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PREAMBLE 

This paper is part of a comparative study of the -relationship 

between development plans and the levels of development in rural 

areas of Papua Ne~ Guinea and the Solomon Islands. As p}ans in 

both countries have been almost exclusively a bureaucratic product, 

the study is divided into, the governmental or macro and the village 

or micro perspectives. nn the grounds that a balanced understanding 

of the planning process requires· an awareness of its penetrative 

capacity, the village areas selected for the study were chosen from 

regions generally classified as peripheral to the developmental 

mainstream. 

The study i denti fi es a number of factors whi eh increase· or 

decrease socio-economic di stance between i ndi vi duals, conmun.i ties 

or ins ti tuti ons and the perimeters of ·their -operational space-. 

By use of an expanded concept of distan~e as the main analytical 

tool, these factors, many of which are .excluded from traditional 

spatial analysis, are related in a holistic model of the spac~­

economy over time., I use the term 1 isolation 1 to refer to a 

state of disarticulation or segregation from the 9estalt, which 

implies disequilibrium or 1 traumqtic distance•. Any move which 

alleviates the tensi.on concomittant with such a condition can 

be said to reduce isolation by diminishing distanc~ from the 

equilibrium state, and it is in this sense that the term is mainly 

applicable to analysis ot' the planning ·process at macro.-1eve1. 

Evidence from both levels of the study indicates that this 

risk- or tension-minimizing response is consistent across the 

board, but that the type of response will differ in accordance with. 

the differences in the type of pressures and socio-environme~tal 

constraints. Disparities thus created are highly visible when 

they impinge on objectives such as 'development• which affect 

both levels, and most marked in extremely d~alistic space-
1 

economies,·whence they have contributed to core-periphery develop-

r.,ent theory (Prebisch 1969; Hansen 1972; Friedmann 1973; Lipton 

1977). Elsewhere I. have argued that the imposition of a complex 

macro-sys tern of government on societies whose needs 'h'ad n:ot 

evolved to a proportionate level was a major factor in their 

subsequent marginalization. Here I pursue the hypothesis that 

macro-level pressures, constraints and responses in the study 
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areas have followed a logical sequence which is reflected by 

continuity in plans .and the planning process and which is largely 
independent of the mJcro-level. 

As this paper is concerned only with the macro-environment 
of planning and plans, it does not attempt to evaluate. their 
impact on vi 11 ages, whi eh is covered in a separate part of the 
study. It traces the p7anning process in the historical context 
of Papua New Guinea and the Solomons, and suggests that though 
plans have been shaped by this context it is possible to identify 
several characteristics in the process which have been constant 
over time. These indicate that implementation of the stated aims 
and targets of plans, often used as the measure of their 1 success 1 , 

1may be peripheral to their role as a macro-level stabilizing mechanism. 

PLANS AND THE PROCESS: THE ARGUMENT 
Chronologically and structurally planning in Papua New Guinea 

and the Solomons can be divided into three stages, the first when 
it was a normative element of administrative decision-making, 
the second transitional, and the thir9 when 1 Planning 1 became a 
specialized function which in itself made competitive demands on 
national resources. The institutionalization of planning in the 
late 1960s and early 1970s brought a number of changes at macro-level, 
which are often assumed to mark the introduction of the process 
(Fairbairn 1970; Brookfield with Hart 1971:308; Grey 1974; Conyers 
1975). New positions were created in the bureaucracy, outside 
the existing departments, which often replicated or expanded 
duties previously undertaken through the departmental hierarchy. 
The establishment of a separate planning organization for the 
first time challenged departmental autonomy at policy-making 
levels, and emphasized the distinction between bureaucratic and 
political gov.ernment while it theoretically coordinated them. 
This enabled the planning organization to compete for resources 
from a position of relative strength. It developed its own set 
of institutional nee.ds and p·roblems, many unrelated to the develop­
ment problems the organization was created to solve, which 
rivalled them for priority • 
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Functionally the dividing line between the stages is less 

clear-cut, and the continuity more obvious. The difference between 
- H.e 

plans produced before and after.,_.1960s is largely -a matter of degree. 

All identify a problem and an ex-plfc_it -or implicit gopl, provide 

some assessment of available resources, and formulate strategies 

or programmes which ally these variables in a specific time-frame. 

Hhether or not the plans were implemented, monitored 1 or associated 

with the other factors which some consi,der intrinsic in a plan 

(see Lewis 1966:13,23; Grey 1974:29-35;. Fisk 1975:12; Conyers 1975: 

47;..52) often has _been due to circumstance~ ex'l;ernal to the plan 

or the planning process. The proportion of plans which meet the 

criteria outlined in their sta~ed obj~ctives-(van Arkadie 19,72:90) 

shows no significant improvement over time, but may be a weak 

indicator of planning achievement. I suggest in the course of this 

paper that plans have been conspicuously successful in the attain­

ment of objectives which are not stated in the plans thems~Jves 

but which in many cases were a covert raison d'etre. 

The stated objectives of plans, or of planning, often 

disguise the characteristics of the process. First,planning in 

Papua New Guinea ,and the Solomons has been direct1y or indirectly 

a 'crisis response', employed when circumstances for which the 

routine of administration is inadequate have deve-Joped or appear 

imminent. In some cases the promise of future action integral. 

to a plan has effected the displacement of a difficult situation 

from a context of urgency to a more tolerable temporal di stance,. 

thereby attenuating or dissipating its stress co~ponent. In 

others preparation of the plan document has been sufficient to 
: 

defuse the crisis. Second, all plans redirected some resources, 

away from other activities to a specific problem or to the 

planning process itself. Third, all have been additive rather 

than substitutive in their net functional impact on the administra­

tive structure. This has served to consolidate and· reinforce 

administrative institutional authority (Fisk 1975:3), and,to 

provide it with a measure of protection from subsequent challenge 

b.Y increasing the comp.lexity of its access networks {see Schaffer 

1975). Finally, plans have been a legitimizing de-vice and 

a valuable survival mechanism for the' political ar.td bureaucrati.c 

-,. 
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arms of government., both Jor internal and external relations. 

Even in the earlies-t plans it is possible to identify :the 
'crisis' pressures as political or financial, or a mix of both~ 
For most of the colonial period the polit,ical pressures were 
usually of external origin, and the financial problem one of 
shortage of funds. Later, internal political pressures appeared, 
coupled with the problem of inadequate capacity to utilize funds 
which were available. Despite differences in primary. causality, 
the resultant plans displayed marked similarities, most notably 
in their statements of good intent and in their concern for 
'coordination' and elaboration of their data base. These 
patterns of pressure and response, and characteristics, dominated 
the planning process since _the earliest plans, survived periods 
of stagnation and rapid change, and continued through its elevation 
to the status of specialized technique and sine qua non 

for development administration. 

THE FIRST STAGE: EARLY PLANS 
Colonial plann·ing commenced for Papua New Guinea in the 

nineteenth century and for the Solomon Islands at about World 
War II. In both countries the pace of change escalated in the 
late 1960s and was accompanied by rapid upgrading of the planning 
function. In retrospect, however, early plans established a 
pattern which has remained essentially unchanged. 

Papua New Guinea 
The first plan to be submitted for the development of New 

Guinea was that of A. von Hansemann and the syndicate of German 
banks which provided the genesis of the New Guinea Kompagnie. 
To attract settlement and investment in the enterprise, the plan 
was laid before the public in an article in the Deutsche Kolonial 

Zeitung, which has been summarized by Sack: 

First of all the Company would send ou:t one or 
more expeditions to continue the exploration of 
the coast and to begin the exploration of the 
·unknown interior, since systematic cultivation 
and a rational exploitqtion of the rich resources 
~as possible onZy after the results of such 
exp lo'l'at.f:ons .. 1JePe known. , F,u rther, officials 
with a lengthy list of duties would be stationed 
in a se_lected areas. Th~y __ had to acquire a. 
thorough kn0Wledge of ·the naturaZ resources., 
at the same time surveying and mapping the 



land. They had to. conduct and r€cord regular 
meteorological observations. They had. to Zeam 
the 'language and the aus-toms of the natives in 
order to establish peaceful relations and to gain 
their confidence ..• They had to enaou.:t>age natives· 
to inaP~a,s~ theiP oim pPoduation and had to carry 
out agricultural experiments. They had, ·1f required, 
to act as policemen and fulfill other official 
duties and, last bttt nQt least, they had to establish 
the stations where all this was to be undertaken 
(Sack 19_73:79; my italics). 

Hansemann's Company was unable to implement 'his vision 

in situ, and planned development lapsed until shortly before 

Horld. l~ar I. At that time demands from Germany that the colony 
~ 

contribute more towards its own support, reinforced by a 

reduction of the colonial grant (Sack' 1973:97-9), stimulated 

Governor Hahl to draw up a three-year devel_opment_-,programme 

on similar lines to the Han~emann plan. Hahl's government of 

the Imperial colony provided the model for the Australian 

administration after. the war (~eed. 1943:159), and the Hahl plan 

established the prototype-for government ~lans over the next 

fifty years. 
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Hahl' s plan was basi ca1·1y a 'pump-priming·• exe,rcise on an 

administrative base, and proposed, expansion of government influence 

in the interior of Kaiser Wi lhelmsland 1 ·by the establishment of new 

stations and an increase in administrative staff. funding for 

the project was to be supplied by the Imperial government. Angoram 

station in the-present East Sepik Province was opened as part 

of the plan in 1913,. and earlier recommendati.ons for stations 

at Vanimo and Wewak were revived (Rowley 1958:43; Sack 1973:99). 

The main emphasis of the plan was on public heqlth and agriculture. 

through the formation of a number of specialized departments 

(Sack 1973:99). Hahl envisaged the appointment of an agri,cultur.al 

and medical officer on every government station, supported 

respectively by agricu·ltural _research stations (McKillop 1976:9} 

and by maternal and child health training for native nurses and 

medical field research (Reed 1~43:151·2). He also propbsed 

government-sponsored education, which co1T111enced in· 1913 with 

a school in Rabaijl where.boys from all areas could study (Reed 

1943:150). The plan, for which- an ini.tial grant of $300 000 

1Kaiser Wilhelmsland at that time comprised the present New Guinea 
mainland from Morobe to the West Sepik, the islands of the Bismarck 
Archipelago, and Bougainville. 

I 

I 
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had been approved by the Imperial Govern!J1eht2 ,, was into its second 

stage when the war intervened (Sack 1973:99). 

After World Har I the Australian Government, in recognition 
of its responsibility under Mandate to the League of Nations, 

outlined a set of essentially welfare-oriented aims for the 
administration and development of New Guinea. These included 

attention to native health, education, and 'the physical and 

moral environment of village life'; encoura~ement of 'peasant 
proprietorship' and 'healthy forms of amusement'; and the extension 

of government influence (Reed 1943:164). In 1924 the New Guinea-) 

Department of Agriculture drew up plans for improvement of native ; 
I 

agriculture (McKillop 1976:14), and a few years later the first -. 

Director of Education introduced a series of radical proposals ) 

for an education structure based on indigenous needs and systems 
(Groves 1936:365). 

\ World War II provided a similar incentive, and the Lcibor 
Government of 1945-49 increaseo the subsidy to New Guinea (Amarshi 
1977:78). In 1946, in response to the change in Australian policy, 
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a ~reposed policy and working plan for the Department of Agriculture, 

Stock an,d Fis_heries, in respect of native agriculture' {Cottrell­
Dormer 1946) was produced. Similar statements of intent were 
prepared in other departments. A regional p.lannieg~,division was 

established i.n the Austrqli an Department of Post-1.~ar Reconstruction, 

and in 1950 the Commonwealth Regional Development Division 
published a resource study of Papua New Guinea 'which would for.m 
a basis for planning the economic development of the Territory' 
{Aust.:CRDD 1950:ii). 

In the 1950s a series of visitfog United Nations missions, 

'accustomed to a world in which everyone had published a plan and 

moved on stepping-stones of expired plans to an ever-receding 
millennium desctibed in a new plan' (Hasluck 1976:284). regularly 

recommended five- or tery.-year development plans for the Territory, 
and emphasized political and educational advancement, decentralization 

2Sack estimates that it would have cost the German Treasury almost 
$750 000 over the three years of its proposed life. 

1 
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and district development (U.N. 1959:15..:.8; Ry,an 1970:136). The 

Papua and New Guinea admini'stration displayed a sensitivity to 

United Nati ons opinion 3 whi eh at times conflicted wj th the firm 

control maintained from Canberra by the Minister f9r External 

Territories. (Ballard 1976:1; Ba1dwirt et ai. 1978:21). Hasluck, 

then Minister and previous·ly a public servant, was very sceptical 

of 'development by drawing board' and 'grand plans', and argued 

that forward planning should be adequately covered in the normal 

course of administrative responsibi.lity (Hasluck 1976:284-5). 

The Papua and New Guinea adminfstra·tiorr compromised by announcing 

proposals to coordinate departmental and district planning 

functions, which succeeded to the ~xtent that th~ visiting mission 

in 1959 commended 'the degree of inter.-departmenta:l cooperatjon and 

local planning that is envisaged' (U.N. 1959:1&). 

In fact only desultory attempts were made ·to coordinate 

departmental planning and development activities wi.thin districts 

through the 1950s and 1960s, and in practice· the programmes 

produced were functionally specialized and .usual,ly departmentally 

autonomous. The Department of Agriculture, Stock and Fisheries, 

then the body· most concerned with the indigenous eqmomy, outlined 

its intentions in consi.derable detail. Several land resource and 

agricultural studies were made in support of its plans to improve 

subsistence nutrition, provide an economic bas·is for higher 

indigenous levels of living, maximize use of agricultural resources 

and increase production (TPNG:DASF 1947:4-15; U.N. 1~59:16; 

McKillop 1976:19-21). Studies by other departments were carried 

out independently. Coordination of departmental activities was 

essentially a matter of standardized procedures within the public 

service, and national priorities were only set imp 1 i ci tly through 

the annual allocation of funds by the centre. 

7 

3 0ne of the main reasons for this sensitivity was expres·sed by a· 
senior official in the Sepik, -who warned st.aff against _use of the 
term 'sale of labour' in connection with employment.. 'With the 
visiting Mission due next year, such statements cou-ld be readily 
mi,sunderstood, especially with the Afro-·Asian block and an upheaval 
in that august chamber of the United ~ations could take place. Just 
think of the explaining you and I would have ·to do'. (PNG·:Del Wewak 
67-3-18 of 18.8.64) 
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In 1954, an attempt was made to ove,rcome ~he constraints 

imposed by annual budgeting by the introduction of three-year 

public expenditure plans and annual reviews {Langmore 1972:12; 

Hasluck 1976:284). The next year the Department of the Government 

Secretary, which had provided some coordination of departmental 

activities, was abolished and its role taken over by committees 

of senior officials (Oram 1973:6), which included a Central 

Planning and Policy Committee. These were answerable to the 

Minister in Canberra, who allowed little latitude for initiative:.: 

(U.N. 1968:para 157). In 1961 the life of the public expenditure 

plans was extended to cover a five-year pe,riod (Langmore 1972:12). 

District inputs were supplied by tne DistriGt Eco~omic Develop~ 

ment Committees (DEDCs), composed of senior district officials. 

The system was employed for many years thereafter, mainly to· 

disaggregate major capital wor_ks expenditures into annual 

components. 

In 1961 the Minister for External Territories announced that: 

Territory economic activity woul dhave to grow to 
three times its present size in order to sustain 
about the present level of government ·services - and, 
of course, the present level is far below the needs ... 
this [rate of growth] would appear unlikely under 
twenty years ... growth· of population whi c·h would 
result from present policies and the extension of 
government services ... would push the date for self­
sufficiency to anything up to fifty years (Hasluck 
1961:20). 

The International Bank for Reconstruction and Developmen·t (IBRD) 

was commissioned to assist in planning for a viable economy 

which would raise the standard of living of the people (McCasker 

1970:3). In 1963, in line with development strategies elsewhere,· 

it reiterated earlier reoorrmendations for a more comprehensive 

approach to planning. 

By the mid-1960s the coordination problem had become serious. 

Plans had proliferated to include national plans, departmental 

plans, rural deveJopment plans (involving government expenditure 

of over $6000 each} and community development plans (for small 

projects with 50 per cent or more non-government contributions), 

and had become a heavy burden for senior administrative staff. 
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In 1965-66 the DEDCs were expgndec;I to include more district 

departmental heads, 
Committees (DCCs). 
development plan in 

and were designated District Coordinating 
In the Sepik t~e PEDC had proposed a dis~rict 
1962 (PNG:SDO Lumi 25-1-1 of 5.4.62) and both 

committees made an earnest attempt to assess and amalQamate . 

development activity, but they were allied uneasily with the 

centrally-oriented departmental hierarchies and usually over­

ridden by central priorities and constraints. The variability 

of inter-personal relationships on the committee further inhibited 

consistent district planning. In the West Sepik this problem 

continued into the 1970s to the extent that it effectively annulled 

an instruction from the Prime Minister that 'the Council is the 

political body responsible for planning in its area' (PNG:RIP 

Wewak 10-·1-9, 24. 7. 74). 

The World Bank's response to the economic constraint was a 

five-year development progranme for 1964-65 to 1968-69 with 

toncentration of effort durin~ the five year period on areas 

which are the most promising and already the most developed' 
' ' 

(IBRD 1965:295), which aimed at financial independence concurrent 

with political independence • .It suggested the appointment of 

an economic adyiser to the Administr~tor, with a small staff 

to contro 1 and coordinate its rec.onmendati ons, and preparation 

of a national plan.. The _proposals implied that the detailed 

business of planning would be .undertaken by the departments and 

agencies , whi eh the Adviser fe tt I effectively prec 1 udes the 
11 ivory tower 11 approach which has characterized plannfog in some 

countries. In this sense, then, planning is to be 11 decentralized 111 

(McCasker 1970:3). 

The next triennial United Nations .mission, in 1965, again 

expressed concern at the growth of institutional centralization, 

and proposed the establishment of intermediate assemblies to link 

villages with the central structure 4 • Shortly before the 

appointment of the economic adviser in October of that year, 

the Admihi'strator responded with a proposal to regularize, 

coordinate and upg,r.ade alst-rict planning through a modified 

form of the Malays,an 'Red Book' planning technique, to be 

4 See Ryan {1970:127-135) for a terse description of this mission's 
visit. 
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operated by senior district staff. His Office issued detailed 

instructions to the Di·stri et Development Committees 5 for an 

exercise which included decentralization, coordination of all 

district resources, and preparation of a district plan 

(Herlihy 1974; Conyers 1975:20). 

The 1 Red Book 1 plan was the first and last major planning 

engagement to be undertaken exclusively by district staff. Originally 

designed to cover six stages, it was later s1mplified to three: 

projects approved, projects on hand, and projects completed. These 

were to be recorded in loose-leaf form, amended regularly as projects 

were completed and new ones introduced. Preparation of the plan 

immobilized senior Sepik staff for two years, and the completed document 

was an unwieldy collection of largely extraneous and out-dated data 

in some instances dating back for thirty years. The plan became 

an East Sepik project whe.n the Sepik District was divided into East 

and West, and of the fifty copies eventually distributed almost all 

were shelved or quietly lost. Despite reminders from the.::centre 

the system lapsed. 

Following the IBRD report, the Australian Government announced 

that. it would make more money available to the Territory for the next 

few years, with the aim of reducing the time required for it to 

achieve financial self~reliance (TPNG 1967:28; McCasker 1968). 

This prompted preparation of a 1 Blue Book 1 , tabled in the Territory's 

House of Assembly in 1967, which mod~stly claimed that 'although 
not in any sense presenting a final programme, this paper itself 

contains ~ome of the elements necessary for an integrated programme 

of development, and represents a progress report on planning' (TPNG 

1967:33). The paper extended the recommendations of the IBRD 

mission in the light of more recent developments, outlined govern­

ment policy, and provided a brief but relatively comprehensive 

summary of the sectoral statu.s quo with projected activity in some 

areas up to 1974-75 (TPNG 1967:43-7). Though predominantly 
oriented toward~ the national economy it also corm,ented on manpower 

policy, developmen:t of domestic markets and indigenous participation, 

issues which later became pr1orities. 

5 The expanded DEDCs, shortly thereafter renamed DCCs. 
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The 'Blue Book'· was succeeded in 1968 by what has become known 

as Papua New Guinea's first development plan (Conyers 1975:8), a 

five-year programme based on departmental and agency plans (McCasker 

1970:3). Th-is reflected current .concern over the country's 

financially dependent status in its emphasis on the need to 

'increase productivity; to marshall labour resources; build ·domestic 

markets; ensure that iflcreases in incomes do not outstrip increases 

in productivity; encourage saving; stimulate investment; and speed 

up the rate of i ndi geni zati on of the econqmy 1 (TPNG 1968: 120). ·rhe 

plan became the subject of heated e~patriate debate (Curtin 1968; 

Wilson· 1968; Arndt 1969; Crocombe 1969b; Epstein 1969; Fisk 1969; 

Shand 1969} in which one academic commentator claimed that it 

would increase expatriate control of the economy (Crocombe 19~9a:57) 

and blamed the 'circularity of elite communication' for insufficient 

attention to indigenous participati'on (Crocombe 1969b:54). The 

Australian Government accepted it cautiously as 'a basis for planning, 

subject to a similar endorsemeht by the Hous~ of Assembly' (McCasker 

1970:5). 

Supplementary planning_ con111enced in the _Sepik in 1968 with 

a 'survey of economic activity in the Sepi_k Districtsi (TPNG:DDA 

1968}, prepared by Di stri et Admini strati-on ( ODA) staff. In the 

centre the 1968 plan was disaggregated over 1969 and 1970 into 

'Draft Economic Development Progran111es 1 prepared by.central planning 

staff on the basis of infonnation supplied by the departments 

( TPNG: OEA 1969) and of very brief visits to each dis·tri et. 

In retrospect, the heavy dependence. on departmental channels 

produced reconmendations which differed very littl~ from those 

later derived, at least in the~ry, from the 'grass-roots' and 

the councils. Several proposals for the West Sepik, notably 

for improvement of nutrition and encouragement of high value, 

low bulk cash crops in isolated areas (TPNG:WSD 1968}, echoed 

earlier government priorities and were repeated in the majority 

of subsequent programmes and areal analyses. The Draft Programmes, 

like most 'plans' before and ·afterwards, anticipated implementation 

difficulties by a statement that 'as foresight is never p'er-'flect, 
-

the programme cannot be regarded as hard and fast ••. there must 
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be scope for f]exibility (TPNG:OEA 1970:1), and claimed to be 
'general guidelines only' though most of their projections and 
targets were quantified. 

In the 1960s the colonial administration was subjected to an 
increase of internal political pressures. The controversial report 
of a visiting United Nations mission which in 1962 had stressed 
political development was ~allowed in 1964 by the first national 
elections. In 1966 the 'Committee of Thirteen', a .. group of young 
nationalists, confronted the Select Committee on Constitutional 
Development and disturbed conservatives with a series of demands for 
political reforms (Hastings 1969:148-50). In January 1968 they 
proposed 'nothing less than limited self-government in 1968' 
(Stephen 1972:65), and five months later most of the group allied 
themselves with the new Pangu Pati. 

Pangu's small parliamentary wing announced its dissatisfaction 
with the five-year plan in the ne~ 1968 House, and asked that it be 
reviewed. Though doubts were expressed on both sides of the House, 
the debate turned on the promise of $1000 miTlion in Australian· 
aid for the life of the plan (HAD 1968:776) and on 
the '.Panguphobia' which regardless of the issue united most 
government and independent members in opposition to the new party. 
The plan was adopted by a vote of sixty-e·ight to twelve in November 

1968. 

During the life of the 1968 House the new radicals gradually 
gained public support, and though Pangu moves were consistently 
blocked by a parliamentary majority its policies were taken up 
by academics at the new University and to a certain extent by 
the administrative system. The approach adopted in the 1968 plan 
came under increasing attack. with impending decolon·ization, the 
decline of colonial authority, and the upsurge of Papua New Guinean 
nationalism. Within a year the plan had become unofficially 
paese, and before its term had officially expired Pangu had formed 

a government. 

Solomon Islands 
By virtue of its status as a British Protectorate, the 

Solomon Islands has been less susceptible than Papua New Guinea 
to direct Unit~d Nations pressure {Laracy 1969:340), but more 
strongly influenced by colonial experience elsewhere. The external 
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learning process which was transferred to the Solomons, however, was 

largely that of its colonial power. Wheh an elected national 

majority came to power in 1970, very little was known about develop­

ment and decolonization trends in -other countries beyond British 

administrative relationships, whereas. for Papua New Guinea in the 

post-war period the Afro-Asian input in the United Nations and 

later the University of Papua New Gui-nea induced a certa.in bias 

towards the perspective of the colonized. 

World War II provided the first major stimulus for national 

planning in the Solomons. In 1945 the British Parliament through 

the Colonial Development and Helfare (CmJ) Act allocated £120 

million for development in its colonial empire over the ten years 

from 1946. To ii nfonn the office of the Secretary for State of 

proposed usage of the allocation the majority of colonies, including 

the Solomons, prepared ten-year development plans (AC No. 3 of 

195~). 

Post-war administrative idealism (Allan 1950:58} ahd the CDW 

Act resulted in a plan fonnulated on the principle that 1 the needs 

of the indigenous population must be accepted as of primary 

importance• (BSIP 1945:1). Though the plan conceded an important 

part to expatriates in past and subsequent development~ it argued 

that 1 it must be anticipated that the days will dawn when ·their 

exclusive leadership and their skill will be challenged and matched' 

(BSIP 1945:18). As a result, it ~aid negligible attention to 

rehabilitation of the copra-based estate economy,_which suffered 

a series of setbacks from the depression of the 1930s, the war, 

and the British Government's ~ec.isiorito reject war damage claims (IBRD 

1969:9). The plan proposed a decentralized model of development 

based on local councils, on simpler but similar lines to the 

programme introduced thirty years later. Recommendations for 

government intervention were directed mainJy towards improvement 

in health and educational services, which had come under attack 

during the pre-war Fallowes Movement; towards food crop research; 

and towards development of a corrmunications network to improve 

inter-island access. Although tttese were essentially low-level 

proposals, th-ey amounted to a considerable increase in expenditure 
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on staff and staff faciliti~s for the impecunious post-war Government. 
The plan estimated that aid totalling almost £2 million was required 
over ten years (BSIP 1945:19). 

The Resident Comnissioner, faced with the aftermath of pre-
war n~glect, the Fallowes Movement, the war, and the early stages 
of Marching Rule, regarded the proposals as the sine qua non 

for the re-establishment of British colonial legitimacy and 
constructive future government. He concluded his recommendations with 
a strong statement that the alternatives to acceptance of the 
proposed commitments were 'to cut out all expectation of real 
progress', preserve law and order and otherwise leave the islands 
to make 'such progress as they can'; or to offer the Protectorate to 
a power which was 'able and willing' to do better (BSIP 1945:20). 
The response from his superiors was unenthusiastic. Though a 
number of the plan's objectives had been presaged in policy 
directives in 1939 (Bathgate 1975:79-81), it did not· receive fonnal 
approval (AC 1955:2). Instead, for the next decade development schemes 
were submitted·and approved on_ an ad hoa basis anq credited against 
a share of the CDW f.unds which had been fixed in London at 
£675 000 (AC 1955:App.A). 

In 1953 the Secretary of State advised colonial governments of 
a proposed extension to the CDW Act, and asked them to revise their 
earl 1.er ten-year plans a_nd to provide estjmates of financial require­
ments for development projects from 1956_to 1960 (AC 1955:1-2). 
For the Solomons administration, which had no fonnal plan, the 
instruction meant a major p.lanning exercise. The policies of the 
previous 'plan' were discarded, and the administratiQn produced 
the fi"rst of a·series of nati-onal development plans which briefly 
summarized estimated public expenditure by sector. 

The first development plan, 1955-1960 (AC No. 3 of 1955), 
represented a marked swing away from the 'welfare development' 
ideals of the imnediate post-war period, which had been constrained 
by the concurrent need to reconstruct and relocate the administra­
tive headquarters, towards a policy of centralized economic growth. 
With the cooperation and financial assistance of Lever's Pacific 
interests, the -admin·istration embarked on a programne of large­
scale enclave development based on plantation agricu·1ture. The 
plan was approved and supported by the British Treasury with a 
grant-in-aid input in 1956 whi-ch doubled that of the previous year. 



By 1959 the aid component had more than doubled again, to 

£340 000. 

In 1961 the High Commissionerproposed to institutionalize 
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the development function with the formation of an Economic Development 

Committee, supported by two inter-departmental committees. The 

· Committees• role was to advise the High Commissioner on 'the best 

methods of developing and coordinating the Protectorate's natural 

resources and manpower in the interests of the Protectorate as 

a whole; and the merits of specific schemes of agricultural, 

industri·al and commercial development' (WPHC F215/2/8 of July 1961). 

This move to a certain extent reduced the potential for conflict 

between London and Protectorate administrators and facilitated 

coordination between them, but also reduced the degree of indepen­

dence Protectorate officials had previously enjoyed in definition 

of the Protectorate's interests. 

For almost a decade plans followed the basic pattern of the 

1955-60 plan, with incremental refinements to the sectoral analysis 

of estimated revenue and expenditure. The Third Development ·Plan 

spelled out development objectives which were maintained through 

the remainder of the series. These were: 

To develop the-Datural and human resoµrces of th~ 
Protectorate with the object of strengthening the 
economy to enable the standards of living· in all 
sectors of the community to be raised .. (BSIP 1963, 
1965, 1968), 

with the proviso that 

the continuing need to achieve a better balance 
between ordinary revenue and expenditure must be 
borne in mind (BSIP 1963:1). 

The proviso rapidly assumed tbe de faato status of primary objective. 

In 1965 it was expanded by the supplementary aim 

to avoid the establishment of institutions or 
services whi eh are un 1 i ke ly to be balanced in 
due course by revenue accruing from increases. 
in productivity stimulated and encouraged by 
other schemes(BSIP 1965 :3). 

Lt\lflke Papua New Guinea-, where in the 1960s political pressures 

gradually gained precedence over financial constraints, the 

Solomons continued to base its development policies on the criteria 

laid down in this series of plans up to and after its independence 

in 1978. 
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As the plans for the perio·d from 1955 to 1970 were esentially 

administrative budgetary exercise$, a large proportion of the 

projects were on-,goi ng and thereby ensured continuity of earlier 

priorities and patterns. One of the most ubiquitous of these 

was research, which over the period became highly specialized and 

largely separate from administration extension activity. By the 

Fifth Development Plan (1968-70), 54 per cent of estimated 

expenditure on agricultural and forestry projects was directed 

towards expansion of the· central data bank on natural resources 

and problems affecting the major export crops. The ratio of 

planned investment in agricultural nesearch to that for agricultural 

extension was 3:1 (BSIP 1968:17-21). 

In effect a primary if unstated purpose of th.e series was · 

improvement of administrative capacity and the planning process 

itself, and thereby maintenance of a working accord with the source 

of aid funds in London. On a sectoral basis the largest percentage 

of planned expenditure, over the five plans, was distributed between 

commercial projects and infrastructure (a total rang,ng from 54 

per cent in 1960 to 32 per cent in 1968). Health and education 

together claimed only 13 per cent of the allocation in 1955 

(AC 1955) and at best, in the period 1963-68, 32 per cent (BSIP 

1963, 1965). In 1968 an attempt was made to differentiate administra­

tive costs from other sectoral expenditure, with the introduction 

of two new ca:tegories, 'Administrati.on and Organization' and 'Physical 

Survey and Census'. Though these totalled a modest 6 per cent of 

planned expenditure, in fact they represented 6 per cent in addition 

to an already heavy bias in other sectors toward administrative 

·expansion and centralization. Thirty per. cent of expenditure 

in~the 'Social' sector was taken up by one item, 'development 

housing' for staff (BSIP 1968:33). Forty-four per cent of all 

expenditure was specifically allocated to further development 

of Honiara. 

The main strength of the series of plans was that it 

confined itself almost exclusively to what government could 

achieve through public expenditure management, and made no attempt 
I 

to incorporate individual decisions, which it could not control 

(see also Sundrum 1976:10-12). In this respect it closely 

paralleled the type of public expe~diture planning revived by 

Papua New Guinea in 1977. I-nterventi on in pri v,ate sector 

-·--~ __ ..alL...._ _____ --~--



economic activity was restricted to the provision of subsidies, 

loan capital, and infrastructural services. Projections or 

'guesstimates' of production targets· extrapolated from administra­

tive inputs, whi eh were attempted for cocoa in the Second. Devel op­

ment Plan with what proved to be disastrous inaccuracy (BSIP 

1960:3-4; BSIP:SO 1971:137), were dropped from subsequent plans. 

In the mid- to late 1960s, with British aid to Protectorate 

expenditure running at 39 to 60 per cent, the British Government 

commissioned several studies of the Solomons economy (Inman 

1965; Wilton et aZ. 1965; WPHC 1965; Pepper 1968; IBRD 1969). 

Two major changes to financial arrang~ments were announced in 

the Fifth Development Plan-. First, recurrent projects were 
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excluded from CDW funding, which was tied to capital projects and 

comprised 62 per cent of the planning budget. Funding for recurrent 

projects was to be derived frOJTI other sources,.which included pther 

forms of aid (13 per cent of the pla~ning budget), bank loans 

(20 per cent) and the Protectorate cpntribution (4 per cent). 

Second, expenditure was no longer controlled over the life of the 

plan but was subject to an annual ceiling approved in London 

(BSIP 1968:1). Three .months after the introduction of the plan 

an IBRD mission visited the Solomons, and reported, as a fellow 

mission had for Papua New Guinea a few years earlier, that 'more 

sophisticated planning will be essential' (IBRD 1969:25.). 

Like Papua New Guinea, the ·solomons produced a number of 

plans at lower levels during the period covered by its ea.rly 

national plans. In 1952 a district officer encouraged a Guadalcanal 

council to produce a three-year plan for Talise Rural Di-strict 

(Chapman et aZ. 1974:6.44-6). Kia, with a population of 580 

the largest village on Santa Isabel, formed its own 'Town 

Planning Commi tte.e' whi eh in 1959 produced a 'Kia Town Plan' . 

The plan, revised in 1961, included proposals and siti,ng __ for 

a produce marketing centre, fish factory, workshop and wharf. 

To support general services from the council, it reconmended 

a special levy of five shillings on men and three shillings on 

women (SI:DO Central 1961). Middle-level plans produced by or 

for the administration followed more close-ly the 'Town and 

Country' model which d·ominated pre-Har British planning 
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(Eversley 1973:53-82). A 'town development plan' for Honiara, 
published in the early 1960s, was followed by a series of physical· 
planning studies which included a few elementary plans for minor 

centres (as Floyd 1974), but which made little or no attempt to 
relate to the socio-economic environment. 

The Solomons, like Papua New Guinea, identified poor coordination 
' of development activity at district level as a major constraint on 

implementation of government policies and plans. Until the 1960s 
this had been left to ad hoa meetings of 'station corrmittees', 

which in some centres included private representation. In 1966, 
on the grounds that 'inclusion of private persons in the station 
corrmittee made it unsuitable as a substitute for a district team' 
(DO(E) AOM8/2 of 4.6.66) administrative 'District Team' meetings 

were introduced, largely to coordinate government patrols and 
maintain inter-departmental rapp·ort within the districts. Council 

presidents were invited to attend in 1967, but as the meetings 
were mainly concerned with staff housing and the logistics of 
administration their presence was little more than a gesture. On 
Makira, where District Development Teams with increased represent­
ation were established in 1970, the old-style District Team 
Meetings and Departmental Heads Conferences continued to be held 
for some time, which meant a multiglicity of time-consuming 
committees mostly composed of the same people, and concentrated 
development initiatives around the district centre. The District 

Development Teams comprised district officials from the 'develop­
ment departments 16 , the presidents of larger councils and, as 
honorary members, the elected members of the Governing Counci1 7 • 

These were given responsibility for preparation of plans for 
their areas, implementation of central development policies, 
and coordination of extension services (BSIP:CS BS/70 of 17.8.70) .. 

Though ostensibly a wide brief, it allowed the team little room to 

6 Nonnally the District Medical Officer, District Agricultural 
Officer and District Education Officer, with representation from 
l~orks, Forests, Lands and Cooperatives where appropriate. The 
team was chaired by the District Commissioner. 

7 The national legislative body, previously known as the 
Legislative. Council, later renamed the Legislative Assembly, and 
after independence the National Parliament. 

-



manoeuvre and tied potentially dissident members firm1y into the 
central network. 

By the late 1960s the central'ization of the ec6nomy and its 
weak distributive mechanisms were arousing the same concern among 
government officials as __among the new nationalis'lsin Papua New· 
Guinea. Renewed interest was expressed in revitalization of local 
~overnment, on the grounds that 

the plight of the distric;:t administration·'epitomizes 
the anachronisms restraints and lack of vigour which 
can aff,ict remote colonial governments in their 
later years ••• The framework of"the district administra­
tion preserves -- indeed requh·es - attitudes to people 
and ideas which can have little place in this country 
(Hughes 1969:1). 
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'It is noticeable' another senior official co11111ente~, 'that wher~ 
Government has met a lack of response or poor results to a develop­
ment project it has often reacte9 by pouring in more money and 
effort to achieve its ends' (DC (E) AERl/1 of 29.1,2.70). 

In both coun~ries planning until the late 1960s was mainly 
an administrative technique empioy~d by officials who were 
physically, and at times professionally, di'stanced from theit 
superiors, bu·t whose ~~imary loyalties were contro11ed from outsi.de 
their i11111ediate environment. A large proportion of thefr time was 
occupied in maintaining the stability of relationships on which. 
their job effectiveness and often their c~reers depended. Pressure$ 
which threate,:ied the pre~arious s.tability of the established 
administrative patterns came largely from changes in political 
and economic conditions elsewhere. This situation changed rapidly 
in the 1970s, and the accelerating _pace of decolonization was 
mirrored in an increased emphasis on plans and p1annjng. 

THE SECON·o STAGE: TRANSITION TO SPECIALIZATION. 

The first and most marked· effect of the trend· towards the 
. 

specialization of plann1ng in ,both countries was a rapid. incr.ea,.s_e 
in the comp 1 exi ty of the process and of tts produ_ct. Resou.rce 
and sjtuat1ona1 analyses were carried out in far more detail than 
had previously been the case, and the input 0.f statistica1 data 
escalated. The simple revenue and ·expend1tllre statements which 
had been the basis of earlier .pl~ns were fi.rst elaborated qualita­
tively and later expanded into comprehensive macro-economic 
analysis. Government planning horizons were extended beyond 
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manipulation of the public sector to. include intervention in and 
projections for private sector activity. The process became 
progressively more centralized as formerly independent planning 
functions were amalgamated in the one organization, and then 
disaggregated into functional specialities. 

Papua New Guinea 
In 1969 the Australian Treasury began to exert more pressure 

on Papua New Guinea to increase its contribution to internal 
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revenue (Ballard and Garnaut 1973:10). Its counterpart organization 
in Papua New Guinea, the Department of Treasury (l_ater Finance), 
began to prepare for se1f-.government. In the belief that the Office 
of the Economic Adviser had outlived its usefulness (Garnaut 1978:12), 
it proposed to form its own economic planning unit, the General 
Financial and Economic Policy (GFEP) Division, which was eventually 
set up in 1971. By that time other countries had begun to -ques.ti on 
the role of economic planning in developinent (Faber and Seers 1972), 
though they still saw a need for planning and plans (Helleiner 1972: 
333-4) outside the tradition.al field of financial management. The 
then Administrator confirmed the distinction by a reorganization and 
expansion of the Office of the Economic Adviser, whi-ch became the 
Office of Programming and Coordination (OPAC) 8 • In anti,cipation 
of a more comprehensive and independent role for-the new Office, 
·it was spatially and structurally removed from the departmental 
mainstream and made responsible to the Finance and_Planning 
Committee of the Administrator's Executive Council 9• 

In the early 1970s internal political ~ressures and the swing 
in international opinion away from 'growth-rate' development to 
concern for welfare, egali'tarianfsm and income distribution were· 
reflected in attitudinal changes at decision-making levels. OPAC, 
which combined the previous Project Planning Unit, Major Projects 
Division, Manpower Planning Unit and Bureau of Statistics, 
commenced preparations for a second five-year plan. The 1968 
programme was reviewed and amended to accord,with the changes 

8 For an excellent review of the political and economic background 
in this period see Ballard and Garnaut 1973. · 

9 This body was the equivalent of a Cabinet. in the 1968-72 House 
of Assembly. 



which had taken place, especially in· constitutional development and 
mining (TPNG:OPAC 1971 :1-2), and to mat.eh the increased emphasis in 
Canberra on indigenization (Ballard and Garnaut 1973:12). Its 
objectives were restated to be: 

Maximum increases jn production consistent with 
financial and manpower resources and market 
capacity •. 
Maximum participatibn by Papua and New Guineans 
at all levels. 
Maximum practicable progress towards financial self­
reliance. 
Maximum practicable contribution to meeting social 
needs and raising the level of living of the people. 

(TPNG:OPAC 1971:2) 

The new objectives were a to~en compromise, and fai 1 ed to ease 
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the pressures on the office of antithetical political and professional 
' ' 

demands to whi eh it was exposed .as much by the ·high v·i s i bi 1 \ty 
the planning function had acquired as-by the dynamics of early 
decolonization. 

Shortly before the 197i election~, OPAC made a more 
positive attempt. to come to grips with the new situation, and 
commissioned a study of Papua New Guinea's 'less developed' areas 
and their relative inequality (E.I.U. 1972). The report found that 
the West Sepik and other backward areas had a severe disadvantag~ 
in natural resource endowmen,t which.had been incr~ased py government 
neglect (E.I.U. 1972:19). In support of its theory it i-ncluded 
a preakdown by sub-district of selected administrative services 
(E.I.U. 1972:30-5) which later, with modifications, was used 
extensively to indicate comparative levels of development (Apthorpe 
1975, 1977; Wilson 1975-71-87; PNG:NPO 1977). Though the study 
was very limited in concept, design and recommendations, it represented 
the first serious attempt to respond at national level to the 

. ,....,,.;,~ 

problems of internal underdevelopment. 

OPAC also attempted to engage the districts more clos~ly 
in the planning process and to add an areal component to the planning 
framework. As a result Sepik administrative staff once again 
were diverted frcm;their normal duties in 1972 to pr.epare data 
and submissions, first for a Wor.ld Bank team which did not plan 
to visit the Hest Sepik, and later for OPAC (OPAC OPC 10 of 27.7.72). 
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1 n two districts , the Office and, the DDCs cooperated on more detaj 1 ed 

studies which led to the publication in 1973 of 'Draft Economic 

and Social Progra1T1T1es 1 • 

The World Bank team, under Michael Faber, was commissioned by 

the Australian Government to advise on development strategies. for 

Papua New Guinea for the next five years.' Several of the factors 

it identified reinforced Papua New Guine.a nati.onalism and were 

incorporated into subsequent policy guidelines (Conyers 1975:9). 

These included replacement of expatriates with Papua New Guineans 

in the public service and private sector, wh_ich Somare several years 

earlier had announced to be 'our 1?rime aim' (HAD 1968:715). The 

draft report also stressed encouragement of small-scale informa·a 

sector activities, 'regional development and rural revitalization', 

and renegotiation of the Boungainville copper agreement (IBRD 1973:101-2). 

Less publicized, but in fact the main thrust of the report, 

was its concern that 'steady growth of product wiZZ be a neaessaPy 

prerequisite for the attainment of the other objeatives, and 

that the economy should become 'less dependent on foreign grants-in-aid 

and, ultimately, upon foreign· investment capital' {IBRD 1973:4; my italics). Its 

priorities included a wider tax base, release of land for industrial 

use, and improvement of governmental capacity for project and policy 

appraisal. 'An important target of central government•, it stated, 

should be 'to increase its total internal rev~nues at a rate of at 

least 12 per cent- a year', and 1 a rate of increase of total public 

sector expenditures or 10 to 12 per cent a year should be airned 

for• (IBRD 197.3·:lSJ. 

OPAC was alsQ grappling with conflicting priorities. Prior 

to the change in government it_ had ~egun to work on a White Paper 

which sought pol'iticai guidance on development options and 

preferences. This "remarkable document ... went closer than other 

official documents to specifying inter-relationships between 

the various policy instruments that affect inter-regional, inter­

racial and inter-personal ·income dtstribution' (Ballard and 

Garnaut 1973: 17, 21-2). With the unexpected accession to power 

of the Somare Government, the need to 'sensitize departmental 

heads to the political reality• (Voutas 1978:9) became the immediate priority, 

The questions posed-by the White Paper largely remained unanswered 

or were answered ex post faato in governmental responses over 

later years, but the paper persuaded the new House of the need 
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for a development programme {Somare 1972) and thereby ensured 

continuity of the planning process. 

Solomon Islands 
In 1969, the British Government established a Regional 

Development Planning Unit to service its Pacific colonies. The 

Unit worked in cooperation with the Overseas Development Administra-

1:ion secti.on of the British Foreign and Commonwealth Office and 

through the Western Pacific High Commission (BSIP 197la:4) which 

inculcated an areally undifferentiated approach to planning. By 

that time United Nations organizations were also heavily involved 

in Pacific development (Fairbairn 1970:54-5), and had begun to 

extend the;'r influence in the Sol omens. 

At a District Co1T1T1issi9ners 1 Conference in 1970 senior 

government officials reported that the 'top-down' approach of 

previous development plans had led to poor coordination and a 
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general lack of development relevant to village life. The Central 

District responded by setting up a Planning Committee, with basically 

the same administrative and political representation as the District 

Development Teams but a slightly greater council presence, and 

with basically the same problems. The Committee identified three· 

main areas of concern: village health, village i.ncome;:.earning 

acti vi ties, and the education of chi 1 dren away from vi 11 age 1 i fe. 

Though these were taken up at departmental policy-making levels, 

macro-economic inter~sts continued to dominate central planning 

machinery. 

In 1971 the central administration established a small 

Planning Unit with two expatriate members, an Assistant Secretary 

(designated 'plan implementation officer') and an economist 

(BSIP 1972). lJ1 the same year the Sixth Development Plan, based 

on the work of the Regional Development Planning Unit, was 

released (BSIP 1971.a:4). September 1971 saw a change to the 

administrative monopolY. over planning and plan implementation, 

when the Finance Committee;.,.of .the Governing Cpuncil announced 

that the Di stri et Devel opmen':t ·reams were,. no:t:,._suffic.:i ently 
; J •''"\",. ,_;,;;t:.. .~,,.:,.. • 

representative of all interests at distf'i-.c'.t ·~Vel (lfovco·16/7l 

of September 1971). The term 'di~trict·~eam' reverted to · 

administration staff under the Distri'ct Commissioner, and 
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'Development, Committees' of national politiGians, council representa­

tives, church, private sector and other community interest groups 

were formed. These were designed primarily to act as a communications 

link between the centre, through the Planning Unit, and local 

communities. They had little real power. While responsible for 

initiation and implementation of development projects financed locally, 

they could only 1 advise and assist' in the implementation of the 

Sixth Development Plan (BSIP 1972). District departmental heads, 

though offi ci a 1ly excluded from membership, attended meetings and 

provided the quarterly reports, and the District Commissioner acted 

as secretary. 

Publicized as 'th.e first plan to be prepared with economic 

advice and to make a detailed evaluation of integrated development 

needs' (BSIP 1971b:3), the Sixth Plan provided a far more elaborate 

study of the macro-economy than previously had been undertaken. Its 

stated objectives fell into two categories, the first and dominant 

cluster of which focussed on an increased rate of domestically­

generated export income, as 'the overall objective of the Sixth 

Development Plan is to lay the basis for substantially reduced 

dependence in thi$ decade' (BSIP 1971a:5). The second or 'native 

welfare' group of objectives included localization of expatriate­

held posts and strengthening the local government structure, both 

of which were linked in the plan to educational advancement and 

exp1icitlyto the maintenance of high levels of aid (BSIP 1971a:6). 

Though the Sixth Plan like the OPAC plans of the transition period 

made some attempt to reconcile antithetical priorities, the 

primacy of the financial constraint and· the relative impuissance 

of local political forces made the gesture largely semantic. 

On the other hand, the planning process received very detailed 

attention. Procedural and administrative mechanisms for the Sixth 

Plan were delineatedwith particular care (BSIP 1971c), and for 

the first time a fonnal system of monitoring and review was included. 

In 1972 the resultant workload requ:i.red the addition of a Planning 

Officer (Rural Development) and a manpower planner to the Planning 

Unit (BSIP 1972),. and by 1973 'the need to handle increasing flows 

of British and i·ntermational capital aid and technical assistance 1 

riecessitated further expansion (BSIP 1973a:63). 
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By the end of 1973 a total of 264 projects had been submitted 

to London, 258 had been approved, and over $10 million of the 

$16 million approved had been s·pent (BSIP 1974a:Jl). The second 

annual review of the plan reported 'cqnspicuous and encouraging 

progress' in several areas, most of which were larg~-scale projects 
which required little village input. At the same time 'disappointing 

or no progress' was registered in the more catholic objectives, 

which included the p~imary aim of reduction irt the budgetary deficit. 

The output of high-level manpower lagged, and proposals for the 

development of local government were postponed. 

Though a number of weaknesses in the Sixth Plan were identified 
during its life, the need for continuity in the planning process 

to maintain and regularize the inflow of external resourcesmilitated 

against persistence on difficult issues. In early 1973 preparations 

cormnenced for the Seventh Development Plan, and departmental and 

district staff became heavily involved in production of reports 

and project proposals for the new plan (Govco 6/73 of September 1973). 

Increasing criticism of 'top-down' planning led to a central d~sire ·· 

that the new plan be 'the People's Plan'. to which end greater 

responsibility was assigned to the district Oevelopment Comnittees. 

The Cormnittees, handicapped in their assessment of needs. for the 

Seventh Plan by the fact that the Sixth Plan was n.ot fully operative 

at that stage, responded with 'shopping list' submissions which 

replicated the previ'ous model. Preparations conti-nued for almost 
two years. 

In the· early 1970s the conceptual approach to planning in the 

centre was based on the belief that successful implementation of 

a plan was contingent on 'disciplined adherence to agreed priorities 

and efficient centralized coordination in the pr'ocessing of project 

applications and the control of development expenditure' (BSIP 1972:1). 

The strong controls maintained by the B'ritish .Government and the 
capture of the edu~ated elite by the· publi'c service perpetuated 

this belief. The pressures for decentralization, local participation 

and rurally-rei'evant development, whi eh in .:Papua New Guinea were 

exerted by a growing cadre of nationalists, in the Solomons emerged 

from or in individual cases ·were absorbed by the adminfstrative 
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structure. In both col¼ntriE!s the transition period for planning was­

one in which the dichotomy between loyalties to colonial patterns 

and to the new nati,onalism was not fully differentiated, and the 

financial constraint was .usually predominant. 

THE THIRD STAGE: INSTITUTIONALIZATION 

In both countries the establishment of a central planning office, 

which completed the fonnal separation of planning from budget J11anage­

ment, coincided with a stage in their political development when a 

national government became the official dedsion-making body and 

self-government was imminent. It also coincided with the putative 

separation of the roles of the political and administrative anns 

of government, and the retreat of colonial patterns of authority 

from the overtly political sph·ere to the bureaucracy. For the 

new national governments, capture of the established power structure 

and control of the bureaucratic hegemony was a primary objective, 

both as a demonstration of electoral legitimacy and for tbe .. .mainteriance 

of national stability. 

The basic objectives of post-colonial dev~lopment were specified 

for Papua New Guinea and the Solomons respectively in the Eight 

National Aims (HAD 1973:1411, 1491-.2-1) and the Eight Principles 

, , (LAD 4/l0/74-17/10/94:1), both of which were drafted largely by 

expatriate advisers to the :new national governments. Both sets of 

objectives were relatively eclectic, combining national self-reliance 

and economic goals with local participation, decentralization, and 

distributional factors, The anti-colonialism implicit in this 

rhetorical change of direction was symbolized by rejection of 

previous plans. and the plans then in preparation were shelved 

within a. few months of the election of the first national Chief 

Ministers .. 

The new governments. placed a high priority on their planning 

capacity. Papua New Gufoea in particular was unwillin~·to risk 

dominance of the- planning function by the public service, political 

parties or individual mi'nisters (Voutas 1978:8-9), and comprOrni~ed 

with a National Planning Committee of leading politicians and 

officials. The central planning offices in each case were allocated 

to the Chief Minister's Department and assigned new heads, dynamic 

and experienced expatriates who had demonstrated their sympathy 

for the nationalist goals. The calibre of staff rect'iuited to 



each was relatively high. Both offices acquired a quasi-political 

patina whi eh set them apart from and at timES in opposition to the 

administrative mainstream. 
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The new offices at first wer~ wa!y of the massive reorganization 

ofi the economy which their fonnation ap~eared tp portend, and 

saw their role as consultative and coord~native. Papua New Guinea -

decided again$t immediate preparation of a 'grand plan' and die 

second five-year plan was shelved. Instead, an interim 'Improvement 

Plan for 1973-1974' (PNG:CPO 1973a) and Distric1SSupplement (PNG:CPO 

1973b) were prepared by the Department of Finance and remaining OPAC 

staff (Garnaut 1978:14, 28), to 'ensure coordination of the 1973-74 

budget with development plans and projects undetway or being prepared' 

(PNG:CPO 1973a:l). In the Solomons the planning office hastily 

convened meetings wtth departments to identify and clear urgent 

projects and to coordinate extant plans in the new national plan, 

due fifteen weeks later (SI:CPO 774/7/2 of 16.12.74). Permanent 

Secretaries were ·instructed to summarize draft chapters of the 

Seventh Plan they had received from ttie Ministry of Finance, and 

where necessary to adjust them to accord with the Rew policy ano 

guidelines (SI:CPO 774/7/2 of 27-.12.74). The re·sult in both 

countri-es was a preponderant input of projects and policies carried 

over from the discarde'd plans and from the operational environment 

of the established administrative structure, with· a veneer· of new 

policy and a different fonnat. 

Papua New Guinea 

Though OPAC had oppose~ the ideologies as well as the 

technical content of the Faber report (Ballard and Garnaut 1973:10), 

after it was abolished late in 1972 a number of its staff moved 

'\nto t'ne Cent-ra"\ ?"\ann'\ng O'f'f'\ce {_C?O) estab"\'\s'ned '\n "\913. 1'ne 

new office was not at full operational strength unti La..,year 

later, due to diff~rences of opinion about ~ts 1ocation and 

organi zati'on, rivalry for. control of ~he pianning function. (~arna9t 

1978:12-1,4), and the pressure of concurrent· political and economic 

developments. 
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During that period the early proposals for a sma.11 office, 
to coordinate (like OPAC) a 'decentralized fonn of planning' 
in which plans would be prepared by departments and districts, 
were expanded, and in 1974 and 1975 staff were largely occupied with 
i nsti ~uti ona l problems.. The annua 1 costs of the office· increased 
from $142 000 in 1973-74 _to a planned expenditure of approximately 
$780 000 in 1976-77 (PNG:CPO 1974a, 1976a). · As originally set 
up it consisted of two sectoral planning branches, Resources and 
Industry ·Planning and Social Planning, a macro-planning branch 
and an Area Planning branch (APB) (PNG:CPO 1974a:40-6): 0 Structural­
ly the new office from its jnception was biassed towards the 
centralized macro-planning model, and despite its continued attempts 
to grapple with social and areal pro~lems-its main achievements 
were in the macro-field for which it was best equipped. 

The potential for conflict between the Central Planning. 
·office and other powerful bodies, notably the Office of the 
Chief Minister, the Department of Finance and the Public Service 
Board (Ballard and Garnaut 1973:11-14), was largely subjugated 
in the early years of the first Somare Government by nationalist 
euphoria and by the unify.ing demands of crisis management. During 
this period senior staff were deeply involved in ElStabltshment 
of a stable cen.tral equilibrium. Much of their time was spent in 
renegotiation of the Bougainville agreement and subsequent 
arrangements for the OK Tedi mining prospects, i-n formation of a 
long-term aid agreement with Australia, in setting-up regulatory 
mechani.sms for foreign investment and the transfer of political 
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and economic power, and in depres·surizing Bougainvillean regionalism, the 

1 0 
Later a National Coordination Unit was added, and in a 
subsequent reorg9nization functions were divided between 
General Planntng, Progranmes and Pplicy Analysis, Area 
Planning and Manpower Planning. Later still area planning 
was dtopped from the CPO. 
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Constitutional Planning Committee, Papua Besena· and other internal 
challenges. 

By late 1973 the 'impetus for large scale refonn of structures' 
(Ballard and Garnaut 1973:27) had waned, and the CPO had adapted 
to the systemic administrative patterns. Until 1974 i.ts fonnal 
planning activity was demonstrated mainly by .th~ interim Improvement 
plan and involvement i,n sub ... national plans. A. seri~s of five 
'growth centre' stu·dies, commiss·ioned under OPAC as a possib.le 
'means of implementing the aims "Of decentralization and ru.ral 
improvement' (Conyers 1975:23), wer.e completed under the auspices 
of the CPO. Other area studies were carried out in Morobe, 
Finschhafen ·(PNG:CPO 1974b:10; Zwan~ger and. Meis.ter 1974) and 
Western District (PNG:CPO 1975a). Similar investigations~ 
undertaken concurrently by outside bodies such as the University 
of Papua New Guinea and the Administrative Coll.e9e in the course of_, 
their training programmes, occasionQlly utilized CPO advice and 
information. The Departments of Public Health and_ Education 
engaged in massive planning exercises (PNG:PHD '1974; PNG:Dept. 
Ed. 1973, 1974, 1975) whose recommendations were widely invoked 
but proved to be too expensive to implemen_t (Garnaut 1978:24). 
In anticipation of provincial government the Bougai.nville Consti­
tuent Assemblr _prepared a $imple budgetary development plan for 
1974-75 (Mamak e_-p ql. 1974:83-6), whic_h became the basis for 
central fundin~ of provincial government activities (PNG:CPO 
1974b:10). Though coordination of these plans was the indis­
putable domain of the CPO, in practice its coordinative role 

was so in conspicuous that except a_t very senior levels after four 
. ' 

years it appeared that '.there do not exist institutions or procedures 
for knitting these [government agencies] into a coherent governmental 
view' (Colebatch 1977:8). 

In September 1.973 a contin9,ent from Pap~a New Guinea toured 
Malaysia and was briefed on th~ operation of the Malaysian 
'Ops Room' planning techniques (Herlihy 1974:10-11), which 
provided the model for the CPO's new National Coordination Unit. 
The Unit, situated next to the Cabinet room, was used extensively 
to brief parliamentarians, senior officials and other groups 
on major national issues. Largely 'at the instigation of the 
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Head of the CPO, the system was refined in a daily 'crisis calendar' 

meeting of 'core operators' for the Coalition Government, and 

became a va1uable aid to high-level central coordination (Voutas 
1978: 13-14). 

1974 was a difficult year for the Somare Government, and 

brought in its wake a renewed emphasis on economic planning. Poli­

tically the Government was under fire,and Somare and senior staff 

often had to divert their attention to maintenance of their shaky 

Coalition. The Eight Aims became widely known as the 'Ei·ght Point 

Myth'. Towards the end of the year economic issues for the first 

time posed a serious threat to political stability. Vacillation in 
' . I 

Australia over a long-term aid co11111itment revived concern for 
economic self-reliance, which grew as the 1973-74 boom year drew 

to a close and co11111odity prices declined. Financial and man~9~tial 
factors became a planning priority. 

After considerable debate within the CPO about the virtues 
of a national :plan, the_ office reversed its earlier stance and 

prepared a two-volume 'macro-plan'. The first volume, which gave 

a departmental breakdown of government activity, was conceptualized 
as 'essentially a management document which complements a number 

of other planning volumes' through which 'the planning efforts 

of the Government and public service can be more effectively 

decentralized, in the sense that the buZk of pZcinning -wiU take 

pZaae within the opePative ciepaPtments and agenaies (PNG:CPO 

1974a:iii; my italics). This interpretation of decentralization, which echoed 

that of Has luck and OPAC and was 1 ater repeated for the Nati ona 1 · 

Public txpenditure Plan of 1977-8', was a crucial concession to 
the continuity of established administrative procedures, and 

paved the way for the decline of the CPO via-a-vis the Department 

of Finance as the body in control of economic policy. 

The second volume, 'Policies and Issues', reinforced the 

spatially undifferentiated, macro-analytjcal approach to planning. 

It reaffirmed the institutional belief that 'planning depends 

heavily on the systematic collection and analysis of social 
data in the fonn of statistics •.• [and] .• much more needs to be 
done in development of.,statistical systems·' (PNG:CPO 1974a:10-11) 



31 

which was one of the most persistent characteristics of the process. The 

two volumes increased the visibility of government and CPO achievements and 

intentions, and mobilized and involved a wiae range of elite opinion, expatriate 

and national, thereby reducing th~·pot~ntial for conflict with them. 

The Department of Finance, which had maintained a quiet hold on economic 

policy in the early years of the Coalition, largely through its ·powerful 

·Minister and the GFEP ·(Ballard and Garnaut l973:J4), began to strengthen its 

hand in 1974. The GFEP, responsible for mos·t planning initiatives i.n the 

Department after the failure of ·its Miriister's bid for control of the CPO, 

was restaffed and prepared for a more decisive role. Thi.s it. sa·w as, f"irs·t.$ 

to provide a stable flow of public expenditure; second, to balanc~. aid, 

expenditure, wages and prices in real and monetary terms; third,. to increa_se 

government revenue; and fourth,. to coordinate all decisions re·latjng to 

allocation of government's 'financial resources (Garnaut 1978:16-19). 
' 

In October 1974 the Budget Priorities Committee (BPC), a group of 

senior Papua New Guinean officials chaired by the Secretary for Finance, 

was formed. This Committee, which later became the most powerful decision­

making body outside Cabinet, evolved a system of priority ranking 11 by 

which departmental activiti-es were .graded .according to their relevance to 

national priorities and therefore to the.ir cl aim on. government funds .. Though 

the system regul ari-zed central -dec.i-sion:..ma~i.ng ,and :impr..ass.ed.pi,,,d .dono.r.s:, 'J .... _ 
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confusi Bn .. ·t'n' ='~ome d~fja'Ptmerit§'p\ O"the:" tni"t!e"cio·~.r.atfcrcabt'J..i ty;~to: ciiucumvent,, ., \,f ;:1< , 

priori tres arid·· res t~i ~f..off§: ~t rtfut,~l)'y\~th~SIWQ arnL.,ttieittaJ.fon'a,l, c!½l anni Q-9, iWO"I ;;;__ 

Committee fGarrtaut ~t918i29-Z30;: -~d~fll op-~~~ sacni in4tcated :tt:tat ;f,i;ieyµer::i::;rih;, t, 
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in to develop training courses for provi nci a 1 p 1 anners (Barnett and Hi.nchl i ffe 

1976). To cover the interim period positions of provincial planner were 

created under the APB and several highly educated nationals were attached 

to the CPO to prepare for provincial roles. The APB organized a number 

of workshops and p_lanning seminars in different provinces, most of which 

were directed at administrative planning capacity and· team-building. 

These moves, while they stimulated provincial interest in the planning 

process, added to its specialized mystique. In the West Sepik, already 

suffering from a 'total absence of internal political mobilization' (Ballard 

and Colebatch 1976:2) and a very high turnover of senior administrative staff 

(PNG:WSP 1976:39), councils and inexperienced middle-level staff were unwilling 

to accept responsibility for innovative planning and unresponsive to APB 

exhortations for 1 bottom-up 1 initiatives. When Indonesian moves on the border 

brought renewed attention to the. area's underdevelopment, the preparation of 

'Border Development Proposals' (PNG:WSP 1976) was left to a senior expatriate 

official, and to a large extent duplicated the administrative development 

programme ca,rried.out for the area in the early 196Os. 

For about two years the· Area Plann-ing Branch, on the principle that it · 

was 'essential for the province to. not only state the kind of development 

it wants but also to indicate its own priorities' {PNG:CPO 13-7-10 of 26/1/76), 

took a relatively passive part in national planning· activities. In August 

1975 the sphere of influence of the Budget Priorities. Committee was. extended. 

The Central Planning Office was restructured 'to- provide more effectively the 

services of a Secretariat to the Committee' (Garnaut 1978:22), and was more 

firmly tied to 'the macro economic parameters (overall levels of revenue aid, 

borrowing and total expenditure) given. by the Minister and_ Secretary for 

Finance' (PNG:CPO 1975b:3). Area planning staff exhibited increasing 

dissatisfaction with their peripheral role. In late 1975 the Branch was 

accused publicly by one of its officers (P.C. 2/12/75) and privately by others 

of neglect of rural areas. By 1976-7 the NPO 12 and the APB had lost many 

experienced officers, several of whom moved to Finance and the orthodox 

administrative stream. After the f~rmation of a Department of Provincial 

Affairs in May 1976 the ._APB was relocated as a minor office of the new 

depa·rtment, where it rapidly became moribund._ In 1978 problems with the 

provincial government syst~m had reached the stage where its Min1ster and 

principal architect expressed the fear that 'we may have slipped even further 

from [the kind of society planned] than we were in 1975 1 (Momis 1978:18), 

and proposals were made to return the APB to the Planning Office. 

12 

The CPO was renamed the National Planning Office (NPO) in September 1976. 



--~--------------------------~ ~ -

In 1976 the CPO, under the new and vigorous leadership of Charles 

Lepani, issued a reaffinnati-on of the Eight Ai.ms in response to trends 

over the previous four years. This document, the •Post Independence National 

Development Strategy• (PNG:CPO 1976d), identified- the I lack of development 

in rural areas, the increasingly serious inequalities and the gradually 

mounting pressure of population on available resources'· (PNG:CPO 1976d:15) 

as urgent problems. By that time the .CPO had little financial power to back 

the Strategy. The Org~nic Law on provincial government committed the centre 

to 1976/77 levels of provincial funding, the deployment of which was the 

prerogative of the provinces and provincial planners. The maximum estimated 

increase in government revenue for the immediate future (and therefore the 

maximum available to the CPO for implementation of the StrateQy) was 

approximately $12 million, one tenth of the amount to be unconditionally 

distributed to the provinceJ (see PNG:NPO 1977:22) and l~ss th~n 3 per cent 

of' the proposed appropriation for 1978 (Holloway 1978). This percentage rate 

of growth of expenditure represente9 

the maximum possible and the minimum desirable; with 
the rate of growth of the-population.also approaching 
3% per annum, any lower rate of growth of government 
spending· wou·ld necessarily i.nvolve a re-al decHne jn 
the provision of basic. services per capita (Lepani 
1978:3). 

In effect, the role of the CPO in internal development for the short- to 

medium-term was reduced to maintenance of· the status· quo, with severely 

restricted budget control, and to an advisory capacity. 

To allocate any growth in real expenditure to specific priority projects, 

the Strategy proposed to introduce a national expenditure plan {PNG:CPO 1976d: 

49). This plan represented a major change away from the broad interventionist 

concept which had distinguished the 'grand plan• era. It made no attempt to 

influence the bulk of departmental, provincial or private spending, but' 

confined itself to project planning of the estimated 3 per cent growth ,n 

public sector expenditure, extended over a four-year term. The National 

Public Expenditure Plan (NPEP) was introdu~ed as a 1 new ••• form of planning 

and budgeting' which would 'help the National Government to concentrate people, 

money and materials upon the ach:fevement -of our top prjori ties 1 (Soma re HAD 

20/2/78). In principle it highlighted 

the areas in which we have .deviated from target. In 
particular our reassessment is concerned with the relative 
lack of development in rural areas and the increasingly 
serious inequalities in the distribution of development 
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benefits •.. We now call for a still higher proportion 
of our nation I s resources to be directed to ,rura 1 
Papua New Guinea. This is where the majority of our 
people live and work, and we must deliver to our 
people at their villages {Somare HAD 20/2/78). 

Despite the strong commitment of Somare, Lepani -and other national 

leaders to these aims, governmental capacity to achieve them through 

the NPEP was at best very limited. It was constrained 'as much by 

the failure of departments and agencies to put forward suitable 
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projects as by the shortage of resources' (Holloway 1978:21). Provincial 

submissions formed 'only a minor component of the plan; as the capacity 

for planning at provincial level is very limited ... and the money 

available in the National Public Expenditure Plan is a minor part of the 

provinces' budget' {Somare HAD 20/2/78). The relatively small proportion 

of national revenue, at least for the next few years, allocated through 

NPEP' and the Nati ona 1 Fi sea 1 Commission represented 'the only means Qf 

financial control the national government will have to ensure that resources 

are spent wisely and are spread evenly' {Somare HAD 20/2/78) •. At the 

same time, some of the initiatives emergin.g from the provinces indicated 

that provincial preferences could conflict with if not undermine national 

planning processes and priorities (see Standish 1977). 

The NPO turned its attention to maximization of the powers it had. 

In early 1977 departments, statutory bodies and provincial authorities 

were asked for detailed submissions for NPEP projects, which once again 

involved a 'substantial workload' for departmental and provincial personnel 

(PNG:CPO 1976d:49; PNG:NPO circular of 25/1/77). This was followed by 

'guideline' instructions for the collection of a comprehensive body 

of provincial data, which included a census in considerably more detail 

thah t,he national census had been able to achieve (Simpson 1977). Designed 

to standardize data collection and upgrade provincial planning and monitoring 

capacity, these moves often were not appreciated by provincial staff, who 

saw them as an attempt to subjugate provincial plans to a central model which 

involved much work for proportionately little return. Some regarded them 

as inconsistent with the principles of decentralization, as projects were to 

be in accordance with national gu1~elines, were evaluated in th~ centre, and 

represented a competitive 'bid' for scarce government resources allocated by 

the centre. Though projects could be drawn up over a four-year framework, 

• --- ..... ___ _,!_ 
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the flexibility of annua·l revision and addition of a year ( a 'rolling plan' 

format) meant that as a commitment to action the significant planning period 

was essentially one year (see Sundrum 1976:9). Those projects which were 

longer-term were assigned an estimated allocation in much the same way that 

long-term departmental capital expenditures previously had been calculated, 

and were as subject to modification. The NPEP in fact bore a distinct 

resemblance to the public sector planning of the 1950s and 1960s. 

The poor response for the NPEP from th~ anticipated ·recipients of the 

programme resulted in only a small proportion of the approved projects in 

1978 being addressed directly to the aims outlined by Somare. The major 

allocation to the West Sepik, for example, was for its long-promjsed radio 

station at Vanimo, the priority ranking of which over the years had fluctuated 

with the level of administrative tension about border issues. The only other 

direct allocation was K88 000 per~ for its malaria control programne, 

which had been planned some year.s earlier as part of the national programme 

commenced in 1959 under the World HeaJth Organization (Parkinson 1972:2, 

Attach.11/1). By comparison, almost K 1.5 million per annum was allocated 

to the production of statistics and other inputs for the planning process, 

over K 1 million per annum to feasibility studies and research, and 

approximately K_200 000 to publicity pro~rammes. A total of almost K 2.5 

million was assigned to rental of new offices for government staff in Port 

Moresby, K 122 000 to development of a national· sports compiex, and K 25 000 

to landscaping the Waigani centre. K 202 000 went to servicing and expanding 

overseas dipl~matic posts, though.Foreign Affairs previously had received the 

extremely low priority rating of one (out of a possible 25) from the BPC 

(Lepani 1976:61). 

Solomon Islands 
In August 1974 the Governing Council which had been elected in 1973 

was renamed the Legislative Assembly and reorganized as a ministerial system. 

A few months later the Governor infonned the Assembly that ·•your Government' 

proposed to set up· a central planning unit, and outlined the prioritie-s 

. on which the next plan would be based. These priorities, development of 

rural marketing services; devQlution of 4dministrative responsib1lity from 

central to local government,. expansion and diversification of rural and 

particularly agricultural activity, improvement of communications and 
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'development of existing forms of wealth' (LAD 4/10/74-17/10/74:7), were the 

official objectives of the Seventh Development Plan, then close to completion. 

The new Chief Minister, on the other hand, for some years had regarded 

localization of expatriate-held posts, internal self-government, and political 

decentralization as the major priorities (Mamaloni 1971). 

By the time Mamaloni became Chief Minister in 1974, administrative 

decentralization had been planned in detail and partially implemented 

(Campbell 1973; BSIP:MHA 1973; BSIP:MKA 1974)~ Localization of public 

service positions had increased steadily in the 1970s and was the subject 

of a detailed review in 1973-4 (BSIP 1974b). Constitutional development 

was well-advanced, but economic development had lagged. Foreign aid in 

the early 1970s comprised 24 per cent of the recurrent budget and almost 

98 per cent of the capital budget (SI:OCM 1975, I:9). Ninety-four per 

cent of _aid was supplied by the United Kingdom (SI:OCM 1975 I:7), where 

the effects of the oil crisis and world inflation implied possible 

limitations to British capacity to support dependent territories (LAD 4/10/74-

17/10/74:2). 

~he tight control which London maintained over management of its aid 

contribution placed a heavy burden on the staff of the new Central Planning 

Office, but allowed it little discretion in the final selection of projects 

or the distribution of aid funds between them. Of approximately $12 million 

British aid for 1975, the first year of operation for the CPO, about 60 

per cent was financial support and about 40 per cent manpower aid (SI:OCM 

1975, II:App,. C). Whereas the Finance Department in Papua New Guinea 

ostensibly took second place in economic policy-making in the early period 
. I 

of institutionalized planning, the Ministry of Finance in the Solomons 

retained the major role. Submissions for British aid were prepared by 

departments and forwarded through the Ministry of Fir'lance,. and only 

submissions for the then 8 per cent of a-id supplied by other donors were 

made through the CPO (CPO 774/7/2 of 16/12/74). In-consequence, the main 

allocative mechanisms during the transition to Independente were in the 

Ministry of Finance and the budget, while the CPO provided technocratic 

support and London held the strongest directive power over the economy. This 

set the pattern for subsequent CPO activity, and it never became the 

powerful ·management tool for the political arm that it was for the first 

Somare government in Papua New Guinea. 

' , 
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Originally staffed with four generalist administrators of whom three 

were Solomon Islanders, the CPQ in its early days was ill-equipped to 

supply the type of economic appraisal required by project-specif~c aid 

donors. On the other hand, it was in an excellent position to articulate 

the pre-Independence nationalism which was expressed with increasing 

vehemence in the legislative Assembly and among sen·ior public servants. 

The new approach was epitomized in the Natfonal Development Plan (NOP) 

released in April 1975 {SI:-OCM i975). Though weak on the economic and 

financial aspects of forward planning. the new plan offered strong support 

to the new government by clear formulation of general aims and guiding 
principles (CPO 29/10/75:3), and by rationalization of the .plannir:ig a_nd 

review procedures to be employed within departments. Suspicious of the 

bureaucratic propensity to ignore or manipulate political decision-making, 

the Chief Minister at first made limited use of the CPO, and it turned 

to improvement of its capacity in other fields. 

The planning process envisag~d by the CPO entailed a matrix of 

considerable complexity {Table-1) and demanded a level of specialized skills 

not readily obtainable from among a population of 2_00,000. This had the 

multiple effect of increasing the mystique and therefore the relative 

status of the function, adding to the dependency of development programmes 

on the administrative structure and.outside assistance, and limiting 

interference from uninitiated local or national politicians. Supervision 

and coordination was carried out by a Ministerial Development Committee, 

chaired by the Chief Minister and supported by a Development Working Party 

comprised of the Head of Planning and senior government officials (CPO 774/ 

7/4 of 19/1/76:App. 4). For the pu~poses of monitoring and review the 
process was broken down into quarterly project reports from Ministeries; 

which were assessed, aggregated and summarized by the CPO. 

The National Development Plan was less comprehensive than originally 

intended. A major om1.ssion was the proposed ·section on regional plans, 

designed to parallel implementation of the decentralization programme. 

At that early stage of the programme these pl_ans were not available from 

councils, and it was cbnsidered politically inexpedient to prepare them. 

in the centre. As a result of the omission, NOP was left with basically 

the same administrative and sectoral structure of its predecessor~ The 

additional plans produced later for 'key sectors of concern' such as 

cattle development, forestry and transport, theoretically in accordance with 
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Category 
National development plan 

Annual review of national 
plan 

Ministry of operational 
plans 

Local Council operational 
plans 

Other operational plans 

Area perspective plans 

Annual manpower plan 

Key sector plans 

Annual government estimates 

Annual Local council estimates 

Physical plans 

Table 1 

Solomon Islands plan matrix 1975 

Function 
Define over a l1 po 1 i ci es and ta.rgets and a 11 ocate 
revenue. 

Update, record progress, adjust targets 

Detailed programmes and resources management for 
individual ministri~s under national planning 
guidelines, · 

Detailed work programmes and resource allocation 
for each council area, under national planning 
guidelines 

Prograrrmes for statutory corporations and non­
government bodies 

Long-range indicative plans for settlement, land 
_use_ ·and transport in each council area 

Annual rolling plan for education output, 
training, employment and localization 

Define objectives and policies and allocate 
resdurces to remove constraints in any sector 
causing parti.cul ar concern 

Al lo.cate finance and manpower to work programmes 
and convey approval for expenditure 

Allocate finance and manpower to annual work pro­
grarrmes of individual councils 

Provide for the planned and orderly development 
of land in specific areas 

Source: SI:OCM 1975 Vol. 2:68; SI:CPO 1977:5 

Prepared by 

Central planning office for Council of 
Mini1ters and Legislative Assembly 

Central planning office for Council of 
Ministers and Legislative Assembly 

Individual Ministries for Council of 
Ministers 

Council staff for Local Government 
Councils and Ministry of Home Affairs 

Statutory corporations, corrmercial 
firms, churches etc. 

Delegated representative/s for 
Council of Ministers 

Manpower committee for Central Planning 
Office and Council of Ministers 

Delegated representative/s for Council 
of Ministers 

Individual ministries for Council of 
Ministers and Legislative Assembly 

Council staff for Local Government 
Councils and Ministry of Home Affairs 

Planning authority as designated by law, 
for relevant ministry. 

w 
co 
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NOP guidelines, drew heavily on expatriate expertise and prevfous studies, 

and in default of alternatives perpetuated· the earlier large-scale, export­

oriented model of economic development.. 

Concern in the centre with the procedural aspects of project evaluation, 

monitoring and review soon came to dominate the planning process. With the 

addition of an economist to its staff, the office was able to take a more 

decisive part in project appraisal and preparation of submissions in the 

fonn required by aid dpnors. This made little difference to the relationship 

with the Overseas Development Administration section in London, which 

continued to demand detailed information about and additions to project 

proposals that at times were almost -impossible to -supply. ·oespite CPO 

attempts to convince its main donor that 'no.foreign country, including 

Britain, should be heard to say that su_ch-and-such a policy or programme 

is 11 wrong 11 , or even that it is a misuse of resources' as 'only the Solomon 

Islands Government is accountable to the Solomon _Islands people, and thus 

has the right to make value judgements on their behalf' (CPO 29/10/75), 

London's intransi gert stance on certain issues remained a ma:jor constraint 

on the centre and a s·ource of tensi'on and conflict internally. With self­

government and the approach of Independ.ence the relative- importance of other 

aid donors increased, and the CPO became almost exclusively preoccupi~d in 

1iaison with donor representatives and consultants, and -preparat.ion of project 

submissions for their consideration. Implementation and feedback about 

current projects was left largely to the orthodox administrative channels. 
. . ' 

The Solomons decentralization programme, which followed the 'Plan of 

Operations' produced in 1973(BSIP:MHA 1973), placed responsibility for 

production of council plans in the hands of council or regional government 

staff, and their coordination with the Ministry of Home Affairs. Decentralization 

of the planning process was achieved by fiat, with an instruction to councils 

that they were to take over the detailed (an'd most difficult) part of 

the process, the pr~µa-ration, of operati·onal projects and prograrrmes 

in accordance with NOP guidelines. Fi-rm central control over finance and 

senior manpower, pa.r'i passu, and in many instances the diseconomies of 

small-scale operation, severely constrained regional planning· capacity. 

Some councils were ·allocat~d expatriate ex-district officers as planners,' 

which reduced the scope fol". indigenous initiative, while others were 

dependent on such advice as they could find locally, and pTanning devolved 

D _..L__...--.A, __ ,._ .... ~:i:.. ........ _ .• _,_ .. 
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on staff who were already burdened by the takeover of central functions. 

By comparison with Papua New Guinea, tmere trained provincial planners 

found innumerable:... extrane0'1JS duties grafted on to their formal role, in 

the Solomons planning became an additional function of generalist 

administrators. 

~uncil staff complained that 'the methodology of project evaluation, 

monitoring and review seems to have a leviathan orientation, often leaving 

the councils' development problems unnoticed' (MC F 1/7/3 of 27/4/76), and 

that ~uncils could decfde only 'where the development should take place 

rather than what nature the development should be' (SIC 1976:1). Most 

of the plan~ eventually produced,closely paralleled earlier central models. 

By early 1975 the suspicfan that council plans reflected priorities that 

were. primarily centrally~tmposed and often irrelevant to villagers had 

cast doubt on the value of the exercise ... Councils began to complain that 

they had lost ttJeir autonomy under the local government reforms, and were 

merely agents of central government (MGA F 1/7/3 of 30/6/75) .. 

One consequence of the introduction of council plans in the Solomons, 

as wfth provincial plans· iri Papua New Guinea, was that central agencies 

·,\flere able to pass difficult issues down the line, and thereby to avqid 

responsibility for decisions which previously would have come within the 

central ambit. The plans also provided a mechanism by which central officials 

could, if they wished, stifle or postpone low-level development initiatives 

to suit central administrative convenience .. In the early stages of the 

decentralization programme and even before NDP was officially released, one 

agency responded to an unexceptiona~le request for a loan with a statement 

that its Board would. 

require to know your Council's development plan/programme 
so that it can best support it with rural credit. It 
would not .... be; i,repared to consider ad hoe applications 
like this unless ft knows the developments proposed so 
that it could finance proJects which fit withfn this 
framework (AILS 10/2/75) .. 

As tjte CPO in1tial1y had been staffed by internal transfer and not by 

outside recruitment, the press,ures of public sE?rvice manpower organization· 

were often in competition with the needs ·of the Office .. By 1976-7 the CPO 

in the Solomons, as in Papua New Guinea, had lost a large proportion of 

its staff, and by 1978 the Head of Planning had been changed four times. ' 

The origina 1 Head had moved to the post of Permanent Secretary in the 

Ministry of Finance, an organization held in high favour by London officials 
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by virtue of its probity and because 'they run a tight ship' (Allan 1978). 

Staff who had been trained, in some cases overseas, for planning· posts spent 

very little if any time in their anticipated positions, and for some time 

the Office was unable to fill vacancies in its establishment. 

The movement of CPO staff to senior governmental pos.itions elsewhere 
I . • •• 

had little effect on departmental planning capacity, which was usually at 

a lower level of the hierarchy, but brought a re1ative decline in the CPo·•s 

internal influence and a concentration of its activitie's on negotiatibns 

with external interests. In this situation the attention the CPO could 

devote to upgrading council planning capacity was severely restricted, 

and council plans were left largely to the Ministry of Home Affairs, itself 

burdened by pnoblems associated with the decentra1ization prograll1Tle. 

Councils were in no _position to compete with departmental plans and pribrities, 
. . 

which by default became the predominant input into the national plan·ning 

process. In effect, the institutionalization an~ the decentralization of 

planning enabled central administrcltfon in the Sol~mons, as in Papua New 

Guinea, to consolidate its position politically and financialry, and to ride 

out a period of strong anti-central bt and anti-colonial 1st feel 1ng with 

minimal discontinuity. 

CONCLUSION 
Though planning officers in both countries have expressed concern at the 

weak articulation of central planning activity and village needs and 

aspirations, th.eir ability to improve the situation has been institutionaliy 

circumscribed or circumstantially constrained. By 1978 both Planning Offices, 

aware of. their increasing isolation from their data base, were directing 

a considerable proportion of their time to refinement of internal data 

collection and assessment capacity. ·Improvement of central mechanisms for 

project appraisal, plan preparation and implementation was a concurrent 

priority. 

In Papua New Guinea the need for more reliable and comprehensive 

informati.on became more imperativ.e as the former District Adminfstratfon 

field service, previously a major source of information, declined.· The 

insertion of an inter.mediate level of _deci'sion-making, the prov·incial 

governments in .Papua New Guinea and the upgraded councils in the Solomons, 

severed many links between the centre and the villages, arid central officials 

noted a significant decrease in the·amount of information about village 
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concerns which reached them. Public criticism of the NPO's allocative 

mechanisms in Papua New Guinea (Amarshi 1977; Berry 1977; P.C. 17/7/78, 

7/8/78) and of Government's development policies in the Solomons placed 

central ~lanning officials on the defensive. Papua New Guinea's CPO brought 

in two experts, funded by the Asian Development Bank, to review its 

organisation, systems and planning procedures·, and to improve its 

servicing of po1itical decisions. Far more involved in these from its -

inception than the Solomons CPO, and less cohstrained than most Papua 

New Guinea departments by organizational patterns carried over from 

Australian rule, the NPO by 1978 had become one of the most valuable 

and politically sensitive support services available to the legislature. 

At the same time, its authority to follow through political 9ecisions had 

bee.n severely eroded, and the effectiveness of its internal operations 

was largely dependent on bureaucratic machinery over which it had little 

or no control. 

The Solomons Planning Office was almost entirely restaffed in 1977-8, 

mainly with newly-recruited expatriates, .and began anew to _build up the 

body of loca.1 expertise and areal data it saw as a prerequisite to planning 

(Sibisopere 1978}. To this end it initiated a series of island-by-island 

studies, the first of which, for Santa Isabel, was released in draft form 
I 

in May 1978 (SI:CPO 1978). The study, originally intended as the basis 

of a council plan, was compiled by expatriate CPO and Ministry of Agriculture 

and Lands {MAL) officials after a one-week tour of the island. As had 

happened with most previous exercises of this type in both countries, the 

result was less functionally adaptable than intended. 'Lack of' time and 

of village experience, the narrow range of skills employed and the complexity 

of the task made the completed ·study 1 ittle more than an amalgamation 

of data from secondary sources with extant government policy, and a learning 

experience for those involved. 

By the mid-1970s in Papua New Guinea and the Solomons it was fairly 

evident that, as Lewis predicted in the 1960s, the demands of foreign aid 

adrninis-t_rators. had become one of the most important reasons _for making 

development plans {Lewis 1966:152), and the inflow of aid funds one of 

their major consequences. Though .aid donors were becoming concerned over 

_ ... _, 

the dichotomy between the objectives stated in plans and the actual development 

projects proposed {Irwin 1977:9), and the weak control of the CPO over 

departments (Young et aZ. n.d.:69), on the whole they operated on the tenet 

i 

. l 
j 



that 'development assistance is determined by government to government 

consultations and within the national development programmes of these 

countries' (Aust. Comm. Parl. 1978:38). 
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One of the major,problems was that many of the stated planning goals 

implied a need in these countries for a major reorganization of the 

administrative structure, which either was not or could not be considered 

a viable option at that stage. Planning thus became a short-term response 

to exigencies rather than a long-term directive mechanism. The most 

consistent of these pressures over time was the financial constraint. From 

pressures by a colonial government on its colony to reduce its demands on 

the home Treasury, this became in the 1970s the need to 'achieve self­

government and Independence on sound political and economic foundations, 

so that nationhood can be genuine and stable' (SI:CPO 1977:4). 

Implementation of stated objec.tives, by virtue of its ·temporal and 

often spatial distance from the events which initiated the plans, has been 

insulated from the planning environment, but the interventionist nature 

of the process (Fisk 1975:11-15} has allowed its costs to be dispersed 

to the public. The effect on rural areas at the p~riphery, which I 

review elsewhere, has been to increase their isolation from the planning 

process and to reduce their ability to compete for resources. For villages 

in the study areas previous disappointments have given deve·lopment plans 

a high risk or 'confidence trick' image, described by an experienced 

Pacific planner as: 

It is just plausible, it just could be true. 
It plays on the frustrated aspirati·ons, or the 
sheer greed, of the sucker. 
The person who thinks he is gaining something, 
doesn't; he loses, often a lot. 
It involves a placing of trust, 
faith, in the trickster, who is 
the power to pull off tb~ deal, 
dossn't. (Hughes 1978:44). 

an expression of 
assumed to have 
QUt he hasn't and he 
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ABBREVIATIONS USED IN,THE TEXT 

AC 

AILB 

APB 

Aust.Comm.Par1. 

BPC 

BSIP 

CDW 

CPO 

CS 

DASF 

DC 

DC(E) 

ODA 

DCC 

DEDC 

Dept. Ed. 

DO 

DO(E) 

EIU 

EII 

GFEP 

Govco 

HAD 

IBRD 

LAD 

MC 

MGA 

MHA 

Advisory Council 

Agricultural and Industrial Loans Board 

Area Planning Branch 

The Parliament of the Commonwealth of Australia 

Budget Priorities Committee 

British Solomon Islands Protectorate 

Colonial Development and Welfare 

Central Planning Office 

Chief Secretary {Office) 

Department of Agriculture, Stock· and Fisheries 

District Commissioner 

District Commissioner (Eastern1 District) 

Department of District Admin.istration 

District Coordinating Committee 

District Economic Development Committee 

Department of Education 

-Di stri et Office 

District Office {Eastern District) 

Economist Intelligence Unit 

Eastern Inner Islands 

General Financial and Economic Policy Division 

Governing Council 

House of Assembly Debates 

International Bank for Reconstruction and Development 

Legislative Assembly Debates 

Makira Council 

Makira Government Agent 

Ministry of Home Affairs 
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NDP National Development Plan 

NPEP National Public Expenditure Plan 

NPO Nati ona 1 Plannfog Office 

OCM Office of the Chief Minister 

OEA Office of the Economic Adviser 

OPAC Office of Prograrrrning and Coordination 

P.C. Post Courier 

PHD Department of Public Health 

PNG Papua New Gu1nea 

RIP Rural Improvement Programme 

SDO Sub-District Office 

SI Solomon Islands 

SIG Solomon Islands Government 

SIC Santa Isabel Council 

so Statistical Office 

TPNG Territory of Papua New Guinea 

UN United Nations 

WPHC Western Pacific High Commission 

WSD West Sepik District 

HSP i~est Sepik Province 
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