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effort to achieve national objectives. They would be made more aware of their
inter~-dependence as they developed complementary industries.

180. Sixthly, there is the important question of land reform. Action here may
well be a prerequisite to economic development. But land is the very centre of
the life and instincts of the island peoples and fundamental changes in the systems
of land tenure are unlikely to be achieved by the Administration; they could only
be initiated by a Micronesian legislative body. The members of this body will be
better able to appraise the need for action if they are able to see the question
of land reform within the context of a generally agreed plan for econcmic
development. Seventhly, the new Congress, concerned as it must be with the problem
of future self-support, will be asking itself whether it will continue to be
economically practicable to maintain the Administration's present highly
commendable policy of bringing modern facilities to remote islands which have only
the most exiguous resources - islands which are likely to become even more of a
liability as young, educated people move gway in search of opportunity to the
larger centres. The Congress of Micronesia will doubtless wish to consider
whether an attempt should be made to consolidate populations on the larger, more
accessible islands with the greatest economic potential or, alternatively, to

limit full-scale services to such larger islands. An over-all development plan
should assist the study of this highly charged question. Finally, and most
important, the existence of an over-all plan (in the preparation of which, as is
argued below, Micronesians must have a full part) will be of assistance to the
people of the Territory in thinking about their future status and affiliations.
While economic viability is not always essential to self-goverrment or independence
it does have a bearing on the choices open; it is therefore desirable that those
who are making the political decisions should have a fairly clear idea of their
economic situation and should know whether at least a path to economic viability

has been or can be opened up.

The need for Micronesian participation in economic planning

181. The Mission is equally convinced that it is essential to mobilize the informed
interest and enthusiasm of the people of Micronesia behind economic development

and increased production. At present, the Administration has programmes for the
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improvement of education, of health, of agriculture, of communications, of power
and roads. ©Some of these look to years shead, and they are without doubt the
result of careful and expert study, but the people in general have taken little or
no part in working them out and know little of them, even in so far as they relate
to their immediate locality and to the months immediately ahead. It may be the
case that the "infrastructure" of economic development can be achieved with only
limited popular involvement. But economic development itself cannot. Money can
make possible sirports, roads, school buildings and teachers, put money by itself
cannot secure increased production, that is, increased productive activity by the
Micronesian people themselves.

182. The Territory has been bedevilled in the last seventeen years by shifts of
policy and by failure to follow up projects once launched. This is so in every
field of activity, though the matter is now raised in an economic context. Officer
after officer through the years has started off some pet project of his own and
then lost interest in it when hard follow-up effort became necessary or left the
Territory for some other assignment. Not surprisingly this lack of consistent
direction has produced some disillusion among many Micronesians and this in turn
creates an unfavourable atmosphere for economic development. A great advantage of
an economic plan is that it would give some assurance of continuity of policy and
effort. And the additional advantage of ensuring that the plan is drawn up with
Micronesian participation is that it would be based not on the enthusiasms of
expatriate officers but on the more permanent views and ambitions of the people who
must always live in the Territory.

183. Among many factors which have influenced the Mission in making this
recommendation, some may be set out. First, Micronesia's economic possibilities
are limited; unless the energies and ideas of the Micronesian people are more
fully engaged than they are at present, unless an even greater effort is made to
involve the Micronesians, stimulate them eand communicate with them, even these
limited possibilities are unlikely to be realized. This statement, of course, has
wider implications which will link up with the section on political advancement,
for there is an inseparable connexion between economic and political development.
Secondly, the area of economic and social planning is above all others the place

where the need to create a greater Micronesian consciousness can be combined with
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the need for political education. The argument over priorities, the competition
between districts and interests, the balancing of the expectations of the people
and the total resources available to the Territory - these constitute the very
essence of politics; and to participate in the process of economic and social
planning and decision-making is thus to enjoy the most useful political education.
Healthy political development, which depends on politically educated
representatives, is therefore unlikely as long as economic and social planning
and policy-meking are carried out exclusively within the Executive, all the more as
long as the specialist members of the Executive are non-Micronesians, as they are
likely to be for some time yet.

184. Thirdly, Micronesian participation in the preparation of an economic
development plan is one way of helping to ensure some popular control over the
preparation of the Territory's budget. Under the present system, made necessary
by the dependence of the Territory upon Congressional grants and hence its
incorporation within the United States budgetary machinery, preparation of a
preliminary budget for Micronesia starts within the Administration gbout three
years in advance of the actual fiscal year, and it is not easy to associate the
Territorial Legislature at this early stage. UNor, once the budget has reached a
certain stage, is it easy to recast it. (But it is possible, and ways of
associating representative Micronesians with the preparation of a budget are
discussed elsewhere.) However, these possible ways aside, if there has been
thorough consultation with the people of Micronesia in the preparation of an
over-all economic development plan, and if there is agreement on broad priorities,
then the budget will probably reflect the general will.

185. Fourthly, though there are many excellent ideas for increasing production
among the people of Micronesia, there are alsc some, often based on memories of
conditions in Japanese times, which are probably unrealistic in the changed
conditions of today. Participation by Micronesian leaders in the down-to-earth
work of economic planning will enable them to sort out for themselves the practical
from the impractical ideas; and having done this they will be able, more
effectively than non-Micronesian officials ever could, to give advice to their

compatriots based on contemporary realities.
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186. Fifthly, the large-scale undertakings which have been suggested by some
Micronesians as being most likely to contribute to Micronesia's econcmic self-
sufficiency could probably only be implemented by teking actions which would have
considerable social repercussions. For instance, the labour force of much of
Micronesia being quite small, to carry out the suggestion of establishing a sugar
industry in Saipan might involve importing several thousand Okinawans or Japanese;
and a large-scale fishing industry might similarly require the introduction of
large numbers of non-Micronesians. It would not be desirable /for industries with
far-reaching effects upon the social, economic and political affairs of Micronesia
to be established except by decisions of the Micronesian representative body taken
on the basis of informed consideration. And, therefore, since it is essential
that there be the least possible delay in establishing the economic possibilities
of the Territory and setting its maximum economic development under way, the
sconer the Micronesian people are associated with the processes of economic
planning the better.

187. Finally, the people of Micronesia are to make decisions about their political
future. One of the best preparations for weighing up the possibilities open to
them and exercising their right of self-determination, is for them to share in the
task of preparing a development plan and in putting it into effect.

188. There are in the view of the Mission numerous people of ability competent to
Join with the Administration in planning Micronesia's economic and social future.
The Economic Committee of the Council of Micronesia has by its work in 1963 given
an intimation of the ideas that can be harnessed - and this Committee worked

without benefit of the material and the expert advice which would be available to

a formally constituted Development Commission. The time has arrived for Micronesian

representatives to be brought into the centre of the economic policy-making
process. How can this be done? Machinery which could be used now exists in the
form of the District Councils end soon will exist on a territory-wide basis in
the Congress of Micronesia. It will be clear from the following section of the
report dealing with political advencement that the Mission believes strongly that
the Congress of Micronesia should be an active and vigilant body with the power to
discuss all matters affecting Micronesia, to form Committees and working groups,

to interrogeste officials of the Administration and to request all necessary
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information. District Councils should have similar powers, as far as their local
affairs are concerned. It will also be clear that the Mission wishes the process
of Micronization of the Administration to proceed as rapidly as is practicable.
189. Two elements, a strong Legislature and an increasingly Micronesian civil
service, should in themselves do much to ensure that any plan is responsive to
local desires. In addition the Mission would suggest that a Development Commission
or Development Board be established to advise both the High Commissioner and the
Congress of Micronesia. This Commission would be a mixed one consisting of members
Iof the Congress and civil servants, including, of course, the Head of the Economic
Development Office. It might well have attached to it an outside adviser from the
International Bank or the United Nations. Likewise at the District level there
might be District Development Boards (extensions of those which already exist in
most Districts) linked with the main Development Commission to advise the District
Administrators and the District Councils; again these would be mixed bodies with
members of the District Council and civil servants and with the members of tne
Congress of Micronesia from each District as ex officio members. The Mission
envisages the main Commission and the District Boards being involved at every
stage in the formulation of the central and district economic development plans
and in their execution. They might well also be the bodies to decide upon requests
for loans and credits, and in a more positive way, undertake the task of
stimulating local enterprises.
190. Other types of machinery are possible and the Mission has no intention of
being dogmatic. TFor instance, an independent Development Corporation and local
Boards might be established outside the framework of the Administration and
endowed with funds and wide discretion. But confusion and rivalry are to be
avoided if possible; Commissions and autonomous agencies can all too easily become
a rank growth; and in a Territory as small as Micronesia and one so short of
trained individuals the Mission sees advantages (which it discusses further in the
chapter on political development) in using and dovetailing the full resources of
the Administration and existing elected bodies. It holds this latter requirement
of ensuring the maximum participation by elected representatives to be an
indispensable feature of any machinery for planning and executing the urgently

needed economic development of Micronesia.
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Conclusion

191. The aim of this chapter has been to give an account of the main lines of
economic development which can and should be followed as the means become
available. Many suggestions have been made. Some may be capable of immediate
application; some may require further consideration; many may depend upon the
establishment of a new framework within which they can be tested and applied.
192. The means to this end of econcmic development are fourfold: the training
in inecreasing numbers of Micronesian people possessing the skills essential to
economic development; the provision of capital; the establishment of an over-all
plan for development based on a comprehensive assessment of the resources of
Micronesia and the needs and desires of its people; and the association of the
Micronesian people with every stage of the planning process. The first of these
requirements is being met in large part through the greatly accelerated programme
of education, although technical training as yet is lagging behind. The second,
leaving aside the question of the introduction of outside private capital, goes
to the question not only of the adequacy of the present financial resources
available to the Territory but also of their apportionment between economic and
social development measures. The third and fourth, which have been advocated also
by previous visiting migsions, seem to us to be of decisive importance: the
action which is taken on them may determine for some time to come the degree of
success, and the pace, which can be achieved in the whole field of economic
development.

195. The Mission trusts that the suggestions it has made throughout this chapter
will receive full consideration. ©Since it believes, however, that the matters
summarized in this last section are of overriding importance, it wishes to place
special emphasis upon the following three recommendations:

(i) A greater and more positive effort should be made to stimulate econcmic
development both for its own sake and to ensure that a desirable balance
is attained between economic and social development programmes.

(ii) Immediate steps should be taken to formulate an over-all and long-term
economic development plan and to establish machinery - staffed by
qualified people - capable of preparing and ensuring the execution of

the plan.
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The people of Micronesia should be associated with the planning process
at every stage. In particular, a Development Commission or Development
Board, bringing together members of the Congress of Micronesia and
civil servents, should be established to advise the High Commissioner

and the Congress; and similar bodies, linked to the main Commission,
should be established at the District level.
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CHAPTER V
POLITICAL ADVAKNCEMENT
Introduction
194. If the Mission were to sum up its strongest single impression it would be this: s

that Micronesia, once literally a geographical expression, is now welding itself

into a unified people. Out of gix districts, nine languages and two thousand islands,
scattered by situation and isolated by history, a national consciousness has begun
to evolve. It is not yet wide-spread and parochial feelings are still strong. But
the process has begun and will spread swiftly. Improvements in communications,
broadcasting, the rising standard of education - all are strengthening the concept

of a distinet Micronesian community. Symbols can strengthen this sense of a shared
future. The Territory has already adopted its own flag and the Mission would like °
to see this reinforced by Micronesian passports, postage stamps, currency and a Bank
of Micronesia. The symbols, however, must reflect a reality and the reality of
Micronesia will above all lie in its political development. Once the people of the
Territory come together to confront their common problems, and as widely-scattered
communities are joined in the pursuit of common interests, the pace of unification
will quicken. Political progress alone can tap that mysterious potentiality which
makes a united people greater and more important than the sum of its parts.

195. At the present point in Micronesia's growth, therefore, accelerated political
development is not merely necessary for its own sake. It is in fact the key to all
other development. An Administering Authority, however well-intentioned and
conscientious, can only achieve so much by its own energies. Progress, particularly
-economic progress, soon begins to throw up issues of policy which, because they -
affect the lives of people in fundamental ways, can only be decided effectively by
the people themselves. Changes in land tenure, for instance, may be economically ¢
desirable but it is not always practicable for an Administering Authority to make
them. The same changes can be made with surprising speed once responsibility rests
with the people and they have become convinced of the need. 8So there is little
point in attempting to distinguish politiecal from other fields of endeavour in a
developing country. At a certain stage of growth all issues converge and become
matters of political decision. This stage has now been reached in the Territory.
Large decisions are looming which will shape Micronesian society for many years to

come. A growing number of Micronesians are aware of these decisions and have formed
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their views on them. In these circumstances it is essential that they should
share the responsibility for making them. The alternative would be a growing
frustration - a fruetration of which the Mission could sometimes detect the .
earliest signs in its discussions with some Micronesian leaders.

196. It is vital that political development should take a form which promotes
unity and which harnesses all the forces of Micronesian society into one striking
force. It is equally vital (as well as obvious) that this should involve the
most effective Micronesian participation. But in the present circumstances

of the Territory these two points are not easily reconciled. The problem lies
partly in the constitutional doctrine known as the "separation of powers" which
has been followed in establishing the executive and legislative organs in
Micronesia. The Mission has, of course, no criticism to make of this doctrine
as such. It is widely recognized as an effective check on executive tyranny
and is a cardinal feature of the constitutions of many United Nations Members.
Nor would the Mission regard it as necessarily inappropriate to the constitutional
development of Micronesia; it is the American system and the only one well
understood in the Territory. The fact is, however, that the strict application
of the doctrine in a Territory which is relatively under-developed ard which
contains as yet only a small elite of educated people poses some practical
difficulties (difficulties which the Administering Authority has not perhaps
always recognized).

197. The point may seem a fine one but it lies at the heart of the whole problem
of effective Micronesian control of the governmental process. Unless it is
grasped the Mission's recommendations on the direction of political development
cannot properly be understood. The drawback of the separation of powers as
applied in the Territory is precisely its advantage in other and better-endowed
countries: that it keeps the executive and legislative branches in watertight
compartments. In a developing country whose greatest need is trained leaders
the drain on scarce human resources is heavy; in a sense it halves the
effectiveness of these resources. It hampers that cross-fertilization between
administrators and legislators which can have an educative effect on both. It
could shut off the elected representatives of the people from the kind of
day-to-day contact with administration which develops and tempers political

opinions. The result could easily be a feeling of conflicting interests, an
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unfortunate rivalry between the Legislature and Executive at a time when - in
such a small country - the prime need is for the consolidation of all the
national energies behind the task of national development and the move towards
self-government. The risk is of a govermment within a government. The present
Council of Micronesia is admittedly only advisory but already some members have
experienced an unhappy sensation of political weightlessness in getting to

grips with Administration policies. Unless the point is recogﬁized and corrective
measures taken, a similar situation could arise when the Congress of Micronesia
is established.

198. To sum it up briefly, the separation of legislature and executive in a
dependent territory rules out any form of unified political development by

which elected representatives can acquire legislative experience, begin to
familiarize themselves with the workings of government departments and in due
course, as Ministers, assume the political direction of one. Since the available
resources are limited, a choice has to be made. Either the Executive or the
Legislature has to be selected as the immediate cutting-edge of development.

In the present circumstances of the Trust Territory the most obvious course is

to advance the territorial legislature to the point where it can become the
effective Voice and instrument of Micronesian wishes. This is in no way to
suggest that MicroniZation of the civil service or the question of introducing
some form of popular mandate into the Executive should be neglected; these

two points will be fully discussed elsewhere in this chapter. But neither course
can produce immediate results. There are not enough trained Micronesians as

yet to fill the top administrative positions; nor has any leader with territory-
wide support yet emerged who could be envisaged as an elected chief executive.
Political progress, to tap the energies which are already in evidence, cannot
wait for either. The Mission has therefore concluded that the approach likely
to yield the quickest and most satisfying results in expanding Micronesian
responsibility lies for the meantime in the development of the territorial

legislature.

The Legislature

199. Some time ago the Administering Authority pledged itself to establish a
true territorial legislature by 1965. Over the last eighteen months it has been

o
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engaged in active preparations to honour this pledge and by the time of the
Mission's visit these preparations were almost complete. An Executive Order,
forming part of the Code of the Trust Territory, will probably ccme into force
within a few months. It will establish a territorial legislature and define
its powers. Under the Order elections to the new legislature are likely to

be held next November.

200. The present Council of Micronesia was established in August 1961. Though
still advisory in character it represented a marked advance on the previous
consultative body: it held regular sessions and consisted of twelve members
(two from each district) elected by universal suffrage. A little over a year
iater, in October 1962, this body at the suggestion of the High Commissioner
appointed a Legislative Drafting Committee to draw up recommendations on the
form of the future Territorial Legislature. The Committee began work almost
at once and travelled to every district. As a working paper it had a draft
legislative charter prepared by the United States Department of the Interior
and it took this into account in formulating its own conclusions. These latter
were presented to the Council of Micronesia in March 1963, and the Council then
adopted a recommendation (recommendation 3) which defined in broad terms the
form of legislature which it wanted. The Council's recommendation is attached
as annex III-

201. This recommendation by no means closed the discussion. Debate on some
points had been lively and the decisions on these not entirely settled. The
Administering Authority had views of its own (for instance, on the question of
a bicameral legislature) as also did the Solomon Survey Mission vhich visited
the Territory in July and August of that year. When the Council of Micronesia
met again in November 1963, it had before it a document prepared by the High
Commissioner's office which set out the March recommendations of the Council,
the recommendations of the Survey Mission and the recommendations of the
Administration. The Council then examined the alternatives, with the assistance
of an officer sent from the Department of the Interior and members of the High
Commissioner's staff. Its final conclusions were incorporated, without
significant change, in a draft Executive Order which was shown to the Mission

last January and on which the Mission's subsequent comments are based. The
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question is not entirely settled and last-minute changes could be made. It was
the expectation of the Administering Authority, however, that the Executive
Order would be issued some time before July and that the Council of Micronesia
would not be further consulted before the Order came into force.

202. It is clear that preparations for a territorial legislature have proceeded
methodically and step by step in consultation with the elected Micronesian
representatives. Some doubts may be felt as to how intensive these consultations
have been. The November session of the Council of Micronesia lasted only nine
days and dealt also with economic and other matters; political debate seems

to have concentrated mainly on procedural matters and members seem to have
given little consideration to the central question of the power of the legislature
and particularly its power over budgetary matters. But the Mission feels that
at this stage what is needed is not so much another round of debates (which
have already taken up nearly two years). The need is for the Administering
Authority to make a careful but urgent review of the Executive Order to ensure
that the framework of the proposed legislature should not merely reflect the
results of past consultations but that its powers should be broad enough to
provide for future growth.

205. After travelling through the Territory the Mission formed the opinion that
the draft Executive Order shown to the Mission might well meet the present wishes
of most Micronesians. And yet the legislative structure, particularly of a
developing Territory, must do more than accommodate present views. It must
positively encourage the enlargement of these views and provide the scope for
such enlargement. There is no question of forcing people into situations for
which they do not feel ready, but of doing everything possible to stimulate the
growth of their own confidence. In a Territory where transition in some fields
has been almost hectic, the pace of political advance cannot be set by reference
to the slowest of those (the great majority in any country) who are little
interested. It depends rather on the most advanced and the most active; those
who will in fact be the political leaders of the new Micronesia. There is no
lack of these.

204. The Mission heard many views on the new legislature in the course of its

visit. Almost all speakers welcomed it and expressed the hope that it would be
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constituted as soon as possible. But there were also criticiesms. Scome of these
were the result of a vague but understandable timidity at taking a step whose
ultimate effects could only be diﬁly perceived. In Yap, for instance, people
worried about the eroding effect the new body might have on their ancient
customs - and hence, as a defensive measure, wanted a bicameral legislature.
Some were the result of an imperfect grasp of the issues involved. The publicizing
of these and discussions by representatives with their districts were not always
effective; this complaint was voiced, in particular, by the people of Saipan
(although it is only fair to add that in districts such as Palau and the Marshall
Islands delegates to the Council of Micronesia had reported back fully and there
had been lively discussions). But on one point every district showed a
remarkable unanimity. Speaker after speaker emphasized that a strong legislature
with real power was needed to pull the Territory together and get it moving.
Some impatience was expressed at the advisory role of the present Council of
Micronesia. It was frustrating to be a member of the Council: when no action
was taken by the Administration on matters raised by representatives, their
districts were quick to complain: "You didn't do any good for us". The need

to forge a united Micronesia was constantly raised; the main instrument for
achievingz this would bhe a central legislature with power to pass laws and review
the budget. - Members of the Palau District Legislature told the Mission that the
first priority was a Congress of Micronesia with real power. They said that
Palau and the other districts had good representatives well able to legislate.
If they had the power to levy taxes and allocate funds they could work to bring
about unity and prosperity in Micronesia. The same points were made by the
Hold-Over Committee of the Marshall Islands Congress. Perhaps the most explicit
linking of territorial unity with a strong legislature came from the least-
expected quarter - the Marianas District where unification with Guam is still a
major preoccupation. If such a secession was not possible (and both the
Administering Authority and successive Visiting Missions have explained many
times that it is not), then a strong Micronesian legislature was the only

other alternative. "If there is to be a Congress of the Trust Territory", said
a speaker at a public meeting in Saipan, "then make it strong and not merely
advisory - something that we can work with". He drew the loudest applause of

!

the evening.
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205. This point has been made at some length, not merely because of its intrinsic
importance, but because it was the main and in some cases the only point about
political development made at meetings attended by the Mission. As such, it

came inevitably to be the Mission's chief point of reference. The unanimous
desire for a legislature which could be the embodiment and voice of a united
Micronesia must be the test of all institutional details. The High Commissioner
commented at the last session of the Trusteeship Council on "the willingness

of our Micronesian leaders, not only to accept the privileges, but also to

assume the responsibilities of democratic self-government" and after meeting
many of these leaders the Mission would agree. The question is, will the form
of legislature at present proposed give them the scope to do so? If not, the
resulting frustration could damage, not merely relations between the Administration
and the elected Legislature, but the whole course of political development. The
structure of the proposed Congress of Micronesia must be scrutinized to ensure
that its capacities are adequate to fulfil the hopes that are being placed in it.
The most effective functioning of this Congress will probably hinge on four
broad considerations: 1its form and powers; the nature of its membership; its
relationship with the Administration; and its financial suthority. Each of

these points the Mission will examine in detail:

(a) The form and powers of the legislature
206. The question of the form of the legislature - that is, whether there should

be one House or two - was so hotly debated at the last two sessions of the

Council of Micronesia that the Mission is loath to reopen it, for fear of further
inflating the importance of this essentially procedural question. If a majority
of people in the Territory clearly prefer a bicameral system, then the Mission
sees no reason (its own views notwithstanding) why this cannot be cheerfully
accepted. It is better to do so than to create an issue which could bedevil
politics in the Territory for years to come. But no such settled preference
seems yet to have emerged. On both occasions in the Council of Micronesia the
decision for bicameralism was narrowly carried, and it has been coupled with
expressions of support for other alternatives. In these circumstances (and it
understands that the Administering Authority shares similar views), the Mission
would like to set out what it feels are the more compelling arguments for

unicameralism. /
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207. The obvious point is size. 1In & territory of only 85,000 inhabitants

there must be ery special reasons indeed to justify the expense and complexity
of two Houses. The Trust Territory of New Guinea, with thirty times the
population and even greater problems of diversity, has only one House, as do
several other Pacific countries including New Zealand and Western Samoca. The
circumstances of Micronesia have no less need of economy and simplicity. It

is not so much that two legislatures, with their separate memberships, staff
and buildings, are wasteful of money. Much more important, they are wasteful

of human resources. Nothing could be more shortsighted than for the Territory
to dissipate its best representatives among a multiplicity of legislatures.

(The Mission was relieved to note that the once luxuriant growth of district
chambers has been curbed and that all these are now unicameral). Many people
are not yet experienced in the working of representative institutions. The need
is for the simplest possible system - a stripped-down form of democratic
government - rather than for one of the most elaborate ever devised. Responsibility
should be placed squarely on the legislative body; not dissipated by disputes,
confusions and conferences; all of which can easily become a legislative game
and a substitute for real action. Against these considerations must be balanced
the need to protect diversity and to ensure that legitimate district viewpoints
are not disregarded or brusquely overridden by the territorial government. The
smaller districts like Palau fear that their interests would be swamped by the
greater population and voting power of districts like Truk. Others - Yap

and the Marshall Islands - are concerned that their distinctive social systems
and traditional customs might be destroyed. These fears are understandable and
cannot be brushed aside. They are the historic reasons why bicameralism is
necessary in & federal state. But the Mission would be reluctant to concede
that the elaborate institutions of federalism, with their inevitable balancing
of forces and diffusion of power, are needed in a territory with a population
the size of a|small city. There are other and just as effective means of
reassuring the smaller districts. Certain local rights - rights, for example,
which could not be changed without the consent of the district concerned - could
be entrenched in the Code of the Trust Territory and ultimately in the Constitution.

More immediately practicable, however, would be a compromise whereby the Territory

.
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adopted a unicameral legislature, of eighteen or perhaps twenty-four members,
with equal representation from each district. This was approved by the Council
of Micronesia at its November session as a second alternative to bicameralism.
Palau and Yap supported it. It is possible that if the Administering Authority
were to come down in favour of this alternative, opinion in the Territory would
come to recognize - what the Mission itself feels - that such & proposal could
go far to combine the advantages of both forms: the simplicity of a single
House together with a proper protection for district interests.

208. The guestion of form, however, is not the only point about the new legislature
which is worth examining - a fact which was sometimes lost sight of during the
Council of Micronesia's controversy over bicameralism. There is also, and

more importantly, the question of powers. One or two Council members complained
at the time that this was being overlocked, and several members told the Mission
that they would like a further discussion on the subject, with particular regard
to budgetary matters. The type and scope of its powers are central to the
creation of a true legislature and many comments on them will be scattered
throughout the chapter. The two most vital areas of authority - powers in
relation to the Administration and power over the budget - are discussed
separately. It would be both time-consuming and pointless for the Mission under
this heading to make its cwn catalogue of powers. Instead, it wishes to make

a more general observation on the authority of the legislature.

209. The Administering Authority has undertaken to establish an effective
legislature. The Mission has no doubt that its present proposals, drafted in
consultation with the elected Micronesian representatives, generally reflect this
intention. There are minor restrictions,; such as those forbidding gambling
casinos, divorce or special tax inducements to corporations, which might be
better left to the discretion of an assembly presumed to be responsibly constituted.
And it does not seem appropriate that the legal counsel to Congress should be
designated by the High Commissioner - Congress should have a legal counsel whose
sole loyalty is to the Legislature; and this should be arranged as soon as the
volume of business justifies such an appointment. But these do not primarily
concern the Mission. What does is that the liberal approach of the Administering

Authority should be consistently carried through the entire legislative charter.
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The logic of la true territorial legislature must not become blurred by any
weakening of political imagination, or hedged about by the natural caution of

law draftsmen. Legislative responsibility cannot be partitioned or it disappears.
Unless the powers of the new Congress of Micronesia are fully adequate to its
tasks (and expectations), it will remain largely advisory. To put it another
way, if the Congress is not treated as a responsible body, it is much more

likely to behave like an irresponsible one. Its coming role is a challenging

one which will not be properly discharged without the knowledge (at once

sobering and exciting) that ability to control the Territory's future rests in
its hands.

210. With this in mind it is worth examining the legislative powers which are

to be reserved for the Administration. Notwithstanding the list of minor
restrictions which the Mission has already deprecated, it secems to be intended
that the Legislature should have very wide powers of legislation - powers which
by implication include the power to alter the Code of the Trust Territory

(except for its "human rights" provisions or for those provisions that incorporate
a basic international treaty or agreement). The Administering Authority will
retain a concurrent right to amend the Code but the Mission trusts that it

would not exercise this right except in consultation with the Congress of
Micronesia. The powers of the High Commissioner must doubtless extend, for the
meantime at any rate, not merely to executive matters but alsco to the exercise

of some influence on the legislative process. His influence will help the
Legislature and Executive to work as a team; and it may well be that the future
course will be, not to whittle away these powers - for a self-governing Micronesia
will need a strong Executive to help hold this diverse territory together - but
to place them in the hands of a popularly-elected Chief Executive. None the less,
so long as the High Commissioner is not elected and therefore not accountable

to the people of the Territory, his proposed power to legislate by taking urgency
or by declaring an emergency could be a serious invasion of the dignity and
therefore the effectiveness of the new legislature. A number of people in the
Territory said they had no fear that the present High Commissioner would abuse
these powers, for they had come to trust him as a man who respected the views

of the people of Micronesia. But how could they be sure about his successor?
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The need for some emergency powers is obvious; but the circumstances in which
they might be used should be more clearly defined and provision also made for
the Congress of Micronesia to confirm or repeal such legislation at its next
session. Again, powers of veto and disallowance must be conceded to the
Administering Authority so long as it retains the ultimate responsibility. But
it is important that on the occasions (and presumably they would be rare) when
these powers are exercised, a written statement of reasons should be laid before
the legislature for debate if desired. The Mission was pleased to note the
beginnings of this practice in the present Council of Micronesia. It is not
simply a matter of respect for the legislature. It represents, in fact, an

acknowledgment by the Administration of its accountability to public opinion.

(b) Membership
211. The effectiveness of the new legislature, whatever its scope, is going to
depend also on the guality of its members. This is first and foremost a matter
for the electors. But the latter can at least be helped by ensuring that their
choice of candidates is as wide and untrammelled as possible. Here an unexpected
difficulty arises. It may be assumed that, as is natural in a developing
country, many of the ablest and best-educated Micronesian citizens will be in
the Government service. That, after all, is what they have been educated for.
Unfortunately this group of officers, or rather the more senior of them, will
under the present proposals be disqualified from coming forward as candidates,
unless they are prepared first to resign their positions.
212. The Mission would entirely agree with the need to keep the two functions
separate. It is neither desirable nor proper that any members of the new
Congress should continue to hold positions in the civil service. For one thing
there is the risk of embarrassment and confusion of loyalties. Since both
demand considerable time and energy, mixing the two would most likely ensure
that neither task was properly discharged. Nor can the risk be overlooked of
administrative influence extending (or, more likely, being suspected to extend)
into the actions of legislators anxious to safeguard their administrative careers.
In other words, membership of Ccngress is a form of public service which will
not be compatible with any other. It will, however, be dependent on the

notoriously unpredictable will of the electors. Those senior officials who might
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wish to enter|politics and whose training would be invaluable in that field over
the next few years will have to weigh the hazards. By having to resign their
positions before seeking election they face at least some risk of losing
everything. The risk may be enough to turn away some who might otherwise be
interested. If so the Territory could well be paying too high a price for the
luxury of a strict adherence to the separation of powers.

213. The Administration has shown itself on other occasions capable of easing
the bonds of constitutional doctrine in case of need (as it did, for instance,
by abandoning in Micronesia the time-honoured principle of the local financing
of education). The Mission hopes that in this instance it may prove possible
to do so again. What is needed is an interim measure, for with the spread of
education the relative importance of civil servants will decline and hence the
need for them as candidates. In the meantime, therefore, the Mission suggests
that all Government employees who wished should be given leave of absence
(without pay) to run for Congress. If elected they would of course resign from
the Covermment service, although it might be possible to protect any pension
rights they had acquired for a further period of time, say two or four years.
Alternatively, a prospective candidate could resign at the outset of his campaign,
but with an automatic right of reinstatement if he does not succeed. There
may well be other means of overcoming the difficulty and avoiding the
discouragement of a potential and otherwise well-gualified candidate.

21Lk. Those candidates who are successful should not, in the Mission's opinion,
be left under any misapprehension that their work will be intermittent or part-
time. There is a detectable tendency in the legislative charter as at present
drafted to look upon representational duties as something of a temporary
interruption in & member's normal and private activities. This is perhaps a
nostalgic glance backward (and not the only one in these proposals) to the
early days of the American Republic; a reminder of a more leisurely approach
to legislation. But the circumstances of Micronesia are quite different. Here
there is time to be made up, decades of growth to be telescoped, and the work
of the elected legislators will form one of the best ways of doing it. It is
important to establish from the outset that the duties of representatives will
by no means be confined to attendance at sittings. Perhaps their most time-

consuming and arduous task - certainly one of the most important - will be that
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of reporting back to their scattered constituents: a process of consultation
and political education which will be of considerable benefit to both. In
addition there will be committee work; every member should develop a special
acquaintance with one segment of the work of the Administration. And there will
be many other miscellaneous duties ranging from investigation of constituents!
grievances to participation in boards like the Economic Development Boards
suggested in the preceding chapter. None of this can be neglected for,
particularly until the civil service and Administration become fully Micronesian,
it is the only means of involving the people of the Territory directly in the
process of government.

215. The concept of working members should be reflected in all the arrangements
made for them, not least in the method by which they will be paid. The per diem
allowance plus travelling expenses now contemplated will tend to strengthen the
impression of members that their work begins and ends with each session. It
would be much preferable, the Mission concluded, to pay an annual salary, plus
necessary allowances. This was urged by the Palau District Legislature which
added that since members would have a full-time occupation they should receive

a salary no less than that now received by the highest paid Micronesian civil
servants - at that time about $3,000 but now considerably higher. Some economic
sacrifice should quite properly be involved in the honour of representing one's
fellow citizens, and it might be unwise to fix a salary at a leval which made

it unduly profitable to gain election. Nor should it be overlooked that what

is at present under consideration is the salary of members of the Legislature
and not of a Cabinet. But while not wishing to suggest any particular sum, the
Mission firmly agrees that an annual salary of worthwhile proportions is essential.
Only a proper recompense will attract members of the best quality and encourage
them to devote their main effort to their legislative work.

216. If it is objected that a special financial inducement (i.e. a per diem
allowance) would be needed to persuade those members not otherwise motivated to
attend regularly, then a fixed annual salary together with an appropriate daily
stipend during the session would seem adequate. At least it would reduce the
temptation for members to augment their allowances by prolonging the session.

This temptation is presumably the reason why it is proposed to limit the duration
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of Congress's one annual session to thirty days. Many members have complained
that past sessions of the Council of Micronesia have been too short for proper
discussions, and the Mission is inclined to agree. There seems no reascn why
any inflexible limit should be set. Thirty days is not an ungenerous figure
(particularly when compared with nine for the last session of the Council of
Micronesia) but it is an arbitrary one; some sessions may be shorter but

others, particularly as the Congress gains experience, could well be longer.

With the importance of daily allowances diminished by the payment of a salary,

it seems better and more appropriate to its dignity to leave a proper adjournment

date for each session to be fixed by the Legislature itself.

(¢) Relations with the Administration

217. As earlier comments will have made clear, the Mission is very conscious

of the need to ensure that the new Congress will have a close working
relationship with the Administration. Although the point is hardly touched
upon in the legislative charter now proposed, it is most definitely a matter
which cannot be taken for granted or left to chance. Unless some organic links
are created, an Administration which is responsible in effect as well as in

law to the United States Government and a legislature responsible to the people
of the Territory can all too easily drift into suspiéiou and misunderstanding.
Through their elected representatives, the people of Micronesia must become
involved in and acquainted with the work of government or govermment will remain
in their eyes essentially an alien process. The difficulties will largely
disappear when the Administration is fully in Micronesian hands, with an elected
Chief Executive and local heads of departments, and for this reasm if no other
progress towards the latter goals must be as fast as possible. But the Congress
will be inaugurated this year; the problem is what to do in the meantime to
keep the Administration and legislature familiar with each other's views.

218. The institutional remedy is probably the same for Micronesia as for many
other countries, including the United States itself: the development of a
system of Congressional committees. Strong and active committees are the best
means of keeping in touch with the work of the main government departments.
Elected representatives can be effective only if they develop specialized

knowledge in a particular field of administrative activity. The Congress of
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Micronesia must therefore have not merely the power to legislate, but also
through select committees the power to investigate, to hold hearings, guestion
heads of departments, listen to testimony from members of the public, call for
documents and finally to report its conclusions. Sometimes committees may be
critical of the Administration, for criticism is one of the prime functions of a
legislature and a means by which the wishes of the people are made clear to
officials. But they have more to do than inguisition. Committees are equally

a means by which the policies of the Administration can be explained to members
and their co-operation secured. By helping to ground Congressional debates
firmly on practicality, they discourage unreal proposals or the criticism which
can grow from lack of understanding. This is especially important in those areas
where the Administration is moving ahead of popular demand, for example, in
undertaking economic development to prepare for future needs.

219. These considerations provide, in the Mission's view, ample reasons why

the experience of other countries should be followed in building up a vigorous
committee system. There is, however, a further reason which is peculiar to the
circumstances of the Territory. The present proposals are silent on the conduct
of business in Congress; no suggestions are made, formally or informally, on how
legislation is to be introduced and piloted through the House. 1In other
legislatures this is a function performed by the majority political party. In
the immediate future it is unlikely that there will be any such grouping in the
Congress of Micronesia. Conditions in a dependent territory, where the
immediate goals are clear and in that sense beyond political dispute, do not
always favour the early growth of parties. It will doubtless look for socme
guidance from the Administration, but it would be desirable also to develop some
procedural independence. Among its other benefits a committee system can provide
the solution. The Chairman of each Committee will in effect be a floor leader;
consulting with his fellow-chairmen on priorities, taking charge of legislation
in his particular field, organizing its consideration and passage through the
Congress, and then yielding these functions in turn to one of his colleagues.
Since the committee system should cover every aspect of the legislature'!s work,
this would ensure an active and informed floor leader responsible for every bill,

and hence would promote the most efficient conduct by Congress of its own business.
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220. The number of committees will be limited by requirements of size (if a
bicameral legislature were established, then joint committees would avoid
duplication of effort) and of subject. The Congress will determine apportionment
of the latter, and make any rearrangements which might seem desirable after

some working experience has been gained. The Mission has framed its own
suggestions on a basis of three committees, partly because it seems a convenient
number (in a unicameral legislature of eighteen members, for instance, it

would mean that every district would have a representative on each committee),
and partly because the main topics can be most economically grouped under three
headings. The minimum would thus be a committee on political and administrative
questions; a second on social and educational matters; and one on finance and
economic development.

221. Though created by and entirely dependent on the Congress, these select
committees should have a recognized and permanent place in the Territory's
political structure. They would be armed with the full powers of the Congress -
to subpoena, guestion officials and so forth - and would also be provided with
the necessary secretarial services. Their Chairmen, who would be the most
influential (and one would hope, the ablest) members of Congress, should enjoy
the special confidence of the Administration and special access to the High
Commissioner. (As a mark of their importance and of the greater demands made

on their time they might receive a rather higher salary or allowance). The
three committees would in general function during the regular sessions of Congress.
It does not seem desirable in principle that they should work for long periods
out of session, and hence removed from the supervision of their colleagues.

But if their work cannot be completed during a normal session, the session
should be extended (and the Mission would not think two annual sessions of
Congress at all extravagent). In special circumstances - when a particular
problem might requiye further investigation or travelling - a committee might
be held over for an intersessional period.

222. The Political Committee should have broad responsibility for examining

and reporting on the political, administrative and constitutional development

of the Territory. It would, for instance, examine the working of the Congress
itself as experience accumulated and make any necessary recommendations to

increase its effectiveness. If the new legislature is established by Executive
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Order (which is at present contemplated and which the Mission thinks preferable)
instead of by an Organic Act of the United States Congress, then adjustments

and amendments could be made with relative ease. It would review progress in
the civil service, with special emphasis on Micronisation. Its advice and
consent might be required for all senior appointments, whether of Micronesians
or others. And finally, it would inquire into and prepare the way for some
major political decisions which will confront the new Congress, such as the
proper relationship of the districts to the central govermment, and the future
site of the Territory's capital. All of these suggestions are of considerable
importance and they will be dealt with in greater detail below.

225. There is, however, one other task which must to some extent concern the
Political Committee. The legislative charter which will be brought into force
this year is acknowledged to be an interim one. Before very long it will be
necessary to draft something more definitive, a Constitution in fact under
which Micronesia can complete its political development and attain the goals

of trusteeship. It is therefore desirable that, given the time taken to prepare
the present proposals, thinking should begin very shortly on the outlines of a
permanent constitutional structure. The Political Committee may not be the best
body to begin this study. It will have many pressing and practical duties which
might rule out a properly reflective approach, and as a committee of Congress

it will tend to be bound by the latter!s sessions and adjournments. The Mission
is inclined to prefer the establishment of a separate Study Group (onsisting no
doubt of some members of the Political Committee, including the Chairman, as well
as other Congressional representatives and prominent Micronesians). The Study
Group should carefully examine the working of the present transitional
arrangements in order to derive lessons for the future; it should travel and
investigate other political systems, such as the parliamentary system, for
purposes of comparison; and it should be able if it wishes to draw on the services
of outside constitutional experts. The purpose would be to enlarge the
constitutional experience of the Territory's representatives (at present not
extensive) by throwing up a much wider range of possibilities, alternatives and
ideas for their consideration. It is not too socon to place these issues before
the Congress and public opinion, for the Mission has no doubt that fundamental

points in the future Miéronesian Constitution will have to be discussed and

e




T/1620
English
Page 121

decided sooner than the past pace of events would suggest. The Study Group's
reports to Congress might thus set the scene for much more thorough and probing
constitutional debate than has so far taken place.

22k, The duties and decisions of the Social Committee would be those having

the most direct impact on everyday life in the Territory. Questions of education
are obviously of first importance in the present stage of rapid growth and
issues are looming, such as that of aid to Mission schools, which will require
decision by the Congress. Another appropriate subject for consideration by the
Social Committee (and one with wide ramifications - for instance the need to
provide more facilities for organized sport and physical education) is that of
Juvenile delinquency which is already becoming a problem in the Territory,
notably in Palau. Likewise the concern expressed in Yap at the number of cases
of mental trouble could merit attention, for it seems to involve the conflict
between progress and traditional customs. Again, the Social Committee might
look into the size of police forces; in Palau there were complaints that police
protection was inadequate while in Saipan the police force might prove to be
unnecessarily large. There are other fields - labour legislation and cormunity
development - in which a great deal of work can be done in framing the means

of more active Micronesian involvement. On these and the broader subjects of
health, welfare and housing the Mission has made numerous suggestions in
preceding chapters. It will not repeat them except to note that the Committee's
handling of all these matters will as much as anything else form most people's
first impression of the effectiveness o1 their new legislature.

225. The Finance and Economic Committee would be concerned with budgetary
policy in its widest sense. It would make a detailed review of the Territory's
draft budget, including recommendations on the appropriation of those funds
directly under Congress's control, and recommendations on the much larger grants
which (under present arrangements) must actually be appropriated by the United
States Congress. This process raises the vital question of the power of the
purse which will be discussed in the following section. As a corollary, it

also raises issues of economic policy. In a developing territory like Micronesia
strictly financial questions cannot profitably be separated from those of

economic development. In considering both, the Finance and Economic Committee
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must inevitably be the best means of helping the Congress of Micronesia to take
the very formidable decisions on economic planning which lie ahead. The Committee's
functions (as part of the Congress) and those of the Economic Development
Commission suggested in the previous chapter (a semi-executive board) would
dovetail but not overlap. Development plans prepared by the Administration

in co~-operation with the Economic Development Commission would be submitted to
Congress, through its Finance and Economic Committee, for discussion by the

full body of elected representatives. What would be sought at that stage would
be broad commitments expressing agreement with particular courses and priorities,
after which the Commission (whose membership would include the Chairman of the
Committee and which would meet as required throughout the year) would be

responsible for exercising general supervision over the execution of the plan.

(d) Budget
226. In any constitutional system, but particularly one based on the separation
of powers, the power of the purse must be the chief support of the legislature.
On it, to cite only one example, depends the growth of a vigorous committee
system; whatever their good intentions, administration officials will in
practice take no notice of the committees unless the latter can affect their
funds. The budget process is the essence of democracy. The strong views of
those who drafted the United States Constitution are being echoed in Micronesia
175 years later, and for the same reasons. The point was repeatedly made at
meetings in the Territory: whatever its formal status the Congress of Micronesia
would remain a debating society unless it has some power over funds. A Micronesian
student in Hawaii put it most sueccinctly. People, he said, were much more likely ¢
to see the Territory as a unit if they could see that money came to them from
doing so. »
227, Preparation of the budget is at present a closed bureaucratic process, as
the High Commissioner himself told the last session of the Council of Micronesia.
Drafts are shuffled between the High Commissioner's office and Washington;
decisions which will shape uane whole future of the Territory are taken by
anonymous officials; and to complete the bewilderment of the layman the process
is done more than a year in advance (a first draft of the budget for the

1966 financial year was being prepared when the Mission was in the Territory).
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Once an electe# legislature is established, once public opinion has a properly-
constituted body to express its views, this closed circuit cannot continue.
Henceforth, if political life is to be real, the people of the Territory must
become part of the budget process. The present proposals do not make clear that
this point is as yet wholeheartedly accepted: the High Commissioner is to
submit a "preliminary budget plan" to the Congress for its "review and
recommendations". It is sufficiently obvious that the newly-elected members of
Congress will have little experience (and certainly no previous examples) of
how to wield financial authority. Their first steps may well be as tentative

as the draft charter suggests. But with the proper encouragement this
inexperience will not last long. The Mission is therefore concerned to see a
more flexible system established which can expand in scope and authority as the
confidence of the legislature grovs.

228. There is a psychological attitude binding both sides on the question of
finance and preventing a more detached look at the possibilities of the situation.
It is that the very large subsidy provided by the Administering Authority is a
form of charity. The subsidy is an obligation of trusteeship which is being
conscientiously discharged, but it may help to loosen too restrictive an
approach to these grants if (and this is a point made to the Mission by more
than one Micronesian) they are regarded as in part at least cash payments for
benefits received: something of a partnership as well as a subsidy. From this
partnership, based on an international agreement the people of Micronesia gain
funds and considerable benefits. But the United States receives great benefits
also: control of a highly-strategic area and the use of facilities in the
Territory (the military research complex at Kwajalein alone had reportedly cost
$100 million in fixed installations and $800 million in equipment). And so the
grants, though generous, are by no means as one-sided as simple budget figures
might suggest.|

229. Nor need fhe disparity between revenue raised locally (about $1 million)
and grants-in-aid (now running at more than $15 million) be quite so paralysingly
large. The new Congress of Micronesia will have virtually unlimited powers of

. raising revenue within the Territory, and it would be a useful preliminary step
towards a wide| budgetary authority if it exercised these to the full. Micronesia's

taxable resources are still small and in the present opening phase of intensive
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development the gap between them and the rate of expenditure is still growing.
None the less there are possibilities of increasing the tax yield. One rather
surprising ancmaly is that United States residents of the Trust Territory do

not pay their income tax to the Territorial Govermment. The value of this

lost taxation is of course covered many times over by the United States grants-
in-aid. But a change in the system, either by levying a territorial income tax
directly on these residents or by receiving (as does the nearby Territory of
Guam) an equivalent rebate from the Federal Govermment, would be politically
desirable and could treble local revenue to as much as $3 million. Similarly
there are no centrally-levied customs duties on goods imported into the Territory,
and a considerable source of Government revenue goes untapped. The customs
duties on goods imported into the Kwajalein establishment (some of which leak

out to the detriment of Micronesian enterprises) would alone constitute a
significant amount of revenue. Nor are there any territorial income taxes on

the earnings of companies. This means that both local and foreign companies

are untaxed. Hitherto it has not mattered that foreign businesses should escape
taxation, because there have been ncre; but now that non-Micronesian enterprises
are to be admitted, the Congress of Micronesia may well consider that the time
has arrived to enact appropriate legislation.

230. The psychological effects of creating a Micronesian customs and taxation
system can be readily appreciated. The Territory would have a significant income
of its own, as of right. Although the grants-in-aid might be reduced in
proportion to the amount of taxation diverted from the United States to Micronesia,
the balance between them and local revenue would be improved and a stimulus given
to the search for other (though inevitably much less lucrative) sources of income.
The increase in its funds could do much to establish the authority of the new
legislature - as against the districts, for example. DMost important of all,

by increasing the amount under Congress's direct control, it would widen the
field of fiscal responsibility.

251. None of these suggestions, however, greatly affects the main issue: the
power of the purse. Even if augmented, local revenue cannot in the foreseeable
future amount to more than a small proportion of the total budget. The
legislature's right to appropriate this small proportion (though desirable in
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itself) is no|substitute for some wider authority over the entire territorial
budget. WNo legislature can be by-passed on the vital point of budgetary
responsibility and continue to command public respect and confidence. DNor is

it financially wise to do so. Legislators are no less prone to budgetary

lepses than anyone else (although such lapses can be repaired by the
Administration's power of item veto); but it is enticingly easy for administrators
to waste large sums of money, with the best of intentions, unless expenditures
are planned with the assent of the legislature and the energy and interest of

the people are engaged.

252. The need is to find some means whereby the requirements of United States Law
can be reconciled with those of political growth in Micronesia. The Mission
recognizes the force of the argument that while the United States Congress
provides over nine-tenths of the Territory's funds, the final control over how
they should be spent must rest with it. But this money is after all being

spent for the benefit of the Micronesian people and it is clearly desirable that
their wishes should be made known. The Mission therefore proposes, as a

minimum first step, a compromise which would give the legislature full authority
to discuss and adopt the budget which it considers desirable, while not affecting
the United States Govermment's final power of decision. It would involve less

a change in procedures now contemplated, than a change in attitude. Once a
preliminary budget figure was received from the Bureau of the Budget in
Washington, the Administration would prepare a budget in the normal way. The
draft would then be submitted, as & public document, to the Congress of Micronesia
for debate, amendments if any, and adoption. The High Commissioner might retain
the power to resubmit or veto certain items (but it would he desirable that any
veto could if necessary be overridden by the customary two-thirds majority).

The draft as finally adopted would be the Territory's budget and would be
forwarded to Washington as such. Changes might then be made by the Department

of the Interior or by the United States Congress, as is their undisputed legal
right, though the Mission would hope for a conscious effort to trust the

combined wisdom of the territorial administration and legislature. Any such
changes would of course be subject to subsequent debate by members of the

Congress of Micronesia. In this way preparation of the budget would cease to be
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a closed process. No rights of the United States Government would be infringed,
while the Congress of Micronesia would have an effective voice in budgetary
policy.

233. This sharing of budgetary authority should commence with the inauguration
of the new legislature: if the Congress of Micronesia - the Mission feels the
point cannot be overstressed - doeg not begin to wield responsibility it will
never acquire it. The next stage should not be long delayed. It is to delegate
to the territorial legislature more and more power over actual appropriations -
over the grants-in-aid, that is, for local revenue can already be locally
appropriated. Only the United States Congress can take this step. The Mission
hopes that it will recognize the vitalising effect of control over expenditure
and begin gradually to limit its own supervision. Its appropriations for the
Territory might be made in brcader and broader categories, leaving the
Micronesian legislature progressively more scope for making its own more detailed
appropriations. The ultimate goal would be a system of unfettered grants,

made perhaps for a period of two or three years at a time (United States
procedures place technical barriers in the way of this, but there are means of
overcoming them) and subject only to appropriation by the Congress of Micronesia.
The Mission realizes that by present standards this is a bold aim, but so is

the Administering Authority's task of creating vigorous political institutions
in the Territory. Progressive withdrawal of supervision over the Territory's
affairs must inevitably involve increasing freedom of expenditure. In receiving
such freedom, the Congress of Micronesia will assume also an obligation to show
that its use of the United States grants is not extravagant and is regulated

by effective audit controls and other financial procedures.

234, The consistent aim must be to expand the financial responsibility of the
Micronesian legislature; first, by granting an effective authority over the
budget; and second, by progressively relaxing the restrictions on its power to
appropriate the United States subsidies. Both these aims depend in the last
analysis upon the attitude of the United States Congress. The latter has before
it a challenge. It is being challenged to create a political consciousness in
Micronesia - a consciousness which can only develop in such a small territory if

the United States Congress is willing to restrain the otherwise crushing weight
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of its own powers. Congress's experience of its own past and its imagination
can point the way to helping another legislature to maturity. So also can
enlightened self-interest. If the Territory is to come alive, to begin the
self-directed progress which alone offers any hope of a halt to steadily rising
United States subsidies, the Congress will have to begin to limit and share

its authority over Micronesia. The alternative - to retain an unyielding
control over these grants - will be to leave the Territory an inert and

politically lifeless burden on its pocket and on its conscience.




T/1620
English
Page 128

Local government

235. When the Congress of Micronesia is established the political balance of the
Territory will shift. By that very fact a new relationship between the districts
and the centre will be created. Hitherto the district legislatures have been the
main instrument for expressing the popular wishes. Now this responsibility will be
assumed by the Congress. The powers and position of the district legislatures

were framed before a central legislature was planned. DNow they will have to be
reviewed and more precisely defined as parts of the unified political structure of
the Territory. A proper relstionship between the central legislature and the
districts cannot be left to chance or the random tug of sectional interests. The
shaping of a united Micronesia must start with a strong central government. The
purpose of district govermment is to provide the best means of getting local needs
and wishes known at the centre, and of organizing local participation and enthusigsm
in the carrying-out of territorial policies. To translate this principle into
working arrangements will be one of the first and most delicate tasks of the
Administration and the new Congress.

236. The importance of local responsibility need not be argued. The stress placed
on it in the first stages of political development was wise and the results have
fully justified it. The district legislatures have proved a useful training in
political experience. They have provided a means (and if in some ways imperfect
they have at' least been the only means hitherto available) of securing local
involvement in and understanding of the Administration's policies. These valuable
achievements need not be abandoned because the centre of political interest will
shift to the Congress of Micronesia. Indeed, precisely because the balance of
power is changing it becomes all the more necessary to ensure that local initiative
is not neglected and discouraged. There is already a slight but growing tendency
to by-pass the guthority of the district administrations, and hence legislatures.
This may be inevitable at a time when the Administration is embarking on major new
policies and having to co-crdinate the develcpment of territory-wide educational,
health and communications programmes. But there is g danger that the very scale of
the effort coming from the centre may blot out local initiative. It would be a
serious loss if the districts were subjected to more than a temporary diminution of

responsibility. Economic development is a field where progress pas so far been
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slow. It cannot be accelerated unless local co-operation - more than that, local
energy and enthusiasm - can be successfully stimulated and harnessed.

237. In a territory as scattered as Micronesia the district legislatures have by
no means reached the limit of their potentialities, and therefore of their
development. A sense of local responsibility has been created which must be
preserved and drawn upon. Several legislatures told the Mission that twice-yearly
sessions lasting only one or two weeks were not long enough for them to get
properly to grips with district issues. Others - the majority in/fact - complained
that their work was hampered by lack of funds since they were able to appropriate
only the camparatively small amount of revenue collected locally and had to spend
most of that on education. The Yap Legislature managed to fuse both aspects. It
pointed out that it had only $30,000 a year to spend and met twice a year to do it;
with more funds and responsibility it would need to sit for much longer periods.
The logic of this is clear. It is that local institutions, like any other, depend
on money for their vigour. Neither the electors nor the members will take the
district legislatures seriously, particularly now that their larger political role
is over, unless they have adequate funds at their disposal. For this reason the
Mission welcomes the decision of the District Administrator of Truk to submit his
entire budget (amounting to about $1,500,000) for debate and recommendations by the
District Legislature. It is a precedent which might well be followed in the other
districts, before the political effects of the Congress of Micronesia and the
financigl effects of the Administration's new programmes combine to squeeze the
vitality out of the political life of the districts.

238. It is equally true, however, that the continuing development of local
responsibility must be reconciled and adapted to the wider need for territorial
unity. In sériking a proper balance between fostering local initigtive and
ensuring national cohesion, it is essential to remember that the Territory will
henceforth sﬁeak out not with the voice of the districts, but with the voice of
Congress. Congress must have the supreme and overriding power over all fields
within its jurisdiction; its establishment represents a commitment by the
Micronesian people to a unified state, on which there can be no going back. To
emphasize its ascendancy, all customs duties, taxes and other local revenues now

collected in the districts should be collected on the authority of Congress, and
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then allocated by it to the districts for their use. With these and other funds
voted by the Congress, the district Governments would become agents in carrying out
many of the functions of the central govermment, such as housing, welfare,
education, road construction and other development projects, at district level.

The district legislatures, drawing their funds from the centre, would then become
g further link in a unified political structure; their political allegiance would
go to the electors of the district and their finsneial gllegiance to the centre.
239, It will be clear from this that the Mission ccnsiders the proper
relationship between the centre and the districts to be a reciprocal but not a
federal one. Requests flow from the districts to the centre and money flows back;
policy comes from the centre and participation from the districts. The machinery
of district government has no other end than to discharge these duties as simply
and effectively as possible. The districts are not states and their legislatures
have no need to aspire to the dignity and authority of a federal system. The
streamlining of district legislatures which the Administering Authority has carried
out in recent years is therefore most desirable, both for the sake of econcmy and
because it underlines this point. All have been converted into unicameral bodies
and a good start has been made in curbing the decidely unwieldy membership of some.
The Mission would hope to see the process carried further: the District
Legislatures might more properly be called District Councils and their procedure
simplified to reflect their essentially practical and limited aims.

240, Similar considerations apply to the proposal, made several times to the
Mission but specifically in a resolution of the Saipan Municipal Legislature, that
District Administrators should be popularly elected. There are obvious attractions
in such a strengthening of local responsibility, but not if it means the emergence
of District Administrators as petty governors, independent of both their
legislatures and the central government. That path would open the way to disunity
and to the emergence of District Administrators likely to seek local fgvour by
playing local interests and locel ambitions against the interests of Micronesia as
a whole. 1In these circumstances the Mission agrees with the Administering

Authority that the establishment of the Congress of Micronesia must come first.

é/ A typical Tistrict Cherter, that of Truk, is attached as annex IV.
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The Distriet legislatures can reflect and shape the views of their constituents;

unified policy demands that the District Administrator (preferably asppointed like
other senior officials with the advice and consent of Congress and ultimately, of
course, appointed by a Micronesian High Commissioner) should be a servant of the
centre.

241. What the Territory needs at its present stage is not more federalism but more
unity. The diversity and remoteness of the six districts are incontrovertible facts.
The need is not to emphasize this situation further, but to counteract it. The
temptation is to assimilate, consciocusly or unconsciously, the experience of such
large nations as the United States and to think of Micronesisa in federal terms,
with the districts as embryo states. But, despite Micronesia's internal
divergencies of language and history, federalism is not and never can be a suitable
solution for a territory as small and scattered as this. To encourage it would be
disastrous to efficiency and to the econcmy and might very well be disastrous to
unity. The Mission is confident that the preservation of local rights and
responsibilities - as necessary here as anywhere else - can be equally well secured
within the framework of a unitary state.

22, Just as the powers of the district legislatures should be defined in relation
to the Congress of Micronesia, so also should they be defined more precisely in
relation to the muniecipalities, the smallest unit of local govermment. The
municipalities vary widely in extent - sometimes comprising an island, a group of
islands or a traditional division of a larger island - and in the formality of
their jurisdiction. Seven years ago a programme of chartering was launched by the
Administration to delineate boundaries, establish election procedures for officials
and outline th%ir responsibilities. Municipalities so chartered have their own
legislative body or council whose members are elected by universal suffrage, an
elected magistfate or msyor, and a community court. They have certain
aﬁministrativefresponsibilities and may levy minor taxes and licence fees under the
supervision of the District Administrator. By October 1963, forty-three
municipalities had been chartered out of a total of 102.

243, While impressed with the energy and effort which has been put into the
chartering programme, the Mission feels that it may for the moment have reached the

limits of its useful extent, after which the law of diminishing returns sets in.
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Chartering has no particular value as a merely mechanical process or numbers game.
Several municipal councils complained that people did not always understand how to
work the charters they had been given; a member of the Udot municipality in Truk
considered that the programme had been pushed ahead too fast and that more money
and advice were needed. From its own observations the Missions concluded that the
most pressing need was to help many of the existing chartered municipalities to
work more effectively. In doing so, and especiaglly in granting new charters, the
opportunity might be taken to review their powers and financial means in order to
determine the most efficient division of duties between districts and municipaglities
in the 'work of loecal goverrment.

2Lk, There is one further point about chartering which the Mission would not
perhaps have mentioned had not an appeal been made to it; and that is the long-
standing dispute between the Net Municipality and Kolonia Town in Ponape. The
dispute is complicated but springs basically from the tension between traditional
life end new social patterns which will arise more frequently as the Territory
develops. The Iriarte Clan and Nanmwarki (traditional ruler) in Net, which is
largely rural, wish to preserve their ancient custams and power and to prevent any
loss, of revenue from Kolonia; hence they have proposed a single municipality for
both. Kolonia is a growing town with many transients and younger people who dislike
the domination of Net and wish to develop as a separate municipality. After
protracted negotiations the Administering Authority concluded that there was no
way to resolve the dispute but to establish separate municipglities. It may well
cane to this. If it comes to a dictate the course proposed by the Administration
is doubtless the logical one: it favours the majority and it looks to the future
needs of the Territory more than to privileges of the past. But the Mission thinks
it regrettable that such matters should have to be settled by a dictate. There
may still be a way of ensuring the rights of the majority and looking to the future
of the Territory without overriding the legitimgte requirements of the minority.
The interests of Net and Kolonia are closely intertwined and neither is strong
enough separately to form an efficient municipality. After discussion with the

Net Municipal Council, which seemed conciliatory, the Mission urged that another
effort should be made to ccmpose their difference, and it suggests (since Net had
appealed to the Council of Micronesia) that that body or its successor should be

asked to provide a mediator.
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The capital

245, Among the many matters that will need to be aired by the new Congress of
Micronesia is the question of the Territory's future capital. Micronesia has
never had a capital and until two years ago, when the Territorigl Headquarters was
transferred fram Guam to Saipan, it had never been even administered from within
its own boundaries. The move to Saipan was to that extent desirable. But the
unity of the Territory requires a capital, a proper seat of Micronesian government,
and not a "Headquarters" chosen by administrative chance. The Mission realizes
that it was hard to refuse the gift of an elaborate complex of gdministrative
buildings, roads and houses in Saipan which had been built by the Navy - reputedly
at a cost of $28 million - and then evacuated. But the choice has many unfortunate
aspects. They may be summed up by observing that Saipan can never be a suitable
capital for the Territory and is by no means the most efficient site for a
Headquarters.

ol6. Saipan is on the fringe of the Territory. Costs are inflated by the need
for all lines of communication to pass through Saipan, and for Administration
officials to make much longer journeys than would otherwise be necessary. Saipan
has a different type of economy and a different gtmosphere from the rest of
Micronesia. Officials living there risk losing touch with the "feel" of the
Territory as a whole. The Headquarters itself, isolated six or seven miles from
the main town of Saipan or from any village, following an American pattern of
existence and forming almost a closed (though in no sense a segregated) community,
must reinforce this. At any rate it is believed by officials from other districts
who tend to feel out of sympathy with Headquarters administrators living so far
away; they dislike visiting Saipan and camplain that Headquarters knows little of
their real problems. These are the classic grievances of officials in the field,
and the Mission cites them here only to illustrate the sense of dissociation and
misunderstanding which the remoteness of Headquarters can inflate.

247. Paradoxically, it is not merely the development of Micronesia which i1s being
distorted by this problem, but also the development of Saipan itself. The
population of Saipan is relatively small. The Headquarters, and the work
generated by its presence, makes too many people dependent on government wages.

It engrosses too much of the labour force and postpones the necessary day when
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the people of Saipan tackle their underlying need for development. Moving
Headquarters away from Saipan would allow its economic problems to be seen in

truer perspective. Administration officials concede this, but argue that the siting
of Headquarters in Saipan is politicglly desirable to damp down separatist
agitation. The Mission is doubtful. Separatism has existed in Saipan for scme
years and acquiring the Territorial Headquarters has done nothing to diminish it.
The problem of Saipanese separgtism will be solved only when the gravitational
force of a developing Micronesia outweighs the gttracticn of Guam. Given a Congress
endowed with powers and funds as advocated by the Mission this moment (as many
Saipanese recognize) could be close. In the meantime it would be a great mistake
to allow so important a question as the seat of government to be settled on the
basis of expediency.

ol8. Like its predecessor (and like everyone with whom it discussed the question)
the Mission considers Truk much the most preferable site. It is centrally situated
and has the largest population. It has a good harbour and a good airstrip and is
well-placed for ccmmunications with the outside world. And it would be a Ffitting
site for a truly Micronesian seat of govermment. In Truk - provided the capital
were developed in contact with the centre of population and not established in
isolation as a government centre only - the Congress of Micronesia could develop

an authority and confidence that it never could in Saipan, an administrator's
complex in which the Congress would inevitably seem an alien and uncomfortable
intrusion. The actual site, however, is for the Administration and Congress of
Micronesia to decide. The Mission merely urges that the question be reconsidered
without delay before so much investment is put into the Headgquarters that the
financial arguments against & move become unanswerable. For there is a real danger
that the ultimste decision could be prejudiced by administrgtive arrangements which
have to be made. TFor instance at Headquarters the Mission was told that though
Truk was the obvious place, geographically, for a capital the impending move of the
communications centre to Saipan (from Truk) would make Saipan the most convenient

cgpital fram the point of view of communications.
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The Executive

249, The creation of a distinctive Micronesion personality, which is the broad aim
of trusteeship, means in political terms the creation of a strong Micronesian

‘ Legislature and an Executive effectively controlled if not fully staffed by
Micronesians. | The separation of these constitutional functions in a Territory whose
human resources are at present limited means that one or the other has to be
selected as the point of most rapid progress. The Mission suggested that the
Legislature, through the insuguration of the Congress of Micronesia, offered the
quickest and indeed at the moment the only means of securing a real Micronesian
participation in the process of government, a means which is clearly all the more
important as long as the Executive is not directly responsible to the people. Any
imbalance resulting from this emphasis on the legislature, however, should cnly be
temporary, until Micronisation of the Executive (necesssrily a slower process than
creating a legislature) can catch up. As will already have been made clear in the
Mission's comments,,on districts among other things, it is as conscious of the need
in Micronesia for a strong Executive as for a strong legislature - provided both are
controlled by Micronesians. The Mission would wish not to alter the authority of
the Executive or weaken its unifying role in the Territory, but to strengthen
Micronesian influence on its decisions. It will be the aim of the present section
to examine ways in which this can best be done. The ultimate goal must obviously
be an elected Chief Executive, In the meantime, there are a number of methods by
which an immedigte start can be made in the process of bringing the civil service

under effective Micronesian control.

. (a) A Micronesian Chief Executive

250. The question of an elected or Micronesian Chief Executive was not once
mentioned in the constitutional debates and recommendations on the Congress of
Micfonesia. It was a curious cmission but, whether deliberate or not, it underlines
an important point. In the circumstences of the Territory the establishment of a
legislature is an essential prerequisite for choosing a Micronesian Chief Executive.
Micronesia is not yet one people. Hopefully the new Congress of Micronesia will
begin to make pt so. But until then the question of electing a Chief Exeautive
remains academic, since it is not yet possible to get from six diverse districts

a clear mandate for one person. Only through the Congress will leaders develop who
f‘-.
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can command more than a district loyalty; only when Congress has begun to generate
this leadership will it be possible to find a Chief Executive with the political
stature and authority to lead the Territory.

251. As political development gathers momentum, however, there will be an
increasing incompatibility between the High Commissioner's present functions as a
United States official and his role as Chief Executive of Micronesia. A separate
Micronesian government is beginning to emerge, with an identity and interests to
some extent different from those of a purely United States administration. As the
Congress of Micronesia acquires guthority and Micronisation of senior posts in the
civil service is accelerated, this divergence will beccme more and more clearly
marked. The establishment of a Micronesian Chief Executive cannot wait until the
people of Micronesia have chosen their future status; but in the meantime the
United States has trustee obligations which it may feel cannot properly be
transferred to an elected official who is not responsible to the United States
Govermment. One solution might be in due ccurse to separate the two functicns. A
United States High Commissioner, appointed as now by the United States Goverument,
would be responsible for handling relations between the Administering Authority and
the Micronesian Government and (until self-determination) for the safeguarding of
United States interests and obligations under the Trusteeship Agreement. His
reserve povers might perhaps be extensive but his actual work would be of a semi-
diplomatic nature. At the same time there would be s Micronesian Chief Executive
at the head of the Administration and responsible to the people of Micronesia for
the good govermment of the Territory.

252. A Micronesian Chief Executive should not of course be merely appointed, for
without any form of popular mandate he would become the target for local
resentments and jealousies and might find it hard to exert any leadership at all.
If an appointment were to be made, it should be with the advice and consent of the
Congress of Micronesia. Even better would be for the choice to be made by the
Congress itself. Either way would satisfy the main requirement: +to find g Chief
Executive with the confidence of the elected representatives of the people. Once
installed he would not be responsible to those representatives nor, constitutionally
speaking ; need he retain their confidence. But electicn by Congress would at least

ensure the choice of someone with territorial stature, and not a nonentity.
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Election by the |[whole people of Micronesis would be the most desirable course of

all. At present, however, it could place a considerable strain on the unity of the
Territory and does not seem practicable until inter-district understanding has

considerably increased,

(b) Micronesians in the civil service

255. Control of the civil service is a vital, if not always acknowledged, part of
the substance of self-govermment. Self-govermment cannot be g reality while

outside officigls continue to run the country. This does not mean that all
expatriate civil servants should be dispensed with. Many.will'play an essentisl
role for some years to come and for a small territory like Micronesis some may
always be needed in highly-specialized positions. What it does mean is that
preparation for self-rule involves s determined effort to capture for Micronesians
what might be called the commanding heights of the civil service.

254. There is every sign that the Administering Authority is taking into the civil
service and into responsible positions every trained Micronesian that can be found.
There may be an occasional reluctance to train and advance an individual Micronesian
with urgency to the limit of his capacities. But of the general policy of the
Administering Authority there can be no doubt. Over the last three years the
Micronesian staff increased from 1,724 to 2,555 and the American staff from 238

to 324 (a total which includes some 50 new teachers). Since the Trust Territory's
Headquarters was moved to Saipan in July 1962, more than 50 positions on the
headquarters staff formerly held by Americans have now been taken over by
Micronesians. Micronesians held 108 senior positions at the beginning of this
I/ The
further acceleration of the Micronisation process is limited mainly by the shortage

year - gpproximately half of all the professional and executive positions.

of staff and by the specialist nature of some positions. The shortage is a result
of the past inadequacy of the educational system (for which the Administration is
now paying dearly, in higher costs as well as in administrative strains), combined
with the great expansion of positions which has followed the decision to aim at

an "international" standard in education, health and other fields.

7/ A table of positions in which Micronesians have replaced Americans in
District Administrations and Headquarters is contained in annex V.
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255. DNone the less, the Mission was surprised to find that of the fourteen most
senior advisers to the High Commissioner, not one wes a Micronesian. There are in
fact no Micronesians at the top level of policy-making, either at Headquarters or
as District Administrators. It can be said that this situation does not stem from
any attempt to exclude Micronesians from such positions. From its own observations
the Mission is prepared to accept the Administration's contention that adequately-
trained Micronesians are simply not available for such demanding and specialist
positions as Director of Agriculture, Economist and Director of Public Works. But,
whether unavoidable at the moment or not, this is not a healthy situation. It is
not merely that Micronesian control of the key administrative posts is an essentisgl
part of political progress, but that the High Commissioner is being denied s
valuable source of advice. The absence of any Micronesians from policy-making
conferences does nothing to discourage that sense of remoteness fram Micronesian
realities which is the hazard of outside officials.

256. The difficulties in correcting this situation must be conceded at the outset.
Senior executive positions are highly-specialized ones requiring long training and
the acquiring of experience after that. The present policy of accelerated
development is making these positions even more demanding. Positions are much
easier to fill if, as in the past, the policy to be executed is simply one of care
and maintenance; an active policy of expansion in every field, however, constvantly
throws up more problems and new decisions which call for a much higher level of
campetence. This applies not merely to potential Micronesian replacements but also
to a number of Americans who, recruited under the previous care and mgintenance
regime, now show little capability of rising to the new challenges of development.
In this situation there is a temptation to window-dress (a temptation from which
the Administration has not always been entirely immune). It is laudable and indeed
imperative to put Micronesians in executive positions, but they must be capable of
filling the pcsitions or a disservice is done to the Territory and to themselves.
At several meetings with Micronesian officials, concern was expressed that local
replacements should be fully trained to do the work and provide services at a level
camparable with that of their expatriate predecessors. To do less would be to
undermine the very Micronesian civil servicé being created, and would lead to

demoralization.
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257. In the present state of the Territory therefore there are few short-cuts

to the Microni%ation of senior posts. But this is not to say that there cannot be
a greater effort. The Mission feels that the urgency of the need should be
reflected more clearly in the Administration's training and replacement programmes.
These are geared to conscientious step-by-step procedures, the normal methods by
which young men are trained and proamoted. This system cannot be faulted in =
normal situation, but with Micronesia poised on the point of a political break-
through it is just not going to be fast enough. What is needed is some sort of
emergency or crash programme to ensure that Micronisation does not lag too far
behind political progress. This means cutting across the usual processes of
advancement. The most able Micronesians will have to be picked out of the middle
ranks of their departments as candidates for accelerated promotion. Intensive
training will have to be given those who are selected, both in-service and overseas;
and time-tables will have to be established for the replacement of expatriates in
the top administrative positions. The Mission is aware of certain dangers in an
emergency effort of this kind. The risk is of creating a number of "erown princes"
who will feel that their successim to the highest posts is assured and will behave
accordingly. This may be diminished by selecting not sinéle candidates Tfor control
of a department, but small groups for the top positions, of which the most able and
hard-working would ultimately become departmental head. Nor will these emergency
courses be an entirely adequate substitute for the more leisurely accumulation of
experience over a longer period of years, though this can be offset by a greater
use of expert consultants (as is already done in the case of District Medical
Services). Risks or not, however, intensive preparation of selected individuals
offers the only practicable means by which properly-trained Micronesians will take
over the senior positions at Headquarters within a time that is politically
adequate.

258, Even this is not going to produce significent results at once. The only
means of immediately getting a Micronesian into the top levels of the Administration
is through a non-specialized position. The one such position at Headquarters is
that of DeputyiHigh Cormissioner. The High Commissioner doubted that a Micronesian
would be named!to this post (it is an appointment reserved to Washington) but the

Mission would urge its most serious consideration. The post of Deputy High
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Commissioner need not carry direct administrative responsibility, but a
Micronesian incumbent would learn much by understudying the High Commissioner,
travelling throughout the Territory, attending all major conferences, and watching
the shaping of the whole policy and programmes of the Territorial Government.

And he wauld have much to contribute: the Micronesian viewpoint at present badly
needed, a feeling for the country, and a useful link with Congress and the
districts. The post would require a man of maturity and real stature in the
Territory (the Mission is not thinking necessarily of scmeone with a strictly
administrative training) and to anyone acquainted with the Territory a few
possibilities occur at once among that small group of key Micronesians who must
somehcw divide themselves between the Legislature and the Executive. To avoid
charges that such an sppointment would give an unfair advantage to one Micronesian,
it should be made clear that the Administration is not handpicking a future elected
Chief Executive. The appointment should be made for a specified time (with the
advice and consent of Congress perhaps) and would carry no more national standing
than, for instance, a Committee Chairman in the Congress of Micronesia.

259. A similar spproach might well be followed in training replacements for the
other senior but non-specialized positions - Dietrict Administrators and their
Assistants. At present there is one Assistant District Administrator in Ponape
(who was in charge at the time of the Mission's visit) and another in Palau who
shares the position with an American official and is more truly an administrative
assistant to the District Administrator rather than a senior and experienced
official who could take over the full range of duties in his absence. The High
Commissioner said he had no time-table for further appointments of this kind, and
from the scarcity of suitably experienced céndidates in each District .
Administrator's office the Mission could see why. But it is not enocugh to wait for
the young men now on scholarships to come home; nor can they be ready immediately
for the high administrative positions. Egually there seems no reason to confine
the search for replacements to the administrative section of each district
govermment. There are a few Micronesian specialists in the districts (District
Education Administrators or District Directors of Medical Services) who have proven
ability in their own fields, have acquired a wider experience and capability and

have a genuine standing in their own distriets. Such men could supply a much
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quicker source of District Administrators than young administrative assistants with
degrees in political science; nor, inthe Mission's opinion, will they necessarily
be inferior. They have of course no broad administrative experience and cannot
forthwith be appointed to take charge of a district administration; but as
assistants for a period of time they would have ample chance to acquire this and

at the same time demonstrate their suitability for the higher position. The
obvious argument against transferring specialists to the District Administrators'
offices is that they are needed where they are. This is incontrovertible; the
Mission simply thinks that the need for Micronesian District Administrators at the
moment takes priority; it is better to have a Micronesian overseeing administration,
and an expatriate holding the specialist position, than the reverse.

260. In more junior posts, at both Headquarters and district level, an emergency
programme is less needed. This is partly because these posts do not so closely
affect the principle of Micronesian control of policy and partly because
Micronisation at these levels, if not complete, is already an accepted fact.

None the less, the Mission heard some complaints that there was no systematic
programme of training and replacement. Adequate training was hard to get and
Micronesian officials in Truk said they would welccme more United States officials,
on & short-term basis, to provide better training as was being done for teachers
under the accelerated programme of educational development.

261. The Mission has no doubt of the need for a much more active and comprehensive
system of in-service training. At present such training is given only in some
administrative sections and in technical positions like automobile repair and
maintenance. Training should extend a great deal more widely than this. The
present Manpower Sub-Committee, despite its impeccable terms of reference, does not
seem able to perform this task. What is needed is a Training Officer (such
appointments seem to have been made in the past and disappeared without much trace,
but there is none at present on the establishment) on whom would rest a clear
responsibility for working out effective training programmes in both Headquarters
and the districts. He would oversee the whole training effort, preparing schedules
of replacement, discussing suiteble training methods with departments and districts,
and arranging civil service courses and scholarships. His task would be one of

co-ordination and encouragement; without it the whole programme would quickly lose
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direction. Put the essential responsibility must necessarily rest on the
departments concerned. It is after all "in service" training. Unless the senior
staff of every department are impressed with their obligation to train replacements
as part of their normal duties, in-service training will relapse into the rather
fitful and haphazard efforts which seem now to te the case. A few officials (of
the Public Works Department, it appeared) simply refuse to give training on the
grounds that this is no part of their work; others who once made praiseworthy
efforts now find the present hectic pace of development demands so much more of
their time and effort that training has had to be pushed aside. The Mission wishes
to repeat that the obligation to train should be clearly written into all future
agreements with expatriate officials; no opportunity should be lost of emphasizing
that a main task of these officials is to train themselves out of employment in
the Territory. If the burden of work in some cases means that this cannot be done,
then the Mission would agree with the suggestion that more short-term officials

might be imported for training purposes.

(¢) Relations between Micronesians and Americans in the civil service

262. Relations are on the whole very good - that is, given the inherent
limitatioﬁs of a situation in which governing and governed are of different
nationality, language and income-level. Meetings throughout the Territory, with
both Micronesians and American officials, produced many instances of the genuine
regard in which they hold one another. There was no racial discriminagtion
observed by the Mission; both go to the same clubs and (subject to the
difficulties discussed below) succeed cne another in occupation of the same
houses.

263. Inevitably there were grievances. Some seemed well-justified, others less
so; some raised issues of policy discussed in this and other sections, others were
more personal. Their-relative paucity (one or two districts raised no grievances
at all) testified to a fairly healthy situation, but the consistency with which
some complaints occurred seemed evidence of real issues. In Ponape and Truk there
were camplaints of the unfriendly manner of scme American supervisors (the only
such camplaints the Mission can recall); in Truk at least these complaints were
reiterated strongly enough to suggest that staff relations in the Works and
Agriculture Departments might bear checking. Othefwise the complaints (not
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excepting the question of pay which is discussed in the immediately following
section) dealt mainly with the side effects of replacing expatriate staff ﬁith
Micronesians. In Truk where the Mission met separately with Micronesian officials
(as it did wherever possible), it was surmed up in the charge that those
Micronesians who were replacing Americans and doing the same work did not always
get the same facilities. These facilities were cars and housing, and it quickly
became apparent from the number of times that this question was brought up that
cars and housing had become status symbols in Micronesia. In Truk and Ponape
instances were cited of American officials who had been provided with a car while
their Micronesian replacements were not. The Mission considers that the
Administration might make more plain, to both American and Micronesian officials,
that the use of a car is not a personal perquisite but a matter of administrative
need. If g car is necessary in a certain post then the holder of that post,
whatever his status Or nagtionality, should have one; if it is not necessary then
neither g Micronesian nor an American officigl should expect it. In the Marshalls
and Ponape, the complaint was made that Government houses went with certain
positions but that very often when a Micrmesian succeeded to the position he did
not get the house; the case was guoted at Majuro (where only two Micronesian
officials were said to have American houses) of the local Micronesian doctor who
after working a long day in the excellent hospital there goes home to a house which
has neither running water nor electric light. When it returned to Saipan the
Mission took this point up with the High Commissioner who stated that the acute
housing shortage (another effect of the development programmes under way) made it
impossible at present to provide housing for all Micronesian employees who replace
Americans; a house is provided for a Micronesian who has 5ecome head of a
department or who has replaced an American in a senior pcsition. More houses are
being built, he said, but first priority in allocation must go to the expatriates;
otherwise the expatriate staff could not be recruited and the development programmes
could not be pushed ahead.

264. On such matters as housing and the improvement of working relstions between.
Micronesians and Americans there has been scmething of a failure of communication
between the people concerned and the Administration. There seems no reason why

the Mission (or other passing bodies) should be needed to carry complaints to the
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Administration and convey its replies back; these are matters both parties ought

to be able to work out between themselves. The difficulty is that there is no
machinery for such consultations. The Congress of Micronesia and the District
Councils can provide one means for giring complaints. But as a more specific
method of maintaining contact between the Administration and its Micronesian
officials the Mission would suggest the formation of a Micronesian Civil Service
Association, at Headquarters and in each of the districts. This body could
nominate representatives to discuss with the High Commissioner and the District
Administrators such questions as Micronisation and the renewal of expatriate
contracts; pay problems; housing and other problems of those who come to the
district centres from outlying areas; redundancy; and training programmes. The
Mission considers that it would be valusble if each District Administrator met
separately with Micronesian officials from time to time in this way, and the High
Commissioner also when he is in the district.

265. Periodic discussions with a Micronesian Civil Service Association could do
much to smooth away minor causes of friction. The Association could also play an
important part in handling another and larger question affecting goodwill between
Micronesian and American officigls - the question of the progressive replacement

of United States staff. The Mission received two similar petitions from the Saipan
Muniecipal Legislature and the Marienas District Legislature urging that the term of
all key American personnel should be limited to two or four years. In Saipan it was
claimed that several such officials had already been too long in the Territory and
ought to be replaced; such a limitation would considerably accelerate the programme
of training Micronesians. Unlike the complaints already discussed, however, there
were differing views on this point. In Truk for instance the opposite was agreed;
the term of many American officials was too short and there was a need for greater
continuity.

266. The point is a matter of personal judgement and also, the Mission suspects,
one of personalities. As'has already been noted, the Administration has shown no
reluctance to replace an American official where g qualified Micronesian is
available. But in such g delicate matter it is clear that not only must justice be
done, but it must be manifest to Micronesians that justice is done. The terms of

American appointments (though these are not strictly contracts) are reviewed every
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two years to determine whether a suitable Micronesian replacement exists or whether
the appointment should be continued. This is an excellent policy; the Mission
would merely propose adding a procedure whereby Micronesian civil servants could be
associated in the process. How this should best be arranged is a matter for
consideration. The simplest system would be for an informal committee to join

with the District Administrator when he is reviewing the renewsal of contracts.

This committee should have as a minimum memtership a representative nominated by
the body of Micronesian civil servants in the district (a representative of the
Micronesian Civil Servants Association if this was formed) and a Micronesian
representative of the department employing the United States officer under
consideraticn.

267. It seems to the Mission that such an arrangement, by bringing every case of
contract renewal in the open, would do away with the suspicions (however unjustified)
of same Micronesian civil servants, and hence place relations between the officials
of both nationglities on a much freer and easier basis. It might be noted that the
Mission's suggestion of an advisory committee is simply a development of practices
already in force in Truk (and the Mission understands in one or two other districts)
where a Labour Relations Board, of Micronesians only, is in existence. The District
Administrator consults with this Board on personnel problems, and no employee may
be dismissed without his case being fully reviewed by the Board. The final
decision remains in the hands of the District Administrator but he does not
override the recommendations of the Board without giving his reasons in full and
undertaking a discussion. The Mission considers that this kind of arrangement is
not only good /in itself, in ensuring that justice is seen to be done, but
establishes g healthy precedent for the Micronesian civil servants who will in

due course be taking over responsibility for recruitment and dismissals. If
practices are arbitrary before the takeover, they will tend to be so afterwards;

reasoned procedures established now will become ingrained.

(d) Unificaticn of the territorial civil service

268. ﬁhatever the extent of Micronisation of the civil service (and of the
desirability of accelerating this there can be no guestion) it is clear that for
some time to come expatriate officials will be needed in specialized positions.
In a Territory as small as this it is difficult enough to weld a smooth and
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efficient administration from two differing nationalities with two differing
standards of living. Ample illustration has been given of the frictions which can
arise. But the difficulty is campounded and so to speak institutionalized by the
present organization of the territorial civil service. There are two distinet
employers in Micronesia at the moment - the United States Govermment and the
Government of the Trust Territory - and in effect two civil services working side
by side but with separate status and terms of employment. This is an anachronism.
The time is long overdue when these confusing and overlapping arrangements were
brought under a united Micronesian Civil Service. Micronesia is becoming a unity
and this must surely be reflected in its civil service. As a distinet Micronesian
Governﬁent emerges it is essential to have a single administration whose employees,
whether American or Micronesian, work under the same direction and owe their working
loyalty to that administration alone. The Territory cannot approach self-govermment
without the full control of its own administrative arrangements.

269. The point should be self-evident and the Mission will not labour it. What
might be overlooked, however, is that a unified civil service can provide the
opportunity for dealing with a number of pr<ns1:XMLFault xmlns:ns1="http://cxf.apache.org/bindings/xformat"><ns1:faultstring xmlns:ns1="http://cxf.apache.org/bindings/xformat">java.lang.OutOfMemoryError: Java heap space</ns1:faultstring></ns1:XMLFault>