Melanesia an
element of unreality in the ideological commitment of self-suf-
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ficiency and the fact that Melanesia is, per capita, probably the
most heavily aid-assisted region of the world. Commenting on
this in 1970 (from the viewpoint of a political party organiser)
Michael Somare (1970:490) said: ‘our people are so accustomed
to getting things for nothing . . . that they do not see why they
should organise as political groups to express these demands.’

What sort of a picture does this leave us with and what sort of
political style is suggested by these aspects of political culture?

The first generalisation | would offer —which follows on from
the comments about scale and about fragmentation — is that
politics in modern Melanesia, even at the national level, is essen-
tially personal and group politics. In the absence of basic social
divisions cutting across the Melanesian polities (to the obvious
frustration of some Marxist analysts) the bases for political sup-
portin Melanesia are typically local or personal. With the excep-
tion of Fiji, and the qualified exception of New Caledonia (where
French colonial attitudes and policies have produced the sort of
anti-colonial nationalist solidarity whose absence in Papua New
Guinea was noted by Mazrui), the Melanesian political culture
has not proved to be a fertile ground for the growth of political
parties. Even in Papua New Guinea, where in the early 1970s
there appeared to be a well established incipient party system,
political parties have not developed as the proponents of the
Westminster model assumed they would; indeed in late 1980 the
Pangu Pati machinery in both Morobe and East Sepik — probably
the strongest examples of political party development in Mela-
nesia outside Fiji — appeared to be in a state of total disarray. In
provincial elections in Papua New Guinea during 1979-80 sev-
eral provinces (including the East Sepik and Western Highlands)
decided that they ‘would not have’ political parties because par-
ties were ‘disruptive’. Moreover where incipient party structures
have emerged they have tended to display a pronounced regional
bias. Even within the West Papuan liberation movement, per-
sonal and regional/ethnic divisions have cut across the common
cause of Irianese against Indonesian rule.
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In the absence of Western-style parties political loyalties have
tended to revolve around clan, local or ethnic divisions. This
appears to have two major implications. On the one hand it
makes for parochial, pork-barrel politics; on the other it ensures
the interplay of traditional and modern politics, with the impli-
cations this has for the accumulation and distribution of wealth
and influence for political purposes, the manipulation of kastom
to political ends, and occasionally the use of violence (cf. Standish
1983). A corollary of this is the growing incidence of nepotism
(in Papua New Guinea, wantokism; in Vanuata, ‘family govern-
ment’). As several people (Melanesian and non Melanesian) have
argued, there are strengths in a wantok system, but when the
impact of wantokism is to entrench the position of those who for
historical or other reasons have gained an initial advantage in
the political-administrative system, wantokism has a great poten-
tial for exacerbating ethnic and regional tensions (cf. McKillop
and Standish in May 1982).

Asecond observation, which derives from the comments about
the fragmentation of traditional society, relates again to the im-
portance of regionalism. Apart from the tendency for regional-
ism to manifest itself as a basis of political organisation within
national politics, Melanesian societies have shown a marked
propensity towards decentralisation, separatism and micro-na-
tionalist withdrawal. Aside from such separatist tendencies as
evidenced by the North Solomons, Papua Besena, Nagriamel and
the Western Islands Movement in the Solomons, the formal de-
centralisation of political power which has taken place in Papua

¢ The closest to a coherent statement of ‘the Melanesian Way’ which | have
been able to locate is a piece by Bernard Narokobi in Post-Courier 22 Oc-
tober 1974 but there is constant reference to it in papers in May (1973)
and Lawrence (1975) has written about it. A similar philosophy is ex-
pounded in The Pacific Way (Tupouniua et al. 1975). The Melanesian Way
philosophy is, of course, embodied in the Papua New Guinea govern-
ment’s Eight Aims and in the preamble to its constitution. [After this paper
was written a volume on the Melanesian Way, by Narokobi, was pub-
lished by the Institute of Papuan New Guinea Studies, Port Moresby
(Narokobi 1980).]
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New Guinea and has been mooted in the Solomons is highly
unusual in the experience of new states.

Athird generalisation concerns the inconsistency between the
ideology of ‘the Melanesian Way’, with its emphasis on equal-
ity, communalism, self-sufficiency and consensus, and its respect
for tradition,* and the reality of political and social change in
Melanesia which so often is characterised by social stratification,
individualism, dependence and conflict (Standish 1980 uses the
term ‘jugular politics’), and is so frequently anxious to embrace
modern, capitalist development. In part, perhaps, this is evidence
of a variety of Melanesian political cultures. In part it is a reflec-
tion of the gap between political myth and political reality which
exists in all political systems. But it also has something to do with
the use of ideologies rooted in a model of harmonious small so-
cieties to justify participation in a system imposed during colo-
nial rule. And of course it should be said that ‘the Melanesian
Way’ is not entirely myth. Melanesian politics often does reveal
a concern for egalitarianism, a capacity for compromise, and
(except perhaps for Fiji) a lack of respect for authority which
places it apart from new states in Asia, Africa or America.

In asimilar way the emphasis given to kastom or kalsain Mela-
nesia s in part evidence of genuine respect for tradition, but it is
also asymbol manipulated by politicians (especially young poli-
ticians) to legitimate their participation in the modern system and
as such, as Tonkinson (1980) has pointed out, can be used both
as a force for national unity and a force for ethnic division.

I am aware that this paper does little to capture the spirit of
Melanesian political style. And it does nothing to distinguish
differential (for example, highlands as opposed to coastal) Mela-
nesian styles. But | hope it does suggest that one might be able
to talk about a Melanesian political style, rooted in Melanesian
political culture, and that in interpreting contemporary political
developments in independent Melanesia non-Melanesian ob-
servers should be aware that in part what they are observing is
the assertion of that Melanesian style (cf. Quiros 1979 in review-
ing Standish 1979).
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4

MICRONATIONALISM IN PAPUA NEW
GUINEA*

One of the most remarkable aspects of social and political change
in Papua New Guinea in the late 1960s and early 1970s was the
proliferation of spontaneous local movements, differing in their
origins and specific objectives but sharing a broad concern with
the achievement of economic, social and political development
through communal action. Some of the movements emerged
from a background of local cult activity; others were established
ostensibly to organise local opposition to particular policies of
central government but came to assume wider objectives; still
others were specifically motivated by a desire to achieve devel-
opment through local community action; a few emerged to press
for a geographically more broadly based regional autonomy.

In an earlier paper (May 1975) a preliminary attempt was
made to provide a brief survey of the more significant of these
movements and to place them in some sort of social, cultural and
historical perspective. The term ‘micronationalism’ was intro-
duced in that paper to describe a varied collection of movements
which displayed a common tendency, at least at an ideological
or psychological level, to disengage from the wider economic
and political systems imposed by colonial rule, seeking in a sense
a common identity and purpose, and through some combina-
tion of traditional and modern values and organisational forms,
an acceptable formula for their own development.

* This chapter brings together material from the introduction and con-
clusion to Micronationalist Movements in Papua New Guinea, published as
Political and Social Change Monograph 1 in 1982.
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In employing this term to describe so disparate a group of
movements it was our principal intention to draw attention to
the convergence in objectives and organisational style of move-
ments with often widely divergent origins and in particular to
emphasise their common tendency towards disengagement or
withdrawal (but not, as a rule, formal secession) from the larger,
national community. Although most of the movements de-
scribed possessed a loosely defined ethnic base, many of them
cut across linguistic and tribal boundaries and few placed
much emphasis on ethnicity, some even specifically seeking a
multiracial membership; for these reasons (and also because
‘ethnicity’ is at best a slippery concept,* especially in the cultur-
ally complex situation of Melanesia) we avoided the term
‘ethnonationalism’, which has been employed by some authors
to describe somewhat similar movements in other countries.? We
also rejected the term ‘primordial’ (Shils 1957), which has been
attached to comparable movements in other new states but gen-
erally seems to imply greater internal coherence and intensity
than most Papua New Guinea movements have possessed; simi-
larly, terms such as ‘communal association’ and ‘voluntary as-
sociation’, used to describe groups in Asia, Africa and Latin
America, seemed to suggest more clearly defined membership
and organisational structures than was the case with movements
we described for Papua New Guinea in 1975.

An anatomy of micronationalism is attempted below; for
the present, the essential characteristics of the movements
we have described as micronationalist might be summarised:
(1) membership is based on community or region and is typi-
cally fairly loosely defined; (2) objectives are universalistic but
place major importance on broadly based and generally egali-

! For some cautionary comments on the use of this term see various pa-
pers in van den Berghe (1965), especially that by Mercier; Connor (1973);
Cohen (1978). Also see Heeger (1974:88-94).

2 And by at least two authors (Premdas 1977 and Griffin 1975) in ref-
erence to movements described in May (1982).
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tarian ‘development’; (3) ideologically (if not always in practice)
emphasis is on achieving objectives through communal self-
help, rather than through dependence on that colonial creation,
‘the state’. It is in this last sense that we speak of ‘disengagement’
and ‘withdrawal’ (and by implication distinguish micro-nation-
alist movements from pressure groups and political parties®). At
the same time, although we have included in the category
‘micronationalist’ some movements which might be described
as ‘separatist’ (see below), micronationalism does not imply po-
litical separatism in the usual sense of that term (cf. Griffin 1973,
1976; Premdas 1977; Woolford 1976:chapter 11); nor does politi-
cal separatism necessarily imply micronationalism.

By way of further clarification it might be useful to say what
we have not included within the ambit of micronationalism. We
have not included relatively narrowly-focussed interest groups
(such as farmers’ clubs and cattlemen’s associations), whose
membership tends to be restrictive, whose objectives tend to be
specific, functional and individualistic, and whose activities are
primarily concerned with access to government services. We are
not concerned with political parties* (though the fact that some
micronationalist movements have sponsored electoral candi-
dates does not disqualify them from our definition). Nor are we
looking at ‘cargo cults’.° More tentatively, we have sought to con-

¢ Cf. Wolfers (1970) and Stephen (1972) both of whom included the
Mataungan Association and Napidakoe Navitu in their surveys of politi-
cal parties.

¢ For a comment on the definition of political parties, with reference
to Papua New Guinea, see Wolfers (1970).

s ‘Cargo cults’ might be broadly described as movements which seek to
achieve a substantial increase in material welfare (‘cargo’) through mysti-
cal or quasi-mystical means (cf. Jarvie [1963:1]:‘Cargo cults are apocalyp-
tic millenarian movements, primarily of Melanesia, which promise a
millenium in the form of material and spiritual cargo’). Outside the more
precise anthropological literature, however, the term has been attached
loosely, and often pejoratively, to a variety of spontaneous local move-
ments, many of which have had little to do with cargo expectations nar-
rowly defined (cf. Walter 1981). The extent of a link between cargo cult
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fine the term to movements which extend beyond the level of a
single village or clan, thus excluding the numerous small ‘vil-
lage development associations’ which have sprung up (partly
in response to government stimulus) since around the mid 1970s.
(Information on grants approved by the Office of Village Devel-
opment up to 1978 suggests that there were probably well over
ahundred such organisations scattered throughout the country
towards the end of the 1970s.) Finally, though they are closely
related to the micronationalist phenomenon, we have excluded
from our definition ethnic and regional associations formed
amongst urban migrants.

In retrospect, ‘micronationalism’ may seem an overly dra-
matic term to use in the description of the local movements we
have identified, especially in a country which has displayed the
high degree of political stability which independent Papua New
Guinea has; nevertheless the term has gained some currency and
we will continue to use it in this volume as a convenient umbrella,
albeit one which casts a wide and perhaps poorly defined
shadow.®

The emergence of micronationalism

Before European contact Papua New Guinea’s population con-
sisted almost entirely of small, largely independent communi-
ties of subsistence cultivators. Within these communities social,
political and economic relationships were generally close and
fairly well defined. Between them, notwithstanding some exten-
sive trading networks and enduring political alliances, relations
tended to be limited.

and micronationalist movement is a subject to which we will return.

¢ Gerritsen, also writing in 1975, used the term ‘dynamic communal
association’ in reference to at least some of the movements included in
our 1975 survey (contrasting such community based organisations with
*“‘class” based’ interest associations) (Gerritsen 1975:14). More recently,
Walter (1981) has used the term ‘community development association’
in a similar context.
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Under the impact of missions, traders and colonial adminis-
trators the situation gradually changed. As tribal fighting dimin-
ished and as plantations and commercial and administrative
centres were established people began to move outside tradi-
tional tribal boundaries and to take up wage employment in the
colonial economy. Later, encouraged by the colonial administra-
tion, rural villagers turned increasingly to cash cropping, pro-
ducing mostly export crops whose income provided the means
with which to acquire the goods and services of the modern sec-
tor and sometimes also to buy into traditional systems of status
attainment. In time cooperatives were introduced as a method
of promoting collective local enterprise and steps were taken to
foster individual and group enterprises in secondary and terti-
ary as well as primary production. As in other parts of the de-
veloping world, a growing proportion of the population shifted
at least temporarily to towns where they became wage earners
or used established networks of kinsfolk to stay on as pasindia.’

Politically, the colonial administration sought to foster partici-
pation in the imposed system through local government coun-
cils at the local level and through a systematic programme of
political education to reinforce the introduction of Westminster
style political institutions at the national level.

The early relationship between the colonial regime and its
subjects was, however, essentially exploitative. Traditional vil-
lagers and those on the periphery of the colonial society sensed
an inability to bridge the gap between their own situation and
that enjoyed by their colonial masters; this in turn generated a
sense of deprivation and frustration which manifested itself from
time to time in spontaneous local movements which sought,
through a variety of means, to remove the blockages to the peo-
ple’s enjoyment of material wealth and power. Usually such
movements were mystical and millenarian in nature but some-
times too they expressed themselves through acts of defiance

" From the English, passenger; hence one who is ‘carried’, dependent.
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against government and mission. With rare exception the colo-
nial regime regarded such movements, loosely lumped together
under the term ‘cargo cults’, with suspicion and hostility and
frequently they were repressed under the various regulations
which prescribed against illegal cults, illegal singsing and spread-
ing false reports.

As in other parts of the Pacific, the experience of the Second
World War stimulated the growth of spontaneous local move-
ments seeking change: it demonstrated the vulnerability of the
colonial regime, it diminished at least temporarily the status in-
equalities between colonisers and colonised, and for many Pa-
pua New Guineans who came into contact with large numbers
of people from other parts of the two territories for the first time
it brought a vague sense of national identity. It also helped to pro-
duce a number of men with a broader world view and better
understanding of the process of modernisation than their elders,
some of whom returned to their villages after the war with am-
bitious plans for social, economic and political reorganisation and
improvement for their people through communal effort.

Despite the fact that many of these movements displayed a
fairly high degree of economic pragmatism and political mod-
eration (even though a large number expressed opposition to
incorporation in local government councils), official attitudes
towards them remained, at best, guarded. Other observers, how-
ever, recognised in their objectives and organisation a change
from cargo cult to political movement, a shift ‘from religion to
pragmatism, from myth to self-help’®

The record of these early postwar movements was generally
disappointing. Some degenerated into a pattern of behaviour
reminiscent of prewar cults; others simply fizzled out as expec-
tations failed to materialise and popular support gradually dis-
sipated. The histories of the two best documented movements,

¢ See, for example, Belshaw (1950), Bodrogi (1951), Guiart (1951b), Law-
rence (1955, 1964), Worsely (1957), Mead (1964) and Cochrane (1970). The
quotation is from Cochrane (1970:157).
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that founded in Manus by Paliau Maloat (Schwartz 1962; Mead
1956, 1964) and that formed in the Papuan Gulf by Tommy Kabu
(Maher 1958, 1961; Oram 1967), are illustrative of a general pat-
tern.?

Paliau, a former policeman, came back to Manus at the end
of the war with plans for a comprehensive social, economic,
political, religious and cultural transformation. His ‘New Way’
(Niupela Pasin) envisaged a break with traditional social
organisation and religion, the construction of new villages, a
programme of organised communal work and saving, and the
establishment of schools, councils and village courts. The
movement also sought to bring together traditionally conflicting
tribal groups within the Manus Province. It sought cooperation
with government but was antipathetic to the missions. In 1947
and again in 1952 supporters of Paliau were caught up in cargo
cults which emerged in the area in competition with the Paliau
movement. These cults involved expectations of a ‘Second
Coming’ of Christ, destruction of property, and cemetery rituals;
cultists had visions and experienced ‘shaking’. Paliau resisted
these manifestations of cargo cult but as prophecies went
unfulfilled he was able to capture most of the large membership
they mobilised. At its peak the Paliau movement had about five
thousand supporters (around a third of the total population of
Manus) and included several of the province’s 25 language
groups. However, with the establishment in 1950 of the Baluan
Local Government Council (of which Paliau became president)
and with the general failure of the Paliau movement to fulfil its
economic objectives, the movement began to decline from
around the mid 1950s, though Paliau went on to become a
member of the House of Assembly and gain the respect of the
colonial administration.

° For accounts of similar movements in other parts of Melanesia in this
period see Guiart (1951a) on the Malekula Native Company (Vanuatu)
and Cochrane(1970) and Keesing (1978) on the Marching Rule (Solomon
Islands).
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Tommy Kabu was another whose wartime experiences in-
spired him to reorganise his people to improve their welfare and
status. Like Paliau, Kabu was a former policemen. On his return
to the Purari delta after the war Kabu set up a movement, known
as ‘the New Men’, whose principal objective was to further the
economic development of the area on an autonomous, coopera-
tive basis. Traditional customs were rejected; new, decentralised,
villages were built; produce associations were established with
a view to marketing sago and copra in Port Moresby, and a
kompani was formed and some shares issued. Income from pro-
duce sales was to be divided between returns to producers on a
cooperative basis and investment in new undertakings. The
movement brought together villages from several language
groups and Hiri Motu, the lingua franca of Papua, was adopted
as a common language. For a while the movement ‘suspended’
Australian administration in the area, establishing its own po-
lice force and village courts and organising military style ceremo-
nies, but this was quickly and peacefully stopped by the gov-
ernment. Within a few years, however, it was clear that the eco-
nomic programme was a failure; the intertribal kompani col-
lapsed, though several supporters of the movement went into
individual business ventures; and around the mid 1950s the
movement seems to have faded out.

Another well documented movement, which emerged a few
years later provides something of a link between the early post-
war movements and those which sprang up in the late 1960s and
early 1970s. The Hahalis Welfare Society was created in 1960 as
abreakaway from the East Coast Buka Society established a few
years earlier. The East Coast Buka Society was formed by tradi-
tional leaders in opposition to the introduction of local govern-
ment councils and cooperatives; when the majority of its mem-
bers was persuaded by the government to support the council,
the Welfare was set up on the initiative of some younger villag-
ers to continue the resistance and pursue development instead
through local communal action. Its broader aims have been de-
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scribed as being to integrate the whole community as a produc-
tive unit; to invest the group’s income in an enterprise in which
all would share equally; and to establish a relation of mutual
respect and assistance between traditional leaders, the younger
men and women with education, and government-appointed
officials (Rimoldi 1976:2). Although there seems to have been a
millenarian streak in the movement’s activities during the early
1960s, the Welfare had a firm business orientation, being in-
volved in copra and cocoa production and marketing, trade
stores, trucks, road building and a credit union. Its leaders ex-
pounded a communalistic social philosophy — the most publi-
cised aspect of which was the Hahalis matrimonial clubs, or
‘baby gardens’ —which incorporated both traditional and West-
ern elements. In 1962, following a decision not to pay annual
head tax, there was a violent confrontation between the govern-
ment and the Welfare, which resulted in the arrest of the move-
ment’s leaders, John Teosin and Francis Bagai, and almost 600
supporters, most of whom were released after a court appeal.
Subsequently Hahalis supporters resumed the payment of taxa-
tion and the government left the movement pretty much to it-
self. With the construction of a road across the island in the early
1960s, the provision of a high school, and improvements in gov-
ernment services, some rapprochement was achieved. In 1966
the Hahalis Welfare Society was registered as a private company.
While shareholders provided a membership core, its adherents
were said to comprise half the population of Buka in 1973 (that
is, half of about 25000) (Oliver 1973:153) and some villagers on
northern Bougainville. Since then, and especially since the death
of Hagai in 1976, the Welfare seems to have gone into decline,
though it supported Bougainville separatism in 1975 and coop-
erated with the provincial government in the latter part of the
1970s and early 1980s.*

1 For amore detailed account of the Hahalis Welfare Society see Rimoldi
(1971, 1976), Hagai (1966), Kiki (1968:chapter 7) and Oliver(1973). [Amore
recent publication is Rimoldi and Rimoldi (1992).]
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During the 1960s and early 1970s there was a pronounced
acceleration in the pace of social, economic and political change
in Papua New Guinea. Amongst the important elements of this
were a marked increase in the absolute level of Papua New Gui-
nean participation in the cash economy, a belated — and corre-
spondingly rapid - localisation of the bureaucracy, and a con-
scious effort on the part of the colonial administration to promote
a sense of national unity. Inevitably, the structural adjustments
which accompanied these developments created tensions in the
society and the rapid movement to self-government and inde-
pendence in the 1970s served to focus these tensions, much as
Geertz had described in his much quoted study of primordial
tendencies in new states (Geertz 1963; also see Ake 1967).

This reaction took different forms. Some groups, displaying
a higher degree of continuity with historical antecedents, turned
to a mixture of mysticism and modern business aspirations, with
varying degrees of antipathy towards government; these groups
might be loosely described as marginal cargo cults.** Others
emerged as organised opposition to existing or proposed local
government councils or to large scale development projects in
the area, but came to assume wider objectives. A third type of
response, probably the most common, was the formation of what
might be termed self-help development movements. These typi-
cally drew their membership from a small number of clans or
villages and their broad and often vaguely