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The Incomplete State and the Alternate
State in Papua New Guinea

Hanik NELSON

Abstract: This case study shows the difficuities of forging a national identity and
creating effeciive stute institutions in an archipelage state of enormous ethnic
and linguistic diversity. Papua New Guinea faces no major international security
threats. The former colonial power, Australia, bowed oul peacefully, but left behind
a population inadeguately educated to staff modern state institutions. Although the
country has an extensive endovment of natural resources, these have not produced
general prosperity. Rather, they have raised the exchange rate, making it more
difficult for other sectors of the ecoromy to develop, State services, elementary
schooling, the road system, hospitals, and policing do not extend to all parts of the
country. Most political parties and political leaders have a very narvow regional
Jollowing. Although reguiar and highiv coniested elections have been held since
independence, and despite a free and active press, corruption has increased and
violent crime is endemic,

Lines on the map are one of the most significant and lethal legacies of colonialism.
TFhe map inherited by Papua New Guinea has not provided the boundaries to foster
an easy growth of a sense of natienhood and the institwtions of a state, 1t is made
up of the eastern haif of the island of New Guinea and other islands farther to the
east. The largest of the Pacific isiand states, Papua New Guinea has a total land
area of 178,213 square miles (461,691 square kilometers) and a population of over
6,000,000, Some of the eastern islands, particularty New Britain, New Ireland, and
Bougainville, are significant in terms of both population and arca.

Colonial Rule Under a Succession of Powers

The arbitrary border on the west was established early. The Dutch ciaim to the west
of New Guinea was an extension of their possesstons in the East Indies, and Dutch
sovereignty to the 141st meridian was accepted in 1884 by the British, who laid
claim to the southeast, and the Germans, who planted their flag in the northeast.
After the Australian colonies federated in 1901, the new Australian nation took over
British New Guinea in 1906, and renamed it the Australian Territory of Papua. Al
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Papua and New Guinea-—New Guinea was then a Trust Territory of the United
Nations. In 1973 the combined territories became Papua New Guinea, the name
retained at independence in 1975, Meanwhile, in 1962 Dutch New Guinea passed to
the United Nagons Temporary Execative Authority and then to Indonesian control
in 1063, confirmed by an act of free choice in i 069, Indonesian New Guinea has
been successively the province of West Trian, Irian Jaya, and then Papua. In 2007
the province was divided into two, Papua and West Papua.

For a nation that came into being without violence or even a political prisoner,
Papua New Guinea las been much concerned with internal and external security.
For Australians, the importance of the New Guines islands was often expressed
in two metaphors: they were both island ramparts essential for the defense of
Australia and stepping stones ready to be exploited by an enemy eager to grasp
Australian lands.

When the Japanese landed at Rabaul on 23 January 1942 and swept aside the
small Australian force, Australia’s fears were realized. The British, siruggling for
survival in Rurope, could provide no aid, Singapore oftered not protection but
disaster, and a triumphang enemy was in the New Guinea isfands. Pragmaticaily,
Austratia shifted its pleas for aid and close military altiance [rom Britain to America.
The Americans and Australians fought the key batdes of 1942 in the Coral Sea, at
Midway, Guadalcana, Milne Bay, Kokoda, and Buna, and cemented a long-term
shift in alliances in the Pacific; but the war remained in Papua and New Guinea,
where over 100,000 Japanese surrendered when the Emperor Hirohito conceded
defeat in August 1945,

Previously one of the inlabited areas in the worid most i ghtly tied to the outside,
in four years of war, Papua New Guineans had seen over | ,500.000 foreigners pass
through their lands, bringing with them the most advanced and destructive engines
then known. Papua New Guineans had wraveled farther and carned more cash than
ever before; they had fought alongside foreigners, and some had excelled and been
decorated. At the same time, perhaps a quarter of them had not known that a war
was on, and, for those caught up in it, there was 1o media directed to Papua New
Guineans to turn particular events into Common experiences. Papta New Guinea
emerged from the war with some of its people having a vision of a new and better
world. With few exceptions, none of them had a Western education beyond a few
grades of primary school. They had no exploitable potitical or social infrastructure.
It was not the generation wio experienced the disruption of war, but the next, who
founded the first political parties and began tatking of a nation.

In the immediate posiwar period, Australians thought the critical significance
of New Guinea to their defense had been confirmed, but by the late 1960s they
had reduced this assessment. For Australia, a continensal, rather than a forward,
defense scemed appropréute.‘ When the neighboring colonial powers on the wesl
(the Dutch) and the east (the British in the Solomon Islands) withdrew, they went
halfway round the globe, but after the Australians ceased being administrators, they
shared a border in the Torres Strait and refained 2 defense interest. That concern
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with defense was self-interested and practical, with a continuing engagement with
the Papua New Guinea Defense Force (PNGDF). As Papua New Guinea declined
on international indices measuring corruption and speculation increased about
its becoming a failed state, Australia had to consider whether its neighbor could
maintain the integrity of its borders and prevent transnational criminals, subversive
groups, drug waffickers, and terrorists from finding a haven.? By 2003, when the
two countries announced their Enhanced Cooperation Program, security was again
a motive for Australia’s increased engagement with the region.

Sccurity Environment

For an independent Papua New Guinea, security has been dominated by legacies
of the map. The long land border in the west—dividing related peoples and cut-
ting through swamps, tropical rain Forest, and precipitous mountains—uwill always
be difficult to police. It is more than an international border. Given the number
of Indonesians from elsewhere in (he archipelago who have settled in west New
Guinea, the 141st meridian is now where Southeast Asia meets Australasia and
Melanesia, where the lingua franca changes from Babhasa Indonesian to English
or New Guinea Pidgin (Tok Pisin), and where Islam meets Christianity. A line thal
i al once a national, regicnal, and cultural marker and crosses difficuit terrain is
going to cause problems.

While both sides have generally cooperated, nearly every year there are incidents
ranging from minor cases of people avoiding customs or migration regulations, o
shots being fired at alleged adherents of the Organisasi Papua Merdeka (OPM)—the
persistent guerrilla movement in the western part of the main island—and refugees
crossing into Papua New Guinea to escape Indonesian forces harassing OPM and
its supporters. The highest number of refugees came in 1984, when over 10,000
crossed; some are still in camps in Papua New Guinea.* As the efficiency ami
resources of the PNGDF have declined or been diverted eisewhere, the country’s
capacity to monitor the border has diminished. In parliament in 2007, a member
for an electorate on the border complained, “Money laundering, sales of illeyal
firearms, drug trafficking, human smuggling and other illicit activities were beconis
ing common practices and seemed acceptable.”™

On the east, the colonial border meant that Bougainville, the most northern
of the Solomon Islands, was attached to independent Papua New Guinca.” Thet
homeland geographically separate and conscious of their distinctive blackness,
Bougainvilleans had already asserted their desire for special consideration [rom thg
Australian administration. As Conzine Rio Tinto developed a major mine at Piiii-
guna, prospecting, the acquisition of land, and the arrival of workers from ontsids
the island stimulated separatist sentiment on Bougainville. In 1972, on the vvis of

self~government, the copper mine at Panguna began production. The Bougainyitls
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Guinea. The mine was financially significant for the nation (generating just under
haif of all export carnings) and dispersed funds to local landowners and the North
Solomons Province, But disputes over compensation for poilution and arguments
about the distribution of landowner payments led 10 sabotage of the mine, aggres-
sive responses from the police and the PNGDL, the closing and destruction of the
mine, intermittent violence, and brutality.

The Bougainville Revolutionary Army could not unify Bou gainvilleans—it was
guilty of violence against other Bougainvilleans. and some of its policies seemed
atavistic to educated Bougainvilleans. The PNGDF performed poorly, and, when
the government attempled to introduce mercenaries recruited by Sandline Inter-
national, the army revolted and expetled the mercenaries, Although there was no
coup, the prime minister was forced (o stand down and members of the military
later faced charges.

After ten years of low-level warfare, the most implacable of the Bougainvilleans
were isolated, and in 1997 the majority came together with the government (o ne-
gotiate a cease-fire. While few had died in battle, many Bougainvilleans had been
forced from their homes, nearty all education and health service had ceased, and
much infrastructure was destroyed. Under the conditions of the peace agreement of
2001, Bougainvilie neither remained a provinee nor seceded. The difficult process
of writing and operating a constitution for an isfand that is both “autonomous™ and
within the nation of Papua New Guinea continues, and, as the peace seitlement
includes the right to a referendum, the Beugainville Aulonomous Government may
be temporary, Where civil wars in other parts of the world with rich resources have
often been contests for the control of mineral revenue, on Bougainville the mine
was opposed, destroyed, and not reopened-—aithough in future the Panguna mine
(or some other mine) may well be exploi%ecl.(’

More people have died etsewhere in resurgent tribal or clan fighting than in the
decade of civil war on Bougainville. Even before the Australians left, they found
that in parts of the Highlands—meaning the five adjoining Highland provinces of
Eastern Highlands, Chimbu (or Simbu), Western Highlands, Enga, and Southern
Highlands—traditional warfare, suppressed for a generation, was breaking out
and those involved were defying government officers and their armed police.” The
weapons gradually changed from traditional bows and arrows, ¢jubs, and axes to
shotguns and automasic weapons. Just how many weapons are in the hands of rural
clans engaged in their own wars is uncertain, but there are alarming newspaper
reports of “3000 guns in the Baiyer and Lumusa areas in the Western Highlands”;®
and more reliable claims of up to thirty automatic weapons owned by one clan
in Enga Province,” and of Highlanders making their own weapons and amuni-
tion.'" The total numbers being killed is uncertain, but in one prolonged clash in
the Eastern Highlands, 500 are said to have died and in Enga the village courts

have recorded over 3,000 deaths in ten years.,!!

While sometimes characterized as “ethnic” violence, much of the fighting is
between clans and alliances of clans from the same cultural groups. Many of the
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clan alliances have long histories, and the causes of the disputes (land, murder,
revenge, conirol of women, and theft) recur; but population increases (especially
among the young), vehicles and greater mobility, money (and high compensation
payments), beer and other drugs, and, of course, guns have transformed tradi-
tional warfare. It cannot be controlled by traditional leaders, and hired gunmen
from outside the clans immediately involved are not subject to the restraints on
local clansmen.

The endemic warfare has disrupted state and economic activities, but it has not
threatened the integrity of national borders. The clans have not fought for issues
that might engage the sympathies of outsiders, such as protecting rainforests or
resisting rapacious foreign mining companies, and the fighting has often gone
unreported by the international media. The sum of the clan wars has been as great
as a ¢ivil war, but not considered as one.

Economic Environment

Papua New Guinea is often seen as a country of potential riches. The contrast
is drawn with the smail Pacific islands or landlocked sub-Saharan states, which
have few possible strategies to escape poverty. With its extraordinary mountains,
rainforests, tropical coasts, istands, and diverse cultures, it could have a significant
tourist industry, but tourism generates much less income than it does in the smaller
state of Fiji. In Papua New Guinea, tourism is restrained by problems of law and
order, inadequate material and nonmaterial infrastroctare, and majaria.

The first internationatly significant mineral find, the alluvial goid dredged from
the Bulolo Valley, was not exploited until the 1930s. Mineral production did noi
recover from the disruption of Warld War II until the development of several siy-
nificant gold and copper mines at Panguna, Ok Tedi, Porgera, Misima, and Lihix.
Other smaller mines also operate, and new major projects are underway-—the
most significant being the Ramu nickel-cobalt mine, the largest investment by the
Chinese in the Australasia-Southwest Pacific area. Important oil and gas reserves
are in or near areas of endemic clan warfare. Securing safe production and passige
of oil and gas has been difficult, Ambitious plans to pipe gas to Australia have
been delayed, probably abandoned, but there is a chance of Exxon Mobil mak-
ing a major investment.'? A decline in oil production, evident in most years st
2000, has been more than offset by increased prices. But inevitably Papua MNew
Guinea remains vulnerable to reverses in world commodity prices for oil, metals,
and tropical tree crops.

In 2005 gold, oil, and copper, of aimost equal vaiue, made up 75 percent of the

country’s exports. Agriculture and forestry (log exports) accounted for the rest ol e

exporis, except for a small amount earned by fisheries. Within agricuiture, the islid
industry of copra'® production has declined, while oil palm has grown and colt
and cocoa bave been important cash crops. For reasons of history and proxisii
Australia dominates both imports and exports: in 2006 Australia supplicd ovis

percent of imports, and Singa
12.6 percent.*
Recent macroeconomic indi
comunodity prices. External de
surplus, and the GDP growth e
is governance. The state has sli
improving national accounts. Fi
a third of the six billion king c
politicians and bureaucrats.”!5 -
International Corruptiosn Percep
130 among 163 listed countries a
propriated monies.' Secondty, 1
unable to regulate or provide the
economy, Thirdly, the advantag,
high commodity prices may enal
wages in the mining industry wij
maintained at a high level, makin
markets. In other words, Papua
disease,” meaning that flourishin
exchange rate to the detriment of
Asignificant characteristic of {
8 percent of the population, dep
about 70 percent has food garden
palms, coconuts, betel nuts, 17 an
are lightly connected to the cast
needs and imposts such as schaol
times are able to provide their o
most cash crep production come;
Papua New Guinea did not jy
has not been able to invest effec
In 1975 life expectancy was esti
school age were in school, and on
expectancy had increased to fifty
school, and over half of ail adults
therefore point to considerable a
international measures of educati
velopment Program’s Human Dey

~ Guinea at 145th place out of 177,

Political Environment

FPhe traditional polities and colon;
uimscrousness of a nation-state. M



uses of the disputes (land, murder,
st population increases (especially
ity, money {and high compensation
urse, guns have transformed tradi-
ditional leaders, and hired gunmen
are not subject (o the restraints on

i economic activities, but it has not
‘he clans have not fought for issues
-5, such as protecting rainforests or
15, and the fighting has often gone
m of the clan wars has been as greal

ry of potential riches. The contrast
dlocked sub-Saharan states, which
y. With its extraordinary mountaing,
e cultures, it could have a significant
i85 income than it does in the smaller
s restrained by problems of law and
frastruciure, and malaria.

find, the alluvial goid dredged from
: 1930s, Mineral production did not
mtil the development of several sig-
Y Tedi, Porgera, Misima, and Lihir.
major projects are underway-——the
t mine, the largest investment by the
area. Important oil and gas reserves
ecuring safe production and passage
plans to pipe gas to Australia have
: is a chance of Exxon Mabil mak-
duction, evident in most years since
d prices. But inevitably Papua New
1d commodity prices for oil, metals,

ual value, made up 75 percent of the
rexports) accounted for the rest of the
fisheries, Within agriculture, the old
while 0il palm has grown and coffee
‘or reasons of history and proximity,
31 in 2006 Australia supplied over 50

PAPUA NEW GUINLEA 200

percent of imports, and Singapore, the second most important source, providued
12.6 pereent. '

Recent macroeconomic indicators have been favorable, partly as aresult of high
commodity prices. External debt has decreased, the current account has been in
surplus, and the GDP growth estimates for 2007 were over 5 percent. The problem
is governance, The state has slight capacity to collect and distribute the benefits of
improving national accounts. Firstly, according to Transparency International, over
a third of the six billion kina government budget is “stolen each year by corrupt
politicians and bureaucrats.”** That may be an exaggeration, but the Transparency
International Cormption Perceptions Index for 2007 ranked Papua New Guinea #
130 among 163 listed countries and the press reports alarmingidy high totals for misap-
propriated monies.'® Secondly, the institutions of government are weak. The state is
unable to regulate or provide the infrastruciure and security necessary for a growing
economy. Thirdly, the advantages that come witlt the exploitation of minerals and
high commaodity prices may enable the government to postpone basic reforms; high
wages in the mining industry will inflate wages elsewhere; and the currency will be
maintained at a high level, making it difficult for other exporters to compete on worid
markets. In other words, Papua New Guinea will show the symptoms of “Dutch
disease,” meaning that flourishing natural resource export revenues have raised the
exchange rate to the detriment of the development of manufacturing.

A significant characteristic of the Papua New Guinea cash economy is that around
8 percent of the population, dependent on subsistence gardening, is not in i, and
about 70 percent has food gardens and & variable income from tree crops (coffee, oil
palms, coconats, betel nuts,'” and cocoa) and vegetables. As a result, many people
are lightly connected to the cash economy. They make enough to meet essential
needs and imposts such as sclhiool fees, respond to high market prices, and in tough
times are able to provide their own food, fuel, and shelter. Except for oil palms,
most cash crop production comes from small holders rather than planéations.

Papua New Guinea did not inherit rich social capital at independence, and it
has not been able to invest effectively in the health and skills of the population.
In 1975 life expectancy was estimated at forty-one, half the children of primary
school age were in schoot, and only one-third of aduits were literate. By 2005, life
expectancy had increased 1o fifty-seven, 75 percent of children were in primary
school, and over half of all adulis were literate. The independent goverament can
therefore point to considerable advances, but Papua New Guinea is still jow on
international measures of education, health, and income. The United Nations De-
velopment Program’s Human Development Index (2007/2008) places Papua New
Guinea at 145th place out of 177,18

Political Environment

The traditional polities and colonial history did little to foster the nstitutions or
consciousness of a nation-state. Much of 1sland and coastal New Guinea was rizled
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successively by Germany, Australian military and civil administrations, Japan, and
again by Australian military and civilian administrations. The longest continuous
administration of the northeast has been that of independeat Papua New Guinea,
begianing in 1975. In the Highlands, home of half the population, the Australian
administration only began is exploratory patrols in the 1930s. By the early 1950s,
there was still a quarter of the total population completely or partially outside
Australian rule. As the Australians left within a geperation, many people who had
grown to maturity in the raditional society were still active in their communities
when the Aunstralians left. At independence, some coastal communities had known
a century of colonialism and some had endured what might be called a diszruption
rather than a period of colonialism.

The ethnic diversity of Papua New Guinea is often ilfustrated by pointing out
that it is a nation of 800 languages. While languages are important markers of
ethnicity, they understate the political diversity because the larger language groups
are divided. Most traditional leaders held sway over a few hundred people and,
through alliances with ather leaders, could extend their influence. None had power
over an arez as large as any of the current eighty-five rural administrative districts.
In a few areas, leaders held hereditary positions and were called “chiefs,” but most
were self-made “big-men.” While many of the Melanesian communities have been
described as egalitarian and competitive, individuals, families, and clans could
often be placed in rank order. 1t was much more likely that big-men would come
from some families rather than others. Even so, big-men had to work constantly to
maintain their position against rivals inside and beyond their extended families.

Extensive trade roules across seas and land linked many peoples, but did not
result in the formation of political units, The colonial experience gave people
sense of belonging to larger units, such as Sepik, Manus, Milne Bay, or Chimbu,
and to Papua as opposed 1o New Guinea; and some people—such as Bougainvil-
Jeans—may be more conscious of their provincial identity than their national. If the
people of the five Highland provinces developed a stronger identity and expressed
it politically, they could assert influence within the state and perhaps provoke
disruptive reaction from the coast and islands, but as yet no movement has come
close to commanding the loyalty of anything like a third or half the nation. Frap-
mentation has impeded building a nation, but the very extent of the fragmentation
has prevented the development of fissures likely to break the naticn into two or
three incompatible regions.

The Australian administration did not establish a national political institution
with a majority of Papna New Guineans—an elected parliament—until 1964, and, at
that time, nine years before internal self-government, there were no political partics.
The first House of Assembly was a place where individuals made requests, asked
questions, and debated, but they did not then aspire to govern. [t was notuntil 1967
that Papua New Guineans formed a political party (Pangu Pati}, which operated in
the House and aimed for home rule. By 1972, Pangu, in a coalition led by Michacl
(later “Sir”™) Somare, had a majority in the House. By then Austratia was ready 1o
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hand over power. Had a seferendum been held then, most Papua New Guineans
would probably have voted against ending the colonial ties. Papua New Guinea
became self-governing in 1973 and independent in 1975. Generally, nationhood
was greeted with enthusiasm by a minority and unease, indifference, or ignorance
by many-—and outright opposition by those Papuans and B ougainvilicans who did
not want to join the new nation.

Tt was not until the eve of self-government that progressive Papua New Guin-
eans and Australians began to press for the adoption of the most Tundamental
symbols of a nation: a flag, an anthem, and a name. In the end, the name was a
compromise, with the omission of “The Territory of ™ and the “and” of the old
designation of “The Territory of Papua and New Guinea.” The institutions of a
state were equally late in being possessed by Papua New Guineans. In 1972, of
the 3,436 members of the PNGDE, 617 were still Australians; in the police force
two-thirds of the commissioned officers were from overseas (mainly Australia).
In the public service only one head of a department was a Papua New Guinean
and nearly 4,000 overseas officers were serving in the first, gecond, and third
divisions of the public service.!”

Papua New Guinea came peacefully but suddenly to independence. There was
no violence to leave scars, no dominant army, and no heroes of the struggle for
independence. There was some emotion to give enthusiasm to those at the center of
the new government but not enough (o unite a diverse people; and while there was
a functioning clected government and public service, and an independent judiciary
and media, few Papua New Guincans had the technical skitls and experience o
make them continue to work efficiently.

Having come into existence witha [reely efccted government, Papua New Guinea
has retained its democracy. Elections to the single-house parliament have been held
on time, contested by many pasties and individuals, and changed gevernments,
Prime ministers and ministers defeated at one election have won later elections and
returned to office. Somare, prime minister at independence, was reelected in 2007
and began his third period in office. The teader of the opposition in 2007, Mekere
Morauta, is an ex-prime minister. The institutionai monitors of democracy—ihe
media, the ombudsman, the judiciary, and the auditor-general-——have retained their

independence and sometimes offer frank, even aggressive, criticism of government
officers, procedures, and policies.

In spite of obvious evidence of democracy working and being valued by peopie,
there are signs of a system under stress. Corruption has grown in spiie of its being
exposed in the media and in official inquiries, and despite politicians and civil
servants being charged and some jailed. There is much corruption of elections with
rolls manipulated, double voting, bailots filled out in batches, voies bought, and

in some cases vosers intimidated and ballot boxes stolen, But most corruption is
organized within electorates, nol nationally and there are electorates where there is
no or insignificant violation of fair process.?" The fragmentation of the electorates
impedes good governance. In the 2007 general elections, an average of twenty-
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five candidates stood in each electorate; they represented over thirty parties and
included nearly 1,500 independents.

Many candidates can call on family and clan loyalties to secure votes, making
party affiliation and policies irrelevant. Even the most successful national politi-
cians, such as Somare, have little influence on any elections outside their home
provinces. The result is a government put together postelection from a combination
of parties and independents. Rather than being committed to policies, members
focus on bringing materiai benefits to those who elected them, not to an electorate.
As many candidates serve just one term, they know that they have a short time
in which to secure benefits for themselves and their voters. They need to be in
government to have access 1o resources, not in opposition. In these aggressively
compelitive elections, no indigenous woman now holds a seat.

This is not a patronage system as found elsewhere: candidates do not owe their
election to the support of a national leader. Governments are formed by individuais
and groups doing deals. This is a dynamic and competitive system, but it has nol
generaled good policy. There was less violence in the 2007 election than in 2002,
but government revenue lost to corruption increased. Attempts to stabilize parties
by legislation and changes in the voting system: from first-past-the-post to limited
preferential have had modest success. In the limited preferential system, voters
register their support for three candidates, whom they mark in order of preference.
This is an attempt to force candidates to seek votes or “preferences” ountside their
home areas, and to force voters to consider candidates outside local affiliations. The
lower tiers of government, the provincial and local-level governments, hold powers
devolved 10 them from the center, and generally lack funds and competence. So
while some of the provincial governments (particularly in the New Guinea 1slands)
provide a compensating source of government services, most people are dependent
on the uncertain capacities of the central government.

The Papua New Guinea state has characteristics alien to the Western experience
or expectations. For many people the state does not provide any basic services
such as a school, a road, a resident policeman, a medical service within a day’s
travel, a postal service, a connection to an electric power line or a water main, or a
record of births, marriages, and deaths. In some areas warfare has forced the state
to withdraw services. For many more the state provides just two or three such
services, One of the few times that the state attempts to reach all adult citizens is
every five years during a general election, and then voting is not compulsory and
the voting rolls are notoriously inaccurate. As a result, people live in what observ-
ers from the developed world would think was an incomplete or optional state,
If citizens want a state service, they may well have to leave home. 2! And many
people are serviced by an alternate state: mining comparies build roads, schools,
and hospitals as offsets to taxes; Christian churches have long contributed to health
ang education services; cult movements offer hope and some material services;
and foreign government and nongovernment aid donors take over many govern-
ment Tunctions, With so many “state” services unavailable or coming from another
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source, many citizens do not have a basic contract with the state—they do not pay
taxes in return for services.

Prospects

Papua New Guinea appears to face neither immediate success nor disaster. No
external force threatens the nation or even wishes it ili. Within Papua New Guinea
no group commands the sympathy of 20 percent or more of the population, a con-
stituency sulficient to sustain a long campaign and fracture the nation. The possible,
but reniote, exceplion is a complete breakdown of the government in Port Maresby
which then provokes the New Guinea Islands to break away. The other areas of
sufficient size—the north coast, the Highlands, and Papua (the south coast)—have
geography against them. The Highlands are landlocked and need ounticts to the coast,
Papua surrounds Port Moresby, and the north coast is ill-defined and currently
people from there hold a strong stake in the Port Moresby government.

The PNGDF has defied the government when its self-interest has been involved
{and for that reason it is unlikely that its numbers witl be reduoced to a recommended
total of just over 2,000). At the end of 2007, there were rumors of an army plot ta
arrest the prime minister, but the PNGIDF does nol possess the lanks, troop carriers,
and aircraft to move quickly with intimidaling power (o critical points. An army
coup in Port Moresby wouid have difficulty imposing its rule in Madang, Goroka,
Kokopo, Kavieng, and Alotau. A coup carried out by a combined PNGDF and
Royal Papua New Guinea Constabulary would be a greater threat (o the democratic
state as the police are more sumerous {over 5,000} and more dispersed and can
call on reserve and auxifiary personnel. But the police and the army have a history
of conflict rather than cooperation, and there are divisions within the leadership
of both the PNGDF and the police. A force able to cary out a successful coup—
such as the combined armed services with the support or sympathy of students or
a politician and his followers—currently seems untikely,

Particular probiems of law and order wiil continue. In lists of the world’s most
dangerous cities, Port Moresby ranks alongside, and sometimes above, Algiers,
Bogota, Lagos, Baghdad, and Johannesburg.22 Most people who can afford to do so
live within razor-wired and patrolled houses or compounds and rarely venture out
after dark. Other towns, such as Mt, Hagen and Kainantu, are equally dangerous.
Given the protracted traditional fighting in some rural areas, there is an urgent need
for the state to assert its monopoly of violence, but littie progress has been made
in attempts to get guns out of the hands of citizens engaged in crime and warfare.
There have already been some unholy associations of politicians and town raskol
gangs? and armed clans, and there is the potential for a part of Port Moreshy or
another town to decline inta a level of chaos that will require a substantial force
10 reassert control. These are likely to be locally dangerous and destructive, and
damaging (but not fatal) to the state.

Political uncertainty also comes with the inevitable change in leaders that will
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happen simply because of the age of several of the most prominent of them—
Somare is over seventy, and Julius Chan, Mekere Morauta, Paias Wingti, Bart
Philemon, and Rabbie Namaliu are approaching the end of their political lives. Just
who the new leaders will be is unctear, but it can be assumed they will be differ-
ent because they will have been educated and grown to political consciousness in
an independent Papua New Guinea, not with memories of Australian nstitutions,
personael, and values,

Religion is important in the political and daily life of Papua New Guineans.
The preamble Lo the constitution refers to the “Christian principles that are ours
now” and to the “guiding hand of God.” But the churches in this predominantly
Christian country have beer undergoing change. The churches that grew out of
the oid Catholic and Protestant missions have been infiuenced by charismatic and
born-again movements. New fundamentalist groups have formed. Some adminis-
trative and technical expertise has been lost, but the churches retain influence and
are increasing their involvement in tertiary education.

The prevalence of HIV/AIDS is close to 2 percent and could reach 10 percent
by 2025.2 Transmission is by heterosexual sex. If HIV/AIDS cannot be contained,
(hen it has the potential to reduce the workforce, absorb much of the health and
aid budgets, and dislocate some communities. In rural communities where people
believe that disease is a result of malign sorcery, accusations, counteraccusations,
and severe punishments multiply the impact of an insidious disease.

Australia has provided some fifteen billion doliars in aid to Papua New Guinea
since 1975. While Australia, the major aid doner, has maintained and may increase
its annual aid, its assistance has declined as a percentage of Papua New Guinea’s rev-
enue. Through the last thirty years, the manner of delivery and intent of Austratian
aid has changed, often following international trends in what is thought to be mosl
effective. It has shifted from direct aid to the budget to project aid, with emphascs
on institutional strengthening, governance, and Jaw and order. Interventions in Fast
Timor and the Solomaon Islands marked an increased Australian engagement in the
region. In 2003 Australia and Papua New Guinea agreed on an Enhanced Cooperit
tion Program, committing Australia to placing civil servants in Papua New Guinea
positions and providing an additional billion dollars over five years.

The context in which Australia provides aid has changed. Where in the puat
Australians were by far the most numerous foreigners in Papua New Guinea, thiy
are now ocutnumbered by Asians.?? There are probably more Chinese alone tha
Australians, Chinese investment in resource extraction is growing, and China will
increase in importance as a trade partner. At the same time, Japan, the Europeii
Union, the United States, and New Zealand are increasingly seen as alternativi:
sources of aid, and the health of Papua New Guinea’s econoniy gives its govari:
ment options.

For Papua New Guineans, the map inherited from the colonial powers madi
the development of a sense of nationhood difficult. Their precolonial communits
were among the most fragmented on the globe, and the Australian administrtio
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was benign but late and incomplete in its attempt (o create the institutions ol
state and a commitment to a nation. Those plagues of the “bottom billion”—civil
war, endernic probiems of law and order, corruption, and poor governance-—have
afflicted Papua New Guineans, but their very fragmentation has meant that they
must cooperate. No group can come close to dominance, and the history of the
peopies of Papua New Guinea has constant]ly confirmed that families and clans
must cultivate atliances.?® Geography has given Papua New Guinea advantages.
It sits at the junction between Australia and Southeast Asia and between Australia
and the dominant economics of Fast Asia, and it has an exiensive and diverse land
area rich in minerals. It will probably continue to avoid catastrophe while suffer-
ing chronic poor governance and occasional crises, but it has a chance to begin to
bridge the gap that now separaies it from the countries able to offer their citizens
literacy, children of average weight, and a life span of over sixty-five years.
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