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5. Accelerated Development

Introduction

By the late 1950s it had become clear that the gradualism of uniform 
development could not satisfy international or internal PNG demands for rapid 
economic growth and major political reforms. However Minister Hasluck’s 1958 
acknowledgement, noted in Chapter Three, that the colonial administration 
had an increased role to perform in bringing development did not indicate 
anything but a desire to maintain the current priorities at an intensified level of 
application. It was uncertain just how the policy direction which gave primacy 
to smallholder agriculture as the basis for improved living standards could be 
further changed, while the colony moved toward trusteeship’s ultimate objectives 
of self-government and a substantial degree of economic self-sufficiency.

This chapter initially shows how a further phase of development thought 
was shaped and then implemented as state policy. In the early to mid-1960s 
the need to obtain greater financial assistance to increase the developmental 
capacity of the colonial administration led to a change away from uniform to 
accelerated development. This change gave spontaneous development, in the 
form of increased investment and other commercial activities by private firms, 
a renewed importance.

Subsequently, as faster growth occurred during the mid to late-1960s and 
the colonial administration planned to lift the rate even further, accelerated 
development was subject to criticism. The second section of the chapter details 
the phase in which accelerated development was dominant as official policy, and 
the start of sustained opposition to it.

One irony of the growing objections to colonial rule and particularly accelerated 
development was that during the 1960s some of the most important consequences 
of the previous uniform development policy became apparent. The third section 
of this chapter outlines the extent of the change in smallholder agriculture’s 
significance and how the colonial administration acted even more substantially 
to support households. This support was both local, including in Western 
Highlands and Bougainville where extensive planting of coffee and cocoa was 
occurring, and international. The case of coffee is particularly instructive in the 
latter regard.
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Changing Development Priorities

Criticism of Australian colonial policy at the United Nations and from Australian 
Labor Party Federal MPs,1 indicated growing unease about key aspects of the 
Federal Government’s policies for the colony. Although Australian colonial 
policy became more definite about the timing of self-government, changing 
from anticipating that this might take decades to instead favouring ‘sooner, not 
later’,2 there remained considerable uncertainty about how and when change 
might occur.

The Minister for Territories responded publicly to the increasing criticism.3 
Hasluck did so in terms which suggested that he remained attached to the 
premise that the rate of change could be lifted within existing policy parameters. 
Policy continued to focus on maintaining communities and improving standards 
of living, through increased production of immediately consumed and marketed 
crops by smallholders.

The Minister was supported by the views of academics at the ANU Research 
School of Pacific Studies, where the Australian Government funded a major 
expansion of research capacity. During the 1960s and 1970s, the university 
conducted a continuous research program on aspects of development in 
Southeast Asia and the South Pacific,4 most prominently by economist EK Fisk 
and his associates.

According to the academics, the principal development problem remained how 
to increase the output of marketed production, while retaining the attachment 
of households to land. No radical break with past policies was required.5 Instead 
an intensified program needed to be implemented which shifted the available 
‘surplus labour’, especially of males, not currently engaged productively due to 
the existence of ‘primitive’ or ‘subsistence’ affluence, into productive activities. 
Household labour attached to smallholdings could be commercialised further 

1 Downs The Australian Trusteeship pp. 232–234
2 See CoA Minister for Territories Papua and New Guinea: Some Recent Statements of Australian Policy on 
Political Advancement (Canberra: Government Printer, c. 1960). 
3 See Address delivered on 20 October 1961 to the Economic Society of Australia and New Zealand, NSW 
Branch, subsequently published as Paul Hasluck ‘The Economic Development of Papua and New Guinea’ in 
Australian Outlook April 1962, vol. 16, no. 1, pp. 5–25. 
4 Of particular importance for the research on PNG was the New Guinea Research Unit, established during 
1961 in Port Moresby as part of the Research School of Pacific Studies. See Ron J May ‘The New Guinea 
Research Unit: 1961–1975’ in RJ May (ed.) Research Needs and Priorities in Papua New Guinea Monograph no. 
1 (Port Moresby: Institute of Applied Social and Economic Research, 1976) pp. 7–14, which includes a list of 
the publications of the ANU Unit.
5 EK Fisk Hardly ever a dull moment History of Development Studies no. 5 (Canberra: NCDS, ANU, 1995) 
pp. 237–238
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by raising the output of marketed crops. The income acquired from the sales of 
produce would make it possible for households to purchase more consumption 
items, and so raise standards of living.

Fisk’s reasoning shows once again how development thought included 
anticipating problems and framing solutions. He foresaw that growth would 
have damaging consequences for village life, with a need to anticipate and 
counter these effects. He concluded that by abolishing warfare and improving 
health services to indigenes, there would soon be ‘increase[d] population 
pressure on land resources’ which would ‘undermine the very basis of their 
present affluence’.6 Development policies were required in advance of the 
population increases to prevent separation of the greater numbers of households 
from smallholdings and to improve living standards.

The World Bank and Accelerating Development

With the Administration’s role central to increasing household production, any 
program to speed up economic growth required a major injection of state funds. 
Throughout the 1950s the political difficulties associated with substantially 
lifting the amounts provided from Australian revenues had been apparent to the 
Minister and his Department. Fortuitously, there was a source of authoritative 
advice available which was prepared to accept the primacy of smallholder 
agriculture and aid the Minister’s cause. That this advice would also encourage 
the end of the policy of uniform development was unanticipated.

By the late 1950s the Minister and the Administration had just fought the 
bruising, if ultimately successful, battle to introduce direct, mainly income, tax 
in PNG. Under the 1955 Cabinet directive the share of total revenues levied 
in the colony as a proportion of all revenues was to increase as the latter rose. 
However even this shift was insufficient for a major increase in the colonial 
administration’s role in making development happen. During 1959, the Minister 
and the Department began to consider requesting a World Bank study of PNG.7 
While the final Report of the mission to PNG did not arrive in Australia until 
1964, after Hasluck ceased to be Minister, the process of commissioning the 
study was completed while he held office. Hasluck denies that a 1962 United 
Nations visiting mission, led by British diplomat Sir Hugh Foot (later Lord 
Caradon), was responsible for initiating the move to involve the Bank.8

Ian Downs provides an additional reason why the discussions within the 
Department of Territories led to a detailed proposal for Bank assistance. In order 

6 Fisk Hardly ever a dull moment p. 233
7 Subsequently published as IBRD/WB The Economic Development of the Territory of Papua and New Guinea 
(Baltimore: The Johns Hopkins Press for the IBRD, 1965), hereafter the Report.
8 Hasluck A Time for Building pp. 302–303 
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to obtain agreement from a reluctant Cabinet and Treasury for major increases in 
funding for the colony, Hasluck needed the support of a more prestigious and 
powerful agency than his own Department and the Administration in PNG.9

While the Australian Government announced in its 1961–62 annual report to 
the United Nations that arrangements had been made for a World Bank Survey, 
it was not until mid-1963 that the survey team reached Australia, and then 
subsequently worked in PNG. The Australian Government received a draft 
report in mid-1964, and the final report was eventually tabled in the first PNG 
House of Assembly on 18 May 1965. In the meantime, the 1962 UN Mission, 
headed by Foot visited PNG prior to preparing a highly critical report of the 
pace of development, political and economic. While the UN Mission seems to 
have played little, if any part in the Australian Government’s decision to look to 
the World Bank, Downs’ assessment that the ‘effect of the [mission’s] report was 
to accelerate change and persuade the bureaucracy that the time factor was now 
working against them’ probably also is valid.10

Downs’ explanation for why the Minister and Department involved the World 
Bank might have been strengthened further by noting that in 1961 the importance 
of gaining external support for PNG became even greater. There was a brief 
credit squeeze induced recession in Australia. On 9 December 1961 the Menzies’ 
coalition government was narrowly returned at a national election. In such 
circumstances, demands for a major increase in grants for PNG were even less 
likely to receive Coalition Government and Treasury support.11

Before examining what became colonial government policy, a detailed look at 
the Report is necessary. The purpose of the analysis is to show how although 
the Report seems to support a view of development in which smallholder 
production has primacy nevertheless there was sufficient ambiguity to permit 
the formulation of another policy direction, which could retain the Bank’s 
authority for the shift. As Downs recognised: ‘Like the Bible, the report of the 
IBRD survey team was capable of more than one interpretation’.12

9 Downs The Australian Trusteeship p. 253. A line of inquiry that I have not yet been able to pursue is that 
Treasury, which provided the direct administrative link between the Australian government and the Bank, 
also favoured the Bank’s involvement as a means of obtaining IBRD loans because this would reduce pressure 
on the Australian budget, at least in the short term.
10 Downs The Australian Trusteeship p. 241. In December 1963 Hasluck ceased to be the Minister 
responsible for the Department of Territories, prior to the Bank’s Report being received. Downs’ assessment of 
the significance of the UN visiting mission includes that it assisted in obtaining Cabinet support for political 
reforms for which Hasluck had been unable to obtain Government backing in August 1960. See Hasluck A 
Time for Building pp. 396–398 for Hasluck’s account.
11 Hasluck A Time for Building pp. 302–303, does not mention the domestic circumstances of 1960–62.
12 Downs The Australian Trusteeship p. 241. For a contrary view on how the Report was received by the 
Administrator Donald Cleland, see Rachel Cleland Pathways to Independence pp. 325–326.
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One obvious alternate interpretation of the Report, in which expatriate plantation 
and other commercial operations became the principal focus for development 
efforts, was subsequently used to support the preferred direction of the colonial 
administration under a new minister. Contemporary and subsequent attacks on 
the new policy direction have tended to conflate the World Bank survey team’s 
views with what became the principal thrust of colonial policy from 1964 to the 
early 1970s.13 The politics surrounding the conversion of the Report into policy 
for the late colonial administration of PNG disappears in the conflation.

The first chapter of the Report sets out the dilemma of how to raise revenues for 
an expanded development program in a colony which the mission construed as 
‘truly underdeveloped’.14 Chapter Two ‘A Program for Economic Development’ 
makes clear why in addition to paying ‘special attention to the rapid expansion 
of production by native planters’, the survey team recommended a further 
increase in large holding production and other areas of expatriate enterprise. 
This was because:

The continuing participation by the European, both in the private sector 
and in the Administration, is vital for the objectives of the advancement 
of the indigenes and economic development to be realized.15

Where agricultural growth was a central target, the Report proposed moving 
indigenes:

away from purely subsistence agriculture into the production of 
commercial crops, largely on a smallholder basis, at as fast a rate as the 
availability of the staff needed to direct and guide the program will 
permit. It proposes to make the maximum practical use of European 
producers to aid the Territory toward a more viable economy.16

Furthermore:

The comparative need for the European in other sectors of the economy 
[than agriculture] is even greater …. In commerce, industry, banking 
and the professions, the European must continue to supply his skills and 
capital if further development is to be achieved.17

13 See Mark Turner Papua New Guinea: The Challenge of Independence a nation in turmoil (Ringwood, Vic.: 
Penguin Books, 1990) p. 13 where it is claimed that the Report advocated ‘continued advantage for the whites’, 
and John Connell Papua New Guinea: The Struggle for Development (London: Routledge, 1997) p. 22 who 
asserts that the Report ‘assumed that economic development would follow expatriate initiatives and increased 
government services’. 
14 IBRD/WB The Economic Development of the Territory pp. 1, 23
15 IBRD/WB The Economic Development of the Territory p. 40. While indicating the strong emphasis the 
Report gave to indigenous economic development, Downs The Australian Trusteeship p. 253 notes: ‘The 
private sector in Papua and New Guinea gained comfort from World Bank endorsement of the role of the 
European as the essential provider of capital, technical skills, training and marketing’.
16 IBRD/WB The Economic Development of the Territory p. 47
17 IBRD/WB The Economic Development of the Territory p. 40
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By this reading, the Report provides a primarily instrumental purpose for 
expatriate plantation agriculture and other commercial activities. At a time 
when the colonial administration required increased revenues to expand 
administrative support for smallholder agriculture, these businesses would also 
provide more taxes.

It was possible to reduce the previous policy emphasis upon households 
producing for immediate consumption and shift priorities to increasing 
production of marketed food because ‘the peoples of the Territory are not short 
of food’.18 That is, postwar reconstruction and the emphasis under uniform 
development of food produced for immediate consumption had provided the 
necessary groundwork to make a further change possible. With no substantial 
land shortages, existing land-use methods of households are generally 
‘conservative rather than destructive in character’.19 The Report also noted that: 
‘the rapid expansion in production of cash crops by the indigenes has brought 
a fivefold increase in income from this source since 1950/51, a growth rate much 
above that in the non-indigenous sector’.20

Presenting evidence on less impressive growth in some plantation production,21 
the language used to describe the change from the pre-war situation, where 
indigenes contributed little to commercial farming is striking.

Since the war and particularly since 1956, the change has been 
phenomenal …. With peace, the Administration engaged in a progressive 
policy of encouragement of native farming for cash …. By 1962, native 
participation in commercial production reached impressive levels. They 
held nearly 50% of the area in coconuts and produced about 25% of 
the copra production. They controlled 60% of the land in coffee and 
produced over 40% of the coffee output. They farmed 17% of the cocoa 
areas and produced some-what less than 25% of all cocoa.22

Furthermore, the change was expected to continue, including in new plantings 
of export crops. The ten-year planting program of new trees envisaged by the 
Mission makes it clear that in the main crops of coconuts and cocoa where 
further planting was readily acceptable internationally (see below), indigenous 
plantings were anticipated to increase at a greater rate than non-indigenous.23

18 IBRD/WB The Economic Development of the Territory pp. 68–69
19 IBRD/WB The Economic Development of the Territory pp. 77–78
20 IBRD/WB The Economic Development of the Territory ch. 1, p. 27
21 The description of expatriate coconut plantation operations acknowledges that these do not utilise all 
available unplanted land on large holdings and have adopted a ‘stand-still’ attitude toward replanting where 
palms were senile or near-senile. IBRD/WB The Economic Development of the Territory p. 89
22 IBRD/WB The Economic Development of the Territory pp. 82–83 
23 IBRD/WB The Economic Development of the Territory p. 47, Table 1
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Indigenous farmers were the sole producers of what the Report terms ‘dual-
purpose crops’, that is those produced for immediate consumption as well as for 
markets, including coconuts, peanuts, rice and vegetables. The Report concluded 
that the quantity of dual-purpose crops exchanged through what it terms barter 
was unknown.24 The Report provides no evidence of stagnation in household 
production and claims that the opposite had occurred. However existing 
production was not regarded as sufficient to meet the principal economic goal 
for the colony of ‘standing on its own feet’ or future national self-sufficiency 
required to accompany the political objective of self-government.

In order to achieve increased output, the Report proposed a break with one of the 
central components of uniform development policy. It urged redirection of effort 
toward the most advanced areas of the colony, where marketed crop production 
was especially substantial. For the Bank’s team, accelerated development in these 
areas could occur without other areas and peoples sliding into poverty given 
the achievements made under uniform development. The Report proposed three 
‘broad principles or policies’ to further expand production and advance ‘the 
indigenous people [emphasis added: SM]’.25

The first principle advocated was that ‘[government] expenditures and manpower 
should be concentrated in areas and on activities where the prospective return 
is highest’.26 Acknowledging that ‘political factors’ might impinge upon this 
redirection, the Bank Mission nevertheless ‘strongly recommends against 
an across-the-board policy which distributes scarce manpower and finance 
throughout the Territory without due regard to the benefits to be derived in 
comparison with those realiseble elsewhere’.27 What Hasluck had specifically 
rejected was now to be encouraged and this could be done because of the major 
changes which had already occurred under postwar reconstruction efforts and 
uniform development policy.

Secondly, the ‘standards of Administration services and facilities should 
be related to Territory conditions, if the maximum numbers of people are to 
benefit from the money spent on the program’.28 In other words, instead of 
applying standards which had become established in industrial, developed 
countries, colonial officials were instead to utilise appropriate local measures for 

24 IBRD/WB The Economic Development of the Territory p. 83 
25 IBRD/WB The Economic Development of the Territory p. 35
26 IBRD/WB The Economic Development of the Territory p. 35
27 IBRD/WB The Economic Development of the Territory p. 35. This principle, of concentrated effort to 
maximise resources and produce faster growth, was readily adopted by some government officials. For a strong 
defence of the direction proposed in the Report from a senior official of the Department of Territories, though 
with the usual disclaimer that he was not giving the official view, see GO Gutman ‘Aspects of Economic 
Development in Papua and New Guinea’ The Australian Journal of Agricultural Economics 1966, vol. 10, no. 
2, pp. 128–141. 
28 IBRD/WB The Economic Development of the Territory p. 36
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the provision of services. As will be seen below, this direction jarred with the 
ambitions of the indigenes who increasingly filled many public service positions 
and fuelled the anti-colonial nationalism which gathered pace from the mid-
1960s. Once again, the change in direction was to be possible because of the 
previous attention to improving health, which drew upon the 1947 Nutrition 
Survey that had used international standards drawn from industrial cities in 
the USA and Australia (see Chapter Two). Thirdly, if ‘benevolent paternalism’ 
was the appropriate description of previous Administration efforts, the future 
required ‘a shift in emphasis toward policies giving greater responsibilities to 
the people’.29

The Report was presented to the Australian Government at a significant moment. 
The departure between 1963 and 1966 of the three most important colonial 
officials, Hasluck, Cleland and Lambert, who had been central for uniform 
development, was critical for how the Report was subsequently interpreted 
to provide the basis for a major break in colonial development thought and 
policies.

The Politics of Introducing Accelerated Development

As emphasised above, the Bank Report gave large holdings and other commercial 
enterprises a largely instrumental role in what was intended to be a faster rate of 
commercialisation of smallholder agriculture. The change was to be underpinned 
by a major expansion of the colonial administration’s place in coordinating and 
supervising the growth. While smallholder production of marketed, particularly 
exported, crops continued to be supported, greater attention also was to be 
given to revitalising largely expatriate-owned and operated plantations.30 The 
colonial administration promoted the establishment of the new crops of oil palm 
and tea based on nucleus estates,31 and the copper-gold mine at Panguna on 
Bougainville.32

29 IBRD/WB The Economic Development of the Territory p. 37
30 As the IBRD/WB The Economic Development of the Territory p. 74 notes, of the more than one million acres 
alienated for expatriate large holdings, in 1962 approximately 70 per cent of the land was undeveloped. Also 
cited in Robin Hide ‘A most just cause of Warre: A lesson to be learned at Merani…’ New Guinea 1968, vol. 3, 
no. 1, pp. 25–42, who provides an instance of an attempt by one expatriate rubber plantation owner to settle 
indigenes on smallholdings sub-divided out of his undeveloped land at Cape Rodney in Papua. 
31 See DRJ Densley Agriculture in the Papua New Guinea Economy (Konedobu: Department of Primary 
Industry, n.d.) p. 15; WA Arthur Tea: Agriculture in the Economy A Series of Review Papers (Konedobu: 
Department of Primary Industry, n.d.) pp. 2–3; J Christensen and DRJ Densley Oil Palm (Konedobu: 
Department of Primary Industry, n.d.) pp. 3–10; Bob Densley ‘Rural Policies: Planning and Programmes, 1945 
to 1977’ in Denoon & Snowden A time to plant pp. 285–286; Downs The Australian Trusteeship pp. 293–294
32 Downs The Australian Trusteeship p. 340; FF Espie ‘Bougainville Copper: difficult development decisions’ 
in May (ed.) Priorities in Melanesian Development Papers delivered at the 6th Waigani Seminar (Canberra 
and Port Moresby: RSPAS, ANU and UPNG, 1973) pp. 335–342; Don Vernon ‘The Panguna Mine’ in Regan 
& Griffin (eds) Bougainville before the conflict pp. 258–273; James Griffin ‘Movements Towards Secession’ pp. 
291–299; Donald Denoon Getting under the skin: the Bougainville copper agreement and the creation of the 
Panguna mine (Melbourne University Press, 2000) 
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In December 1963, Hasluck departed and a Country Party MP Charles Barnes 
became Minister for what was once more the Department of External Territories, 
with the domestic responsibilities removed. Soon after Barnes’ appointment, 
long-serving Department Secretary Lambert, who had been another of the 
important advocates of uniform development, retired. Lambert was replaced 
by George Warwick Smith, previously Deputy Secretary of the Department of 
Trade and Industry.33 Both changes increased the chance that colonial policy 
would move in favour of Australian plantation and other commercial interests, 
and give these more than an instrumental role for lifting smallholder output.

Barnes was less inclined than Hasluck to exercise tight control over the colonial 
administration, except where overseas investment was involved, such as in the 
negotiations with Conzinc Rio Tinto Australia (CRA) regarding the Panguna 
mine exploration and operations.34 The loosening left greater room for the 
colonial administration to follow the swing toward rapid economic growth with 
restrained political advance favoured by the Minister. Prime Minister Menzies 
also became personally involved, urging Australian businessmen and fellow 
politicians to be more commercially active in the colony.35

There were other propitious circumstances for the shift to accelerated 
development within the colony as well. These included the absence of a 
vociferous and strong indigenous nationalism expressed in representative 
institutions.36 Although the fifth Council elected in 1961 had more indigenous 
members, six instead of three chosen by a substantial indigenous electorate 
through a complex indirect process, there was little change in the nature of their 
political participation, with only one, John Guise, becoming ‘a major figure in 
Council business’.37

Further constitutional reform leading to the establishment of the House 
of Assembly in 1964 nevertheless raised the possibility that indigenous 
representative politics would become more focused upon central institutions 

33 Downs The Australian Trusteeship p. 274 notes how Smith’s appointment was arranged between the 
Deputy Prime Minister (Sir) John McEwen, also Minister for Trade and Industry and leader of the Country 
Party (CP) in the Menzies Liberal-CP coalition government, and his colleague Barnes.
34 Downs The Australian Trusteeship p. 349; also cited in Griffin ‘Movements towards Secession’ p. 292
35 For a specific instance of investment propelled by Menzies’ exhortations, see the case of ANG Holdings 
and its affiliated companies, owning and operating coffee and tea plantations in the Estern and Western 
Highlands, timber milling, road and house construction in Papua, and Port Moresby commercial property. 
Apart from Registrar of Companies files, I am indebted to Mr John Millett for advice on the firm established 
in 1963–64.
36 Colin A Hughes ‘The Development of the Legislature: The Legislative Councils’ in David G Bettison, 
Colin A Hughes and Paul W van der Veur (eds) The Papua-New Guinea Elections 1964 (Canberra: ANU, 1965) 
p. 10. For the fragmented and nationally marginal forms of indigenous politics prior to the 1960s, see the 
essays in Ronald M Berndt and Peter Lawrence (eds) Politics in New Guinea Traditional and in the Context of 
Change Some Anthropological Perspectives (Nedlands: University of Western Australia Press, 1971).
37 Hughes ‘The Development of the Legislature’ p. 22. Guise was subsequently knighted and in September 
1975 became independent PNG’s first governor-general. 
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rather than at the margins, on LGCs. The 1964 House of Assembly had 44 members 
from Open electorates and ten from Special (expatriate only) electorates, with 
adult suffrage and a common roll for the former constituencies. The House now 
had more elected than nominated and official members. However the official 
political education program for voters, the election campaign, and the voting 
by an overwhelmingly rural smallholder electorate reinforced what has been 
described as a ‘“certain timidity” among the indigenous population about 
political activism’.38

On occasion dissenting MPs were able to defeat the Administration. Nevertheless 
colonial officials continued to dominate most proceedings. Domination of the 
legislature as well as control of the executive, the Administrator’s Council, later 
Administrator’s Executive Council, combined with ministerial and departmental 
authority exercised from Canberra. For most of the 1960s, this strong hold on 
state power ensured that the overall shift to an intensive program of economic 
growth was able to proceed largely unchallenged.

However the change to focusing upon some areas and peoples while down-
grading the resources provided to others opened the colonial administration 
to two possible charges. Firstly, that its trusteeship obligations were no longer 
being met equally for all the indigenous population. Instead of trying to provide 
extension services as widely as possible, by late 1965 the earlier five year plan 
was being ‘recast entirely taking account of the new approach involved in the 
agricultural and livestock development plans’.39 By encouraging immigration of 
Europeans as investors and skilled workers, the Administration was exposed to 
a second objection, that it was further down-grading trusteeship obligations to 
the indigenous population.40 Both of these criticisms plus others were to become 
stronger and louder by the end of the 1960s.

38 RS Parker and Edward P Wolfers ‘The Context of Political Change’ in AL Epstein, RS Parker and Marie 
Reay (eds.) The Politics of Dependence Papua New Guinea 1968 (Canberra: ANU, 1971), p. 19. Downs The 
Australian Trusteeship p. 487, charts the changes between 1951 and 1972 in the balance between official 
members, appointed members and elected members in the Legislative Council and House of Assembly. In the 
first House, elected in 1964, there were ten official members and 54 elected, with 37 of the latter indigenous. 
39 See NAA: A452/1 1967/5758 Agricultural Extension Work in Papua & New Guinea, 1964–1970 9/12/1965 
EJ Wood, Assistant Secretary, Industry and Commerce Section, Department of External Territories, ‘Notes 
on Discussions with Messrs [Frank] Henderson and [Bill] Conroy [Department of Agriculture, Stock and 
Fisheries, PNG: SM]’. This meeting followed a July instruction from Department Secretary, G. Warwick Smith 
to the Administrator (contained in the same file) that ‘extension officers should be concentrated in areas 
with promising combinations of developmental resources, both physical and human, with proper attention to 
accessibility and markets’ while dispersing ‘extension effort’ to the Western District ‘is unnecessary’. 
40 Downs The Australian Trusteeship p. 277 
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Faster Economic Growth

During the 1960s, and particularly the second half of the decade, there was 
a major boost in public revenues and overseas investment, as well as a rapid 
inflow of expatriates taking up skilled and semi-skilled managerial and wage 
positions. Between 1964 and 1968, the rise in the Administration’s receipts was 
especially pronounced. While the Commonwealth grant increased from AU$56 
million to AU$78 million, locally levied revenue jumped from AU$28 to AU$50 
million, so that the share of total receipts raised within the colony went from 31 
to almost 37 per cent. In the four years from 1964–65 to 1967–68, total receipts 
rose by almost 50 per cent.41 Direct expenditure by Commonwealth departments 
operating in PNG, which was not included in grants, increased considerably.42 
In 1970–71 locally raised revenue exceeded the Australian grant for the first 
time. By 1972, with self-government imminent, the Commonwealth grant had 
increased to almost AU$70 million, while locally raised revenue reached AU$95 
million.43

Loans by trading banks, branches of banks based in Australia, to fund commercial 
expansion also rose substantially. From AU$7 million dollars in January 1964, 
the amount advanced for term loans, overdrafts, farm development loans and 
personal instalment loans reached AU$18 million four years later. By July 1971, 
total advances were over AU$100 million.44 Indigenous savings also increased, 
as Downs notes:

By 1968 (Papuans and New Guineans) were also investing in savings and 
loans societies and savings clubs organised by the Reserve Bank. In the 
case of the savings and loans societies and savings clubs, membership 
rose to 24,042 and savings increased to $994,000 in 1966–67. As at June 
1967, indigenous savings bank deposits amounted to $11.1 million out 
of a total of $29.8 million.45

This increase in indigenous savings deposited with banks based overseas gave 
rise to criticism, including that these funded an expanded loan program for 
expatriate commercial activities and private consumption.

In 1967, the Papua and New Guinea Development Bank was established in order 
to further boost investment. Over the first four years funding of AU$11 million 
was provided out of Territory budgets and direct supplementary grants from 
the Australian Treasury. This amount reached in excess of AU$25 million by 

41 Downs The Australian Trusteeship p. 320, Table 10.3
42 Downs The Australian Trusteeship p. 289
43 Downs The Australian Trusteeship p. 397
44 Downs The Australian Trusteeship p. 321, Table 10.4
45 Downs The Australian Trusteeship p. 290 
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Independence.46 While the Bank was insufficiently capitalised to attract requests 
for large loans from international firms, it became the centre of a tussle between 
expatriates and indigenes seeking funding for small enterprises.47

The Development Bank also facilitated the expansion of indigenous agriculture, 
including providing credit for the first palm oil project which commenced 
in 1967. A nucleus estate and oil mill was established at Hoskins, West New 
Britain, through a 50/50 joint venture between the colonial administration 
and Harrisons and Crosfield (ANZ), a subsidiary of the major international 
agriculture firm based in the UK. Between 1967 and 1972, nearly 1,600 loans 
for approximately AU$3.2 million were made to smallholders growing oil palm 
trees.48 The oil palm project and smallholder cattle projects were allocated more 
than half of all agricultural loans up until Independence. Between 1965 and 1973, 
tea was also established on a nucleus estate basis in the Western Highlands, with 
approximately 450 indigenous households settled on about 2,000 hectares.49

There was a major influx of immigrants into the colony, for the employment and 
commercial opportunities opened up by the shift to accelerated development. 
Between 1963 and 1971, the non-indigenous population doubled to 53,000, out 
of a total PNG population of 2.1 million people.50 The reaction produced by this 
sudden increase became part of the opposition to colonial rule and the changed 
development policies.

From the mid-1960s, the establishment and early operations of the enormous 
copper-gold mine at Panguna in Bougainville District dwarfed all other activities 
during a period noted for rapid growth.51 The company outlaid expenditure of 
AU$40 million to prove the viability of the project, and AU$400 million to AU$500 
million to make the mine operational. While the company which began the project 

46 GoPNG Development Bank Annual Reports and Financial Statements (Port Moresby: Government Printer, 
1967–1975); MacWilliam ‘International capital, indigenous accumulation and the state in Papua New Guinea: 
the case of the Development Bank’ Capital and Class Summer 1986, no. 29, pp. 150–181
47 For conflicting accounts of the Bank’s activities before and immediately after Independence, see M Donaldson 
and D Turner The Foreign Control of the Papua New Guinea Economy and the Reaction of the Independent State Political 
Economy Occasional Paper no. 1 (Waigani: UPNG, December 1978); and MacWilliam ‘International capital’.
48 For planting and production estimates from 1967 until 1975 for oil palm and cattle, see Downs The 
Australian Trusteeship p. 324, Table 10.7 and p. 326, Table 10.9 and 10.10.
49 MacWilliam ‘International capital’; J Longayroux Hoskins Development: The Role of Oil Palm and Timber 
New Guinea Research Bulletin no. 49 (Port Moresby and Canberra: New Guinea Research Unit, ANU, 1972); PF 
Philipp, LL Langness, F von Fleckenstein and M Evans Four Papers on the Papua New Guinea Cattle Industry 
New Guinea Research Bulletin no. 63 (Port Moresby and Canberra: New Guinea Research Unit, ANU, 1975). 
For an objection to the ‘rural elite’, or ‘wealthy farmer’ bias in ‘the cattle boom’ from 1962 until 1972, see 
RF McKillop Problems of Access: Agricultural Extension in the Eastern Highlands of New Guinea Presented at 
a Seminar, UPNG November 1974; Dick & McKillop A Brief History pp. 30–35. On tea, see Arthur Tea pp. 
2–5; and Marie Reay ‘But Whose Estates? The Wahgi smallholders’ New Guinea 1969, vol. 4, no. 3, pp. 64–68.
50 Downs The Australian Trusteeship pp. 319–320, Table 10.2
51 According to one official estimate, between 1960 and 1966, the cash economy grew by 12.5 per cent per 
annum in current prices, with a decline in the predominance of primary production and a ‘very steep increase 
in private capital formation’ since 1963–64. ToPNG Programmes and Policies for the Economic Development of 
Papua and New Guinea (Port Moresby: Government Printer, 1968) p. 8
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was a joint venture between the Australian subsidiary of multinational Conzinc 
Riotinto, CRA Ltd, and New Broken Hill Consolidated Ltd, another Australian-
based firm, over the next ten years major changes took place in the corporate form 
which owned and operated the mine as Bougainville Mining Ltd (BML).

In 1967, Bougainville Copper Pty Ltd was established as a partnership between 
the colonial administration and the joint venture partners. In 1970, equity 
shareholding in Bougainville Copper was set at 80 per cent owned by BML, 
with two-thirds of these shares owned by CRA, and 20 per cent by the colonial 
administration. During the next year, BML made a public offer of shares in PNG 
and Australia, which resulted in one million shares being taken up ‘by indigenous 
organizations and individuals’, totaling 9,000 Papua New Guineans. In 1973, 
BML was replaced by Bougainville Copper Limited (BCL) as the public company 
owning and operating the project. With issued capital of AU$133,687,500 and 
267,375,000 50 cent shares in 1973, the firm was by far the largest operating in 
PNG. Twenty per cent of the shares were held by the PNG Government-owned 
Investment Corporation, over 26 per cent by individual and organisational 
shareholders, and the balance by CRA. The bulk of the operating capital was 
borrowed internationally, making the firm and the colonial administration 
extremely wary of the effects of any political unrest.52

As Downs notes:

The project was so big that it would compromise the use of Papua and 
New Guinea manpower for years to come and influence all wage rates. 
Bougainville would absorb commodities and equipment like a giant 
sponge and require services of every kind beyond the capacity of all 
local sources to produce.53

The mine also shifted the focus of development toward the Bougainville District, 
which had not been given priority in previous administration efforts. Gaining 
access to sufficient land for the mine, residential land for housing of mine 
workers and associated commercial enterprises, as well as for transportation of 
semi-processed minerals and waste disposal, threatened many aspects of earlier 
colonial policy, especially regarding labour and land. While the Minister Barnes 
insisted on sticking to mineral ownership principles with which other officials 
and he were familiar,54 demands from indigenous owners for compensation 
threatened to move land prices substantially upwards throughout the colony. 

52   Downs The Australian Trusteeship pp. 340–362; Denoon Getting under the skin; Espie ‘Bougainville 
Copper’; Vernon ‘The Panguna mine’
53 Downs The Australian Trusteeship p. 341 
54 These principles were that while ownership of the land was secured under various forms of private title (eg 
leasehold, customary title), ownership of minerals extracted from underneath the surface belonged to the (colonial) 
state. The assertion of state ownership caused not only confusion but also became the source of dispute and grievances, 
not satisfactorily resolved by the provision of compensation to individuals, lineages and associated organisations.
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However, projections which showed the scale of the expected exports, revenue 
in the form of royalties and taxes and employment dwarfed all contemporary 
considerations of difficulties to be faced. Downs has calculated that:

the projected value of copper and gold to be exported would far exceed 
the value of all other Territory exports. The average annual profit of the 
company would become equal to half the Territorial revenue. Before that 
profit was declared the royalties and taxes paid to future Papua New 
Guinea governments would equal or exceed the declared profit.55

As the sharp end of the program of accelerated development, planning and 
early construction at Panguna went ahead despite continuous local opposition, 
which struck a chord with those raising wider objections to late colonial policy. 
As James Griffin noted:

Under Warwick Smith, Canberra assumed detailed day-to-day control 
by telephone and telex where experienced, delegated authority should 
have been exercised. Even psychologists were sent in to analyse the 
putative mental ills of people who would not understand why they did 
not own the sub-surface of their land.56

Objections to the change in development policy had begun to appear as soon as 
the World Bank’s Report was presented locally, in mid-1965, and became more 
prevalent over the next three years as official plans that drew upon the Report 
were prepared and presented in the colony. The most important subsequent 
documents were the 1967 Economic Development of Papua and New Guinea 
and the 1968 Programmes and Policies for the Economic Development of Papua 
and New Guinea.57

The Programmes and Policies document was the colony’s first comprehensive 
development plan. Covering 1968 to 1973, the plan continued the emphasis 
on rapid growth. Both documents drew upon the World Bank Report for their 
founding premises, including the need to improve the colony’s domestic revenue 
base in order to hasten the move to self-government. Increasing indigenous 
agricultural production and accelerating ‘the movement of indigenes from 
subsistence to commercial production’ was to be a major objective of the revised 
agriculture, livestock and fisheries programme. But the 1968 Programmes and 
Policies plan went even further than the Report, stating that:

55 Downs The Australian Trusteeship p. 341 
56 See Griffin ‘Movements Towards Secession’ p. 292, citing Downs The Australian Trusteeship pp. 346–349.
57 ToPNG Economic Development of Papua and New Guinea (Port Moresby: Government Printer, 1967), 
prepared by direction of the Administrator and Tabled in the House of Assembly 1 June 1967; ToPNG 
Programmes and Policies
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For many crops, the proposals advanced in this paper place proportionally 
more stress on development by the indigenous people than did the 
1964 Bank Mission’s programme. About half the land under commercial 
agriculture is already cultivated by indigenes, and indigenous holdings 
contribute about 40 per cent of the total value of crop production. 
These proportions will be substantially increased under the proposed 
development programme. At the same time the trend towards larger 
holdings in indigenous hands is expected to continue [Emphasis: SM].58

Accelerated Development Under Fire

While the criticism of accelerated development did not become very politically 
important until later in the 1960s, an initial indication of the direction that 
objections would take appeared at a 1965 seminar held in Goroka in the Eastern 
Highlands. This first public forum at which the 1964 World Bank Report was 
discussed in PNG produced controversy. University of Sussex academic Bernard 
Schaffer outlined objections which he subsequently developed in a lengthy 
journal article.59 Schaffer asserted that indicative of the ‘general attitude’ 
underpinning the Report were three major conclusions and recommendations. 
These could be summarised as: a need to increase the immigration of skilled 
labour from Australia; a focus upon increasing cash crop production, primarily 
from ‘Australian plantations in copra, coffee, cocoa, and rubber’; and indigenous 
advance through ‘more participation in production and education’.60

Schaffer drew attention to what he regarded as an opposition between the 
increased levels of skilled immigration and plantation production on one hand, 
and indigenous advance. The crux of Schaffer’s criticism was that the former 
were long-term strategies for growth whereas rapid short-term change was 
needed to satisfy indigenous ambitions.61 The Governor of the Reserve Bank, Dr 
HC Coombs, and the Deputy Labor Leader of the Federal Opposition in Australia, 
Gough Whitlam also attended the seminar. While Whitlam gained most public 

58 ToPNG Programmes and Policies p. 19, for this statement and the previous shorter quote. 
59 Bernard Schaffer ‘Thoughts at Goroka, Sins of the World Bank team’ New Guinea 1965, vol. 1, no. 2, pp. 
72–79; Bernard Schaffer ‘Advising about Development: The Example of the World Bank Report on Papua and 
New Guinea’ Journal of Commonwealth Political Studies March 1966, vol. iv, no. 1, pp. 30–46. See also Downs 
The Australian Trusteeship pp. 276–277. As Ron May notes, the Goroka seminar and one held in Melbourne 
with the same purpose, to discuss the Report, were organised by the Council on New Guinea Affairs, for which 
the Reserve Bank of Australia provided funding. RJ May Nugget, Pike, et al. The Role of the Reserve Bank 
of Australia in Papua New Guinea’s Decolonisation Discussion Paper no. 8 (Canberra: ANU, North Australia 
Research Unit, 1998) p. 10 
60 Schaffer ‘Advising about Development’ p. 30
61 Schaffer ‘Advising about Development’ p. 36
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attention by asserting that PNG should be independent by 1970,62 Coombs 
presented a paper which ‘expressed dissatisfaction with the [Report’s] “lack of 
precision in dealing with the task of stimulating indigenous enterprise”’.63

The Report had distinguished between the positions occupied by expatriates 
and indigenes, and recognised the presence of indigenes as owners and operators 
of large holdings.64 However the Bank Mission did not foresee the economic 
or political consequences of encouraging further the emerging class of ‘native 
capitalists’, which the colonial administration had long tried to contain. Urging 
that ‘greater responsibilities [should be given] to the [indigenous] people’, where 
‘the people’ were largely seen as an undifferentiated mass, the Bank Report 
did not envisage that the ambitions of indigenes to substantially increase their 
presence in large holding agriculture could threaten the scheme of smallholder 
production. In the early 1970s, during the transition to Independence, and 
subsequently this threat became central to the PNG political economy (see 
Chapter Six).

The public exchanges about the Report, the two subsequent planning 
documents of 1967 and 1968, and accelerated development in general tended 
initially to be dominated by expatriate officials and academics. The critics 
included several from ANU who had been involved in the preparation of the 
colonial administration’s plans.65 Their criticism was fuelled in part by the 
growing numbers of expatriates in local employment and commerce as well 

62 See Downs The Australian Trusteeship p. 279. As May notes, in early 1964 (ie. before Whitlam’s provocative 
statement) at Coombs’ direction the Reserve Bank had prepared a ‘Plan of Work for TPNG’ which assumed self-
government within the next few years and how this would affect the Reserve Bank’s structure and operations. 
Apart from playing a role in the establishment of a comparable banking institution in PNG, the Reserve Bank 
emphasised the importance of indigenisation in employment and commerce. May Nugget, Pike et al. p. 11
63 May Nugget, Pike et al. p. 10. See also the assessment by the Reserve Bank’s most influential official in 
PNG which foresaw a conflict between economic growth in general and that which specifically placed the 
indigenous presence foremost: PWE Curtin ‘The World Bank report. A review’ New Guinea 1965, vol. 1, 
no. 1, pp. 52–58, and a paper by Henry Roberts, an economics student at the University of Sydney, who 
subsequently as Henry ToRobert became Governor of the Bank of Papua New Guinea and later knighted. The 
latter pointed to the growing importance of an ‘educated elite leadership’ which was poised to displace ‘most 
of the present indigenous parliamentarians,’ representative of ‘traditional leadership’. See H Roberts ‘New 
Guinea’s Leadership: Problems of the Prestige Period’ New Guinea 1965, vol. 1, no. 3, pp. 12–16; also cited in 
Downs The Australian Trusteeship p. 280. 
64 IBRD/WB The Economic Development of the Territory p. 80
65 The principal expatriate contributors to the public debate included: PWE Curtin ‘But Whose Development? 
How to be inconsistent’ New Guinea 1968, vol. 3, no. 1, pp. 19–24; RG Crocombe ‘That Five Year Plan: For 
New Guineans-token development’ New Guinea 1968–69, vol. 3, no. 3, pp. 57–70; Heinz Arndt ‘An Answer to 
Crocombe—I: Too many invidious and invalid comparisons?’ New Guinea 1969, vol. 4, no. 2, pp. 54–59; Ric 
Shand ‘An Answer to Crocombe—II: In defence of nucleus estates’ New Guinea 1969, vol. 4, no. 2, pp. 60–63; EK 
Fisk ‘An Answer to Crocombe—III: How fast do you go?’ New Guinea 1969, vol. 4, no. 2, pp. 64–71; Crocombe 
‘Crocombe to His Critics: The debate goes on…’ New Guinea 1969, vol. 4, no. 3, pp. 49–58; Crocombe ‘Australian 
Planning in the New Guinea Economy’ in FS Stevens and EP Wolfers (eds) Racism: The Australian Experience 
vol. 3 Colonialism and After (Sydney: ANZ Book Co., 1977) pp. 148–162; T Scarlett Epstein ‘The Plan and its 
assumptions…’ New Guinea 1969, vol. 4, no. 3, pp. 59–63; Reay ‘But Whose Estates?’.
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as overseas ownership of the largest enterprises.66 Crocombe pointed to the 
substantial presence of expatriates in small commercial operations, taxis, shops, 
hairdressing and the like.67

Anti-colonial nationalism from expatriate academics, indigenous would-be 
bourgeois and their political allies gained greater traction as popular dissatisfaction 
increased, particularly over access to land by a growing population. The 
establishment of the Panguna mine provided further ammunition for the wider 
opposition to the colonial regime and the drive to accelerate development.68 In 
the late 1960s and early 1970s, the politics of opposition shifted, so that the local 
protest against specific circumstances was joined to national and international 
arenas where anti-colonial politics was especially powerful.

Younger educated indigenes, with commercial as well as representative political 
aspirations, also injected an increasingly strident note into the criticism of 
colonial policy.69 Kaputin flagged the growing ambition by indigenes to acquire 
large holdings utilising more accessible bank loans.70 (This direction mirrored 
Kaputin’s personal commercial trajectory on the Gazelle Peninsula—see below 
and Chapter Six.) The case of John Kasapwailova is illustrative of how local 
experiences were joined with international currents. In 1969 as a university 
student Kasapwailova ‘participated so deeply in the New Left Movement at the 
University of Queensland that he failed to receive a scholarship to continue 
as a student. He returned home fired with ideas for radical change in the 
Trobriands’.71 Kaputin, who had also studied overseas, was a particular influence 
on Kasapwailova’s commercial and political ambitions, according to Leach.

Central to the shift in PNG was the transformation of indigenous leadership, 
subject both to domestic pressures and the growing Australian determination to 
hasten the transition to self-government. Under the banner of anti-colonialism, 
this leadership began to challenge components of the colonial power’s 
development policy. They also worked to displace the stratum of indigenous 
chiefs and others who held power and remained supporters of colonial authority. 
Attention now turns to the politics of their challenge and its implications for 
development policy.

66 Downs The Australia Trusteeship p. 288, notes the significance of relative disadvantage in fuelling 
indigenous objections. He states: ‘In the course of [the 1968 program] many nationals made money and became 
as profit conscious as expatriates. Others, less fortunate, did not have the land assets to take part and they 
became embittered. Economic plans were prepared without politics being in mind, but they became the basic 
cause of unrest and disorder’.
67 Crocombe ‘Crocombe to His Critics’ pp. 52–53
68 Downs The Australian Trusteeship pp. 340–362; Griffin ‘Movements Towards Secession’
69 John Kaputin ‘Australia’s Carpetbaggers: After the apple—a miserable core?’ New Guinea 1969, vol. 4, 
no. 1, pp. 35–42
70 Kaputin ‘Australia’s Carpetbaggers’ p. 40
71 Jerry W Leach ‘Socio-historical conflict and the Kabisawali Movement in the Trobriand Islands’ in RJ 
May (ed.) Micro-nationalist movements in Papua New Guinea pp. 249–289, esp. p. 264
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Anti-Colonial Politics

The initial reforms of the Legislative Council and then the first House of Assembly 
did not immediately produce a major shift in indigenous representative politics, 
as was noted above.72 Instead it was outside the legislature that a more aggressive 
anti-colonial opposition appeared.

As anticipated and intended by both the colonial government and the World 
Bank, accelerated development was pursued through a considerably enlarged 
colonial administration. The World Bank Report contained two distinct 
recommendations regarding public employment. Firstly, in anticipation of 
the need to staff an administration for a self-governing country, the Report 
urged that standards of services and facilities should be related to Territory 
conditions. Secondly, for the short-term needs of accelerated development, the 
Report encouraged substantial overseas recruitment of skilled personnel.

This recruitment came on top of a major change which had occurred in the 
number of Papua New Guineans in state employment. As a direct consequence 
of the rapid expansion in state positions, and increased employment of Papua 
New Guineans, there were substantial numbers of indigenous employees. By 
1968 ‘upwards of 12,000 [indigenes] had found … employment in government 
service’ but ‘only a handful were yet in positions of any seniority’.73 The higher 
levels were filled with either long-serving or newly recruited expatriates. The 
increased availability of secondary, then tertiary education for indigenes with 
the establishment of the Administrative College of Papua New Guinea and 
subsequently the University of Papua New Guinea contrasted with the barriers 
to their advance in the colonial administration.

The most important early clash between indigenous aspirations and existing 
public service employment came in a colony where most waged and salaried 
positions were some distance from rural homes, and required employees to rent 
or purchase housing. With regard to wages and conditions for public employees, 
the World Bank Report recommended that there be a difference between 
expatriates and indigenes. This was already practised, with the difference 
in wages and salaries being paid as an expatriate allowance, and expatriates 
engaged in an auxiliary division, outside the Territorial service. However in 
August 1964, following the direction favoured by Hasluck the Administration 
decided that in a re-organised integrated public service, there would be different 
pay rates for overseas and local employees. But all would be employed as part of 
the same colonial service.

72 Parker & Wolfers ‘The Context of Political Change’ pp. 20–30
73 Parker & Wolfers ‘The Context of Political Change’ p. 14
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Less than a fortnight after this decision, the Public Service Commissioner made 
a statement on his wage and salary determination for a dual salary classification 
system to the House of Assembly. Anger was immediate.74 Outside the 
legislature, Papua New Guineans active in the Public Service Association (PSA) 
and other representative bodies were provoked into action. Michael Somare, an 
office-holder in the PSA and the Workers’ Association branches in Wewak, later 
claimed:

There was probably no other single issue that made Papua New Guineans 
more aware of the injustices of colonialism.75

The battle over the terms of employment for indigenous public employees 
spurred legal action. In April 1966, the advocate for the Australian Council of 
Trade Unions, RJL (Bob) Hawke, later Australian Labor Party Prime Minister, 
appeared for the PSA in an arbitration case over improved wages and salaries. 
In May 1967, the arbitrator granted small increases which provoked a large 
demonstration in Port Moresby.76

Opposition to existing public service conditions was soon extended to a wider 
criticism of colonialism. Educated Papua New Guineans and sympathetic 
expatriates formed the Bully Beef Club in Port Moresby which brought leading 
opponents of colonial rule together on a regular basis. Also in April 1966, a group 
based at the Administrative College in Port Moresby startled the Administration 
and local conservatives by calling for a major reform of the colonial executive 
and limited self-government within two years. A more extensive submission 
to the previously established Select Committee on Constitutional Development 
called for a rapid program through which expatriates would be replaced by 
indigenes in public employment, and promotion of indigenes to senior positions 
within the Administration. The submission and the reaction to the demands 
of what were popularly dubbed the ‘Thirteen angry men’ led directly to the 
formation of the Pangu—Papua and New Guinea Union—Pati, which included 
MHAs dissatisfied with colonial rule.

74 As Downs, himself an MHA, notes: ‘Expatriate and local members were shocked by the low basic level 
for local officers in the classification and disturbed by the delayed announcement which had the appearance 
of being deliberately arranged to trick them’. The Australian Trusteeship p. 315. See also Cleland Pathways to 
Independence pp. 303–322, esp. p. 315, 319.
75 Somare Sana. Cf. Downs The Australian Trusteeship p. 317, who asserts that ‘the dissatisfaction was 
confined to the Port Moresby ‘“elite” without real following in the villages’. Downs also concedes that the 
grievance lingered and had subsequent consequences. Cf. Cleland Pathways to Independence p. 319, on Downs’ 
response to the political actions taken by Papua New Guinean state employees.
76 Downs The Australian Trusteeship p. 317. See also Somare Sana p. 43 where Somare extends the objection 
beyond public employment conditions. ‘I knew that some expatriates were making a lot of money in our 
country. But they paid their employees poorly. In all towns Europeans reserved the best land for themselves 
in so-called “high covenant” areas. Papua New Guineans were isolated in their poorly built compounds. With 
the new salary scheme it became practically impossible for any Papua New Guinean to move into one of the 
more comfortable houses.’
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The 1968 Elections and the Triumph of Parliamentarism

The 1968 election campaign suggested that the dissatisfaction with colonial 
authority among some of the formally educated urban Papua New Guineans did 
not have a national reach in a country where the bulk of the population remained 
attached to smallholdings. The 1968 House of Assembly election for an enlarged 
legislature in which the expatriate presence was reduced even further, reinforced 
the weight of rural electorates and local demands. While the first 1964 House had 54 
elected members (44 Open, and ten Special electorates), the second had 84 elected 
members (from 69 Open and 15 Regional electorates). In both there were ten 
appointed official members. From 100 per cent of the three elected members in 
the first Legislative Council, formed in 1951, the expatriate proportion declined 
to 20 per cent in 1968, and 8.6 per cent of a further expanded House of Assembly 
in the 1972 election which preceded self-government.77

By and large conservative in terms of any pronounced drive for self-government 
and national independence, most candidates and elected MHAs were closely 
tied to the concerns of rural electorates for state facilities and economic 
growth.78 Even in rural areas where some opposition to colonial authority was 
longstanding, enlarging the legislature for the 1968 election channelled many 
of the most important critics into electoral politics. This effect was especially 
noticeable on the Gazelle Peninsula. In the area popular dissatisfaction had 
begun in the early 1950s, then continued and strengthened during the 1960s. 
Discontent was being fuelled by a rapid population increase and growing land 
shortages, where the pre-World War II alienation of land for plantations had 
been especially substantial.79 Large areas of undeveloped and partly planted 
land on these large holdings invited organised as well as spontaneous occupation 
by squatters.

The demands for land from the landless were easily joined politically to claims for 
more large holding areas by Tolai bourgeois and would-be bourgeois. Members 
of the indigenous capitalist class had become wealthy through cocoa growing, 
processing and trading, as well as other commercial activities. However their 
ambitions were restricted in one of the colony’s most economically advanced 

77 Downs The Australian Trusteeship p. 487 
78 Cf. Edward Wolfers ‘The 1968 Elections’ New Guinea 1968, vol. 3, no. 3, pp. 50–61, who concluded 
(p. 53): ‘For many Papuans and New Guineans the quadrennial House of Assembly elections are no more 
than a device, or the occasions, for the expression of traditional rivalries in their areas’. However, as Parker 
indicates, there was some difference between attitudes of electors and candidates towards the Administration 
and expatriates, with further variation in different parts of the country. See Parker ‘From Dependence 
To Autonomy?’ in Epstein, Parker & Reay (eds) The Politics of Dependence p. 324. Also TG Harding and P 
Lawrence ‘Cash Crops or Cargo?’ in Epstein, Parker & Reay (eds) The Politics of Dependence pp. 162–207.
79 T Scarlett Epstein ‘The Mataungan Affair’ New Guinea 1969/70, vol. 4, no. 4, pp. 9–14, claims (p. 9): 
‘About 30% of all the Gazelle Peninsula land is in non-indigenous hands’. See also Ann Chowning, AL 
Epstein, TS Epstein, Jane Goodale and Ian Grosart ‘Under the Volcano’ in Epstein, Parker & Reay (eds) The 
Politics of Dependence p. 52.
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and land scarce areas. The nationalist anti-colonial appeals, directed against 
‘foreigners’ helped to cover the inherent opposition between the two forms of 
claims for land by indigenes, as smallholdings or plantations, on the Peninsula. 
Nationalism became important in the transformation of direct action, squatting, 
unauthorised planting of vacant land and other measures, into electoral politics.

Longstanding grievances united generations of Tolai. The Varzin claim regarding the 
ownership of a plantation by an expatriate planter which ran from 1952 until rejected 
in 1964 by a decision of the High Court of Australia was seminal in this respect.80 
From the mid-1960s, ‘more and more plantation boundaries came into dispute and 
unoccupied portions of European plantations were invaded by Tolais’.81 By 1966 there 
were over 150 appeals by indigenes waiting to be heard by the Supreme Court against 
Land Titles Commission decisions. Most appeals concerned land on the Peninsula.82

When in September 1967 squatters occupied and planted a portion of Raniola, 
a WR Carpenter and Co. plantation, the Administration was forced to act in 
support of the firm. Previously instructed by the Department of External 
Territories’ Secretary Smith to take police action in support of the legal owners, 
the Administrator passed on this advice to the DC, East New Britain. The ejection 
of squatters from Raniola, conducted by unarmed police, pushed the land 
claimants into electoral politics. One of the squatters’ leaders, Oscar Tammur 
won the electorate of Kokopo Open at the 1968 House of Assembly elections.83 
Educated at a Roman Catholic seminary, he was a schoolteacher, ‘the son of a 
prosperous cash cropper and former luluai [administration appointed village 
headman]’.84 At 26 Tammur became the youngest MHA. His success and that of 
Matthias To Liman, the sitting Member for Gazelle Open seat, who campaigned 
on the need to settle Tolai land claims, took local grievances to the House of 
Assembly. The Rabaul Open seat too was taken by a regular government critic, 
Epineri Titimur.85

On Bougainville, the 1968 election also had the effect of further channelling 
opposition to planning and initial construction of the Panguna mine into 

80 Downs The Australian Trusteeship pp. 170–174
81 Downs The Australian Trusteeship p. 335
82 Downs The Australian Trusteeship p. 335. Downs also notes: ‘Patrol officers were overburdened with 
investigations and surveys in response to Tolai incursions. Sometimes survey pegs were moved, gardens 
planted within plantations or palms cut down. The people invaded estates to stage mass protests by simply 
squatting on the ground. The properties of Coconut Products Limited, a subsidiary of the island colossus WR 
Carpenter (Holdings) Ltd, were a major target’.
83 Epstein ‘The Mataungan Affair’ pp. 9–10
84 Chowning et al. ‘Under the Volcano’ p. 63
85 Chowning et al. ‘Under the Volcano’ caution (p. 72) against any simple explanation of the outcome. They 
point to a reduced voter turnout from the previous 1964 election, evidence that voters did not necessarily 
connect selecting an MHA with solving their immediate concerns, as well as an ambiguity in attitudes towards 
the Administration. Nevertheless, they also note (p. 76) that in Gazelle and Kokopo, ‘land was pre-eminently 
what many people had on their minds’.



Securing Village Life

178

parliamentary politics. Paul Lapun, who in 1964 had been elected to the House 
of Assembly for the South Bougainville Open electorate, strengthened his 
position between the two elections by successfully pushing for an amendment 
to the Mining Ordinance which increased the royalty paid to local landowners 
at the mine site. Appointed as Under-Secretary for Forests, Lapun’s ‘superior 
education and articulateness enabled him to take a much greater role [in the 
House] than less sophisticated members from the Highlands’.86 While separatist 
sentiments had already begun to appear among Bougainvilleans, Lapun was 
easily re-elected, despite associating himself with the mainland-dominated 
Pangu Pati.87

Prior to the 1968 election, the ten Special electorates reserved for non-
indigenous members were abolished, replaced by 15 Regional electorates. An 
educational qualification, the Territory Intermediate Certificate or equivalent, 
applied instead of the racial qualification which had been in place for the 
Special electorates. No qualification was required for Open seats. The election 
campaigns for the Regional and Open seats largely mirrored the manner in 
which a generational and educational shift was tied to local demands in most 
of the colony’s electorates.88 The shift in the educational attainments of some 
elected MPs would soon have implications for national politics.89 The distance 
was rapidly widening between the earlier ‘traditional’ holders of authority and 
the people who would take power within a few years, even while the bulk of the 
electorate continued to reside on smallholdings.

The parochialism of electoral contests among rural populations was reflected 
in the fragmentation of parties and the predominance of unaffiliated and/or 
only loosely allied candidates.90 Expatriates too, representing concerns about 
the prospect of self-government and the rise of indigenous nationalism, were 
unable to form more than loose personal alliances. Where parties were formed 
these tended to be locally based. The seven parties, including Pangu, which 
had candidates who identified even loosely with their titles and programs were 
established in just four out of the colony’s 18 administrative districts, East 
Sepik, Central, Madang and East New Britain.91 Only the Pangu Pati ‘proved 

86 Eugene Ogan ‘Charisma and Race’ in Epstein, Parker & Reay (eds) The Politics of Dependence p. 143
87 Ron Crocombe ‘Bougainville! Copper, C.R.A. and secessionism’ New Guinea 1968, vol. 3, no. 3, pp. 39–47, 
notes that Bougainvilleans and (British) Solomon Islanders discussed the possibilities of uniting, instead of the 
former remaining in Papua New Guinea, at a South Pacific Conference held in 1965 at Lae. This meeting was 
held well before the full significance of the mine’s economic scale was understood. 
88 Wolfers ‘The 1968 Elections’ p. 58 
89 Wolfers ‘The 1968 Elections’ p. 58; Parker ‘From Dependence To Autonomy?’ pp. 320–321
90 On the beginnings of parties, see Edward P Wolfers ‘The Political Parties’ New Guinea 1967, vol. 2, no. 
3, pp. 10–31; Wolfers ‘The Emergence of Political Parties in Papua and New Guinea’ Journal of Pacific History 
1968, no. 3, pp. 155–159; Parker & Wolfers ‘The Context of Political Change’ pp. 30–35; David Stephen A 
History of Political Parties in Papua New Guinea (Melbourne: Lansdowne Press, 1972); Downs The Australian 
Trusteeship pp. 381–391; Somare Sana p. 47.
91 Parker & Wolfers ‘The Context of Political Change’ p. 34
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able to field candidates—officially or informally—in most regions of the Territory 
at the 1968 elections’.92 Yet Pangu also was like other parties largely ‘irrelevant at 
the popular level’.93

In part, the absence of parties reflected the limited role of the legislature, 
where colonial officials still dominated. According to Parker, ‘except over very 
restricted areas no political voice had yet been heard which could rival that of 
the Administration’.94 It was not until after 1968 when the incorporation of PNG 
as a state within the Australian federation was formally rejected, and July 1970, 
when during a visit to PNG Australian Prime Minister John Gorton insisted 
upon a greater measure of indigenous responsibility for the government of the 
country, that approaching self-government consolidated representative blocs 
into more substantial organisations.

The loosely organised blocs, faced with the increasing determination of the 
Australian Government to hasten the transition to self-government, were 
split over the speed and terms of this move. Although subjected to increasing 
criticism, accelerated development remained influential in colonial policy during 
and immediately after the 1968 election. The initial brushing aside of opposition 
on Bougainville and the Gazelle Peninsula from 1969 and into the early 1970s 
showed the continuing power of this variant of development, and its effects 
on colonial officialdom. Subsequently the push to bring about self-government 
was associated with a reaction against some aspects of accelerated development. 
The next chapter shows that while the certainty of national independence was 
joined with a continuing attachment to the idea of agrarian development, there 
was less certainty about what this meant and how it could be implemented.

Before the immediate pre-Independence period uncertainty about development 
policy can be considered however, it is necessary to examine what was 
happening to the scheme of smallholder agriculture during the shift at the most 
senior official levels to accelerated development. What can be shown is that 
while policy change occurred at certain levels of the colonial administration, 
especially those close to the Australian Government and Canberra-based 
department, domestic and international changes forced support for continuity. 
Smallholder agriculture, particularly in the Highlands and Islands, continued to 
be underpinned including by action at the international level to support prices. 
Such action could involve maintaining barriers against the further expansion of 
large holdings, even as the official policy turned toward the latter.

92 Parker & Wolfers ‘The Context of Political Change’ p. 33
93 Wolfers ‘The Elections’ New Guinea 1967, vol. 2, no. 4, p. 68
94 Parker ‘From Dependence to Autonomy?’ p. 340
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Continuity Within Change

The extent and timing of the expansion of smallholder production during 
the late colonial period was deceptive, and continues to be misunderstood.95 
Initially the total acreage under cocoa trees, on plantations and smallholdings, 
increased from less than 4,000 hectares in 1950 to over 30,000 hectares in 
1959 and almost 50,000 hectares in 1965/66.96 During this decade and a half 
household output remained negligible as a proportion of the total. In 1966, 
smallholder production was still less than 1,000 tonnes while large holding 
output had reached 14,658 tonnes.97 That is, after a lengthy period in which 
colonial policy had given primacy to indigenous smallholder production, in 
cocoa the superficial appearance was that policy had little effect.

However while output remained low, by 1965 indigenous growers had planted 
about eight million cocoa trees, with the majority not yet mature.98 By 1970/71, 
before the most substantial takeover of plantations occurred after Independence, 
the real extent of the earlier smallholder expansion of plantings became obvious. 
With over 8,000 tonnes, households were now producing almost a third of 
total PNG output of 26,000 tonnes. As well, the full effect of a major wave of 
new household plantings on Bougainville was yet to become apparent. That is, 
what appeared as an effect of accelerated development was instead primarily a 
consequence of its policy predecessor, as explained further below.

As Tables 5-1 and 5-2 indicate, and Map 5-1 shows, for the three most important 
agricultural exports, coffee, cocoa and coconuts the postwar increases of 
smallholder growing and processing were spectacular. However the widespread 
adoption of cocoa and coffee by household growers is entirely a postwar 
phenomenon.99 From the early 1950s until 1975 total production for each of 
the three crops rose and household output became proportionately more 
significant. In each case, though at varying rates, households became the most 
important producers, relegating plantation production to second position. By 
the late 1950s the acreage planted to coffee on smallholdings exceeded that on 
plantations, and within a few years output from these bushes surpassed the 

95 See David Guest ‘Enhancing PNG smallholder cocoa production through greater adoption of disease 
control practices’ ACIAR Research that works for developing countries and Australia, retrieved 12 September 
2012 at <http://www.aciar.gov.au/project/ASEM/2003/015> where it is claimed that households emerged as 
substantial producers upon the break-up of the ‘plantation sector’, presumably after the early 1970s.
96 NAA: A452/1 1958/4219 Cocoa—Marketing of—Papua & New Guinea c. March 1960 Note on PNG Cocoa 
for Department of Trade Mission to Latin America; Densley & Wheeler Cocoa p. 2
97 Densley & Wheeler Cocoa p. 3, Table 2
98 Densley & Wheeler Cocoa p. 2
99 The experience on Karkar Island, Madang District is probably typical of indigenous cocoa growing 
during the inter-war years. Shand & Straatmans Transition from Subsistence pp. 65–66 note that: ‘Three 
islanders developed sizeable plantations (coconuts, or coconuts with cacao); one (Gaum) under the guidance 
of a European planter, another with assistance from the Lutheran mission’. 
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crop harvested from large holdings. Cocoa production on smallholdings did not 
exceed that from plantations until after Independence, but it was during the 
1950s that the first important increase in plantings and processing began.

Table 5-1: Total cocoa and coffee production (selected years 1950–1975).

Cocoa Coffee
Total

(tons)
Smallholder 

(%)
Total 

(tons)
Smallholder 

(%)

1951 485* n/a 33 n/a

1966 15,561 6 10,665 64

1971 26,077 31 26,536 72

1975 38,580 36 35,042 67

Note: Yearly totals include plantions and smallholder production. 

* refers to export total only. 

Source: Adapted from Munnell & Densley Coffee p. 28, Table 4 and Densley & Wheeler Cocoa p. 3, Table 1.

Coconuts had been grown in substantial quantities for local consumption 
and made into copra by smallholders for many years prior to World War II. 
As well, smallholders had often sold unprocessed nuts to nearby plantations 
for processing, thus blurring the lines between smallholder and plantation 
produce. Figures on smallholder coconut growing and copra production 
remained distorted due to both immediate consumption by households and the 
sales of nuts to nearby plantations.

Table 5-2: Total copra production (selected years 1954–1975).

Copra
Total (000 tons) Smallholder (%)

1954–55 99 .2 20

1969–70 129 .4 34

1974–75 131 .9 42

Note: The copra production data includes that from plantations and smallholders. 

Source: Adapted from Wheeler, Sackett & Densley Coconuts p. 5, Table 2.

As already noted, accelerated development as a changed policy priority 
was made possible, in large part, because of the achievements of uniform 
development. Further, and of importance for the remainder of the chapter, even 
as the central premises of policy changed the colonial administration had to act 
along previously established lines, including through DASF Agricultural and 
Extension Centres (see Map 5-2) to support smallholder agriculture.



Securing Village Life

182

M
ap

 5
-1

: 
S
el

ec
te

d 
cr

op
 p

ro
du

ct
io

n 
by

 d
is

tr
ic

t 
(1

9
6
9
–1

9
70

)

So
ur

ce
: A

da
pt

ed
 fr

om
 R

 G
er

ar
d 

W
ar

d 
an

d 
D

av
id

 A
 M

 L
ea

 (e
ds

.) 
A

n 
A

tl
as

 o
f P

ap
ua

 a
nd

 N
ew

 G
ui

ne
a 

G
la

sg
ow

, H
ar

lo
w

 E
ss

ex
 a

nd
 P

or
t M

or
es

by
: C

ol
lin

s 
an

d 
Lo

ng
m

an
, D

ep
ar

tm
en

t o
f G

eo
gr

ap
hy

, U
ni

ve
rs

it
y 

of
 P

ap
ua

 N
ew

 G
ui

ne
a,

 1
97

0 
by

 M
ul

ti
m

ed
ia

 S
er

vi
ce

s,
 C

A
P,

 A
N

U.



5 . Accelerated Development

183

M
ap

 5
-2

: 
A

gr
ic

ul
tu

ra
l a

nd
 E

xt
en

si
on

 C
en

tr
es

 (
19

6
9
–1

9
70

)

So
ur

ce
: A

da
pt

ed
 fr

om
 R

 G
er

ar
d 

W
ar

d 
an

d 
D

av
id

 A
 M

 L
ea

 (e
ds

.) 
A

n 
A

tl
as

 o
f P

ap
ua

 a
nd

 N
ew

 G
ui

ne
a 

G
la

sg
ow

, H
ar

lo
w

 E
ss

ex
 a

nd
 P

or
t M

or
es

by
: C

ol
lin

s 
an

d 
Lo

ng
m

an
, D

ep
ar

tm
en

t o
f G

eo
gr

ap
hy

, U
ni

ve
rs

it
y 

of
 P

ap
ua

 N
ew

 G
ui

ne
a,

 1
97

0 
by

 M
ul

ti
m

ed
ia

 S
er

vi
ce

s,
 C

A
P,

 A
N

U.



Securing Village Life

184

That this support sometimes operated against what would seem to have been 
central and necessary for the new direction further illustrates the tensions 
between spontaneous and intentional development which lie at the centre of 
the idea of development itself. These tensions are now illustrated with further 
descriptions of cocoa and coffee production during the 1960s and early 1970s 
in PNG. The account commences where it left off in Chapter Four, with a 
necessarily shortened examination of official support for smallholder growing 
and processing of cocoa in Bougainville and East New Britain.100

Cocoa on Bougainville

An explosion of cocoa plantings occurred in Bougainville during the 1960s, 
so that by the early 1970s, cocoa had a dominant position in many parts of 
the District. Marion Ward calculated that between 1965 and 1972, there was a 
growth rate of plantings of 18 per cent per annum in southwest Bougainville. 
By 1972 there were nearly three million trees and production of 1,288 tons of 
dry cocoa bean in the area.101 Although smallholders still only produced about 
one-fifth of plantation-produced cocoa in Bougainville, the extent of immature 
plantings soon to come into production in this District suggested the potential 
for household dominance of PNG’s total output which occurred soon after 
Independence.

The expansion was encouraged and supervised by the colonial administration, 
although it was not until the 1960s that much in the way of agricultural extension 
work was carried out, as the postwar shortage of agricultural and other skilled 
workers began to be overcome. So successful was the emphasis upon planting 
and processing standards, that by the late 1960s, the percentage of smallholder 
cocoa marketed by Buin and Kieta cooperative societies and rejected at cocoa 
inspections was approaching the low levels attained by plantations. Connell 
gives a more specific indicator of the change in the standard of smallholder 
cocoa, noting that: ‘In 1965 Rowntrees, ultimately the main purchaser of New 
Guinea cocoa, refused to give a grade to Siwai production because of its taste. 
(Ten years later good Siwai cocoa was the best in Bougainville and ranked with 
any in the world)’.102

The primary basis of the Bougainville expansion, as the colonial government 
and local Administration intended, was smallholders utilising family labour 
processes to grow and harvest wet beans. While there were some substantial 

100 A more detailed and longer account can be found in MacWilliam Development and Agriculture ch. 6.
101 Ward Road and Development pp. 36–37, 42
102 PNGNA: AN12 16,706, F/N 23-3-1(H) 23/3/70 Native Cocoa Projects Bougainville District Bob Moreland 
‘South Bougainville Cocoa Production’ Table 1; cf. Connell Taim bilong mani p. 153 
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indigenous growers with thousands of trees in all cocoa growing areas of the 
District,103 most growers had a few hundred trees inter-planted with coconuts 
and other food crops. A survey of 55 growers carried out during the early 1970s 
in the East New Britain, Bougainville and Madang districts, suggested that 
growers in the first district had more trees and more mature trees per household 
(786) than growers in Bougainville (549) and Madang (489). Bougainvilleans had 
more immature trees (292), than either East New Britain (175) or Madang (138) 
growers, with all growers considerably below DASF recommendations for the 
average number of trees per hectare.104

The consequences of fitting cocoa into the place of permanent tree crops in 
household gardens were twofold. A previously ‘flexible system of garden 
land use and re-use [had] been crystallized’ by permanent tree crop plantings. 
Secondly, ‘the normal fallowing cycle [had] been permanently disrupted [so 
that] practically no gardens planted during 1960–70 were allowed to fallow’.105 
That is, household labour processes and land use were intensified as a result of 
growing cocoa on smallholdings.

On Bougainville matrilineal inheritance seems to have been strengthened by 
cocoa growing which led to more fights over inheritance, as the scarcity of good 
cocoa land became pronounced. There is, at least as yet, no basis for suggesting 
that the strategies for avoiding inheritance claims adopted by Tolai growers, 
and particularly those with the most extensive plantings, discussed below, 
were widespread on Bougainville. Instead the large growers were initially less 
restricted in their ability to acquire land, especially in southern Bougainville 
where plantations hardly existed, but they faced labour shortages because so 
many households grew their own cocoa. Instead ambitious Bougainvilleans 
moved into private trading and fermentary operations. However as already noted 
in Chapter Four, processing and marketing took a different route on Bougainville 
by comparison to the Gazelle Peninsula. In the former the cooperative movement 
model was more influential for processing and trading.

By the end of the 1960s and early 1970s the increase of cocoa growing on widely 
dispersed smallholdings also made it possible for more small fermentaries to 
be constructed throughout Bougainville. These remained unregulated and the 
standards of cocoa produced varied considerably. Only cocoa inspection at major 
centres and the quality standards imposed by exporters imposed sufficient 
discipline on the processing which was occurring at these other fermentaries.

In 1974, under the recently introduced Cocoa Industry Act, the newly formed 
Cocoa Industry Board was given wide powers, including the power to register 

103 Connell Taim bilong mani pp. 153–154
104 Godyn An Economic Survey of Cocoa p. 10
105 Mitchell Land and Agriculture in Nagovisi p. 81
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fermentaries. Soon after Independence registration became obligatory but this 
remained little more than a revenue raising procedure. No action was taken to 
limit the number of fermentaries or impose other than minimum requirements 
on fermenting equipment as a condition of registration. The colonial 
administration’s efforts to ensure that smallholders produced high quality fine 
and flavour cocoa became a fading memory.

If smallholder production on Bougainville was particularly significant for its part 
in pressing households to land and reducing the pull of wage labour, development 
in East New Britain, and particularly on the Gazelle Peninsula, showed the 
process of continuity within change in another direction. Here official efforts to 
sustain smallholder production against attempts to expand large holdings and 
the growing prominence of ‘native capitalists’ were particularly pronounced. 
These efforts continued into the 1960s even as accelerated development with 
its pronounced bias toward indigenous enterprises, more large holdings and 
international investment became policy. The on-going struggles between 
colonial officials and among Tolai over the main processing operations on the 
Gazelle provide another instance of how the tensions inherent in the idea of 
development appeared in practice.

Tussles in the Tolai Cocoa Project

 In Chapter Four, the establishment and early years of the operation of the Tolai 
Cocoa Project were described. It was noted that during the mid-1960s the Project 
became the largest non-plantation exporter of cocoa, some of very high quality 
obtaining premium prices on international markets. However at the same time 
the TCP was under increasing pressure. Much of the pressure arose from the 
major expansion of smallholder production which stimulated the formation of 
other competing enterprises trading in and processing household grown cocoa.

Between 1961 and 1965 smallholder production on the Peninsula increased to 
over 4000 tons of dry beans, from more than four million mature trees, with 
3.6 million of those registered. However at the same time as the total output 
of wet beans increased, the TCP share of beans processed declined to little 
over one-third. In 1967, the management of the Project was changed and the 
Project was vested entirely in the newly formed Gazelle Peninsula LGC. Changes 
undertaken by the new management appeared to breathe life into the TCP. While 
smallholder production remained below the 1965 peak, the Project increased 
production by gaining a greater share of smallholder wet beans, which in 1968 
reached 63 per cent of the beans grown. A (short-lived) price stabilization fund 
was introduced and in February 1968, a conference decided on a policy of 
centralising TCP fermentaries. It was determined that the number of operating 
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fermentaries would be reduced to three, with former fermentaries continuing as 
buying points for wet bean. This bean was transported to the three surviving 
processing centres.

By mid-1968, the initial bank loan for building and equipping fermentaries 
was repaid. However the Project was forced to increase its overdraft limit to 
AU$300,000 to accommodate increased operating costs.106 In 1968, responding 
to demands from growers, the Project also began purchasing coconuts. These 
were processed into copra in a recently constructed copra dryer.

The improvement in the Project’s trading position was brief, however. Over 
just nine months, between May 1969 and January 1970, its share of smallholder 
cocoa declined to 32 per cent as other processors gained the ascendancy. What 
had become a profitable operation soon changed so that it appeared unlikely 
the Project could repay a sizable bank loan obtained to construct the ultra-
modern central fermentary opened in 1969 at Volavola.107 The Administration 
again turned to a Sydney adviser who repeated his earlier recommendation 
for privatisation of the TCP. On 15 July 1970 a special meeting of the Gazelle 
Peninsula LGC adopted this recommendation, as did the Director of Agriculture. 
Over the next year, a conversion program was put into effect. Why the TCP, an 
organisation affiliated to and supported by the Administration, LGCs and many 
growers, was wound-up is now explained.

TCP’s Management—A Contested Realm

Since the 1950s, the dominance of the Administration in determining the 
operations of the TCP had prompted much local criticism which reflected the 
tensions inherent in the structure of a public utility. While ‘the establishment 
of the Project was due entirely to the efforts of the Administration who wished 
to avoid some of the problems [with] which West Africa had had to deal over the 
years’,108 there was also, as noted previously, the initial objective of restraining 
‘the wealthy’ in an area of PNG where these were especially advanced.109

The structure of the TCP’s administration and management up until 1967, when 
the Project was effectively passed to/taken over by the Gazelle Peninsula LGC, 
ensured the Administration’s continued authority and tied this to the provision 
of loans. On the Gazelle Peninsula, four Council Cocoa Committees were 

106 In February 1966, the Australian currency was changed from AU£ to AU$, with the latter legal tender 
in PNG until April 1975, when the national currency, kina and toea, was introduced.
107 Allwood A Report on the Tolai Cocoa Project pt 1, pp. 7–11
108 Allwood A Report on the Tolai Cocoa Project pt 5 ‘Administration Involvement’ p. 1
109 TS Epstein Capitalism, Primitive and Modern chs 1–4; Salisbury Vunamami pts 1–2; AL Epstein 
Matupit: Land, Politics and Change among the Tolai of New Britain (Canberra: Australian National University 
Press, 1969) ch. 1
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established to run the fermentaries. Committee duties included overseeing the 
disbursement of loan funds for fermentary construction, the control of policy 
and the operations of each fermentary in the appropriate council area. These 
Council Committees were dominated by a General Manager, from the Department 
of District Affairs, a Field Manager from the DASF and an Accountant—all 
employed and paid for by the Administration.110

Little changed with the 1958 formation of a Board of Management for the 
Project that included a representative from each fermentary, by then 18, as 
well as a representative from each Council. Control was still exercised through 
five Administration officers on the Board. The District Officer was Chairman, 
and there were an Executive Officer, a Field Manager, an Accounts Officer 
and the District Agricultural Officer. ‘[A]t the fermentary level the “didiman” 
[agricultural officer] and “kiap” [district officer] supervised operations’.111

The selection of the local representatives for the Board of Management showed 
the extent of the Administration’s authority, but also the continuing push by 
the most substantial growers to dominate the TCP. This push was conveyed 
directly to the most senior levels of the colonial administration. In August 
1957 WL Conroy, Chief, Division of Agricultural Extension wrote to the Senior 
Agricultural Officer, Rabaul supporting their demands and proposing that the 
five heaviest deliverers of wet bean from the last harvest should be the grower 
representatives on each fermentary committee.112

The next month JC Lamrock, the Senior Agricultural Officer (SAO) to whom 
Conroy had written, showed a clearer understanding of the implications for 
a public utility of letting the biggest producers dominate the management 
of fermentaries. For the drive by wealthy Tolai to have more influence on 
the TCP’s operations came at the same time as Councils and local district 
agricultural officers were in agreement on the need to stop the erection of ‘bush 
material’ fermentaries. These were privately owned by Tolai individuals for the 
processing of their own and purchased wet bean. The central Administration 
was opposed to any restraints on such operations, and could block Native Local 
Government Council rules ‘as restrictive in principle’ and thus invalid. That is, 
the spontaneous in development was to have the reins in this commercial arena 
at least.113 However SAO Lamrock was not prepared to let the large producers 
have complete dominance of indigenous representation on the Project’s Board 
of Management.

110 Williamson ‘The Tolai Cocoa Project’
111 Allwood A Report on the Tolai Cocoa Project pt 5, p. 2
112 PNGNA: AN12 16,704, F/N 23-3-1(a) Part 1 Production and Marketing—Native Projects Cacao 
Fermentaries—Gazelle Peninsula 7/8/1957 WL Conroy to Senior Agricultural Officer (SAO), Rabaul
113 PNGNA: AN12 16,704, F/N 23-3-1(a) Part 1 Production and Marketing See correspondence of early 1958 
on Rule 9 of NLGCs.
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He proposed a compromise to be applied to each Council Cocoa Committee, where 
the five paid Administration personnel held near-complete authority. In a letter 
sent above Conroy’s head to the Director of DASF, Lamrock recommended that 
five grower representatives, three large and two small growers be appointed.114 
That is, the large grower push could be contained within a form which protected 
small growers, assuming the local Administration personnel were of like mind 
or willing to accept instruction from the SAO. As long as the Administration 
continued to provide substantial assistance, none of it costed or charged out,115 
protection of smallholders against the drive by indigenous accumulators could 
to an extent continue within the Project.

Since encouraging competition between enterprises was also a central component 
of colonial policy, the protection afforded the TCP was nevertheless limited. As 
trees matured and production increased, the competition among traders and 
between fermentaries intensified further. In the competition, the continuing 
Administration dominance of the TCP’s management could be used against the 
Project by indigenous as well as non-indigenous commercial concerns. The 
privatisation of the TCP, referred to above, showed to what extent the Project, 
having initially provided space in which household production could be 
expanded, had lost support commercially as well as politically among the most 
powerful Tolai. The second major arena of tussle, linked with management, 
concerned ownership of the Project.

Fermentary Ownership

Tying the fermentaries to the LGCs as a public utility could ‘overcome any 
difficulty there might be in collecting share capital from growers’.116 Collecting 
share capital from individual growers would open ownership of fermentaries 
to different forms and amounts of share ownership. Trading in shares would 
make the ownership of fermentaries subject to the process of accumulation. This 
process could also undercut a major objective of colonial policy, that all growers’ 
incomes would be optimised by continued ownership of ‘their’ crop until sold to 
international trading firms. Such optimisation was central to making household 
production of crops, including cocoa, preferable to wage employment. Privately 
owned fermentaries, on the other hand, purchased wet bean, at which point the 
growers lost all proprietorial rights and possibilities of further income increases 
in the produce as a consequence of processing.

114 PNGNA: AN12 16,704, F/N 23-3-1(a) Part 1 Production and Marketing 2/9/1957 JC Lamrock, SAO, 
Rabaul to Director, DASF
115 Allwood A Report on the Tolai Cocoa Project pt 5. See in particular a December 1968 memo to the 
Assistant Administrator (Economic Affairs), which takes up almost a foolscap page of paper, listing all the 
forms of assistance provided free of charge to the TCP. 
116 Allwood A Report on the Tolai Cocoa Project pt 4 ‘Nature of the Project’ p. 2
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From January 1956 onwards, TCP growers were levied on a tonnage basis for 
the repayment of the loans provided by the Bank of New South Wales. Growers, 
particularly those who produced more cocoa and therefore per person paid 
more of the levy, increasingly conceived of this as a payment which acquired 
equity in the fermentaries constructed and operated with the borrowings. 
Regularly aired at meetings, the grievances of larger producers became most 
significant when in 1971 no shares were given to TCP growers in the privatised 
New Guinea Islands Produce, and this firm obtained the assets of the TCP at a 
bargain-basement price (see Chapter Six).

Although it was the Councils and the colonial administration which provided 
collateral for and ultimately guaranteed repayment of the loans, the fact that 
repayments in full were always made, easily gave the impression that such 
backing, however necessary from the Bank’s perspective, was rather meaningless. 
Growers’ efforts repaid the borrowings which made the building and equipping 
of fermentaries possible: therefore, went the reasoning, growers, and especially 
the more substantial growers, owned—or at least had substantial equity in—the 
fermentaries. These growers expected to be beneficiaries if and when the Project 
was wound-up and its assets privatised. That this did not occur only intensified 
the dissatisfaction with colonial development policy from the wealthiest Tolais 
who had continued to have their cocoa processed at Project fermentaries.

Competition from Processors and Traders

Even before the formal inception of the TCP in 1956, a substantial amount of 
smallholder cocoa had been sold to traders and nearby plantations for processing 
in non-TCP fermentaries. Before and after 1956, this activity continually led 
to public criticism by Project supporters and to demands for action to make 
these sales illegal. In the late 1950s several LGCs passed regulations prohibiting 
the activity and imposed fines upon some Tolai. However the Administration, 
through the Crown Law Department, ruled that council legislation prohibiting 
the sales and imposing fines for transgressors was ultra vires. The legislation had 
to be rescinded but the criticism did not cease.117 Although changes in payment 
policy and in operations improved the TCP fermentaries’ position in obtaining a 
greater share of an increased total smallholder output in the late 1960s, as already 

117 As Epstein notes, in support of the Tolai Cocoa Board’s aim to secure a monopsony over Tolai cocoa processing, 
there was ‘a motion proposed by a leading Tolai and passed by a large majority’ at a January 1961 meeting of the 
Board of the TCP which requested that the Administration ‘bring in legislation to compel all Tolai people within 
council areas to take their wet beans to council fermentaries’. Capitalism, Primitive and Modern p. 121 
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noted the Project never held unchallenged dominance.118 The decision to close 
down many TCP fermentaries and centralise production in just three fermentaries 
also reduced the amount of bean processed.119

In the late 1960s, some of the loss of grower support for the Project can also be 
explained by mounting opposition from the nationalist Mataungan Association 
(MA).120 However that the growing nationalist sentiment on the Gazelle 
Peninsula of the 1960s and early 1970s did not turn indigenous growers even 
more towards the TCP and away from non-indigenous traders and fermentary 
owners suggests the need to find another possible explanation for Tolai sales 
to non-TCP fermentaries and traders. This explanation needs to encompass the 
tussle that had been central to indigenous cocoa production throughout and 
which continued in the 1970s.

The Clash: Indigenous Capital Against Household 
Production 
It has been argued that the most important explanation for the attractiveness 
of selling cocoa to traders rather than having wet bean processed and sold by 
the TCP lay not in the immediate realm of financial return but in the growing 
clash between ‘tradition’, represented by matrilineal inheritance patterns, and 
‘modernity’. The latter described the desire of cocoa-growing males to hide the 
extent of their holdings so that these could be passed on to their sons according 
to rules of patrilineal descent.121 In short, the requirement that producers 
register with the Project as a condition of accepting wet bean for fermenting 
and curing laid male producers open to scrutiny by members of the matrilineage 
upon whose land the cocoa was grown, as well as their own kin. The latter could 
easily find the extent of tree ownership and output from the register.

Such scrutiny would eventually preclude plantings from being passed on to 
sons, as the senior males desired and instead subject the plantings to disputes 
about ownership between the land-owning matrilineage and the kin-group of 
the trees’ owners. In this dispute, the intentions of the owner-producers—for 
the trees to be inherited by their son(s)—would only rank as one determinant 
among many of the outcomes.122

118 Epstein Capitalism, Primitive and Modern Table 19, p. 16; Allwood A Report on the Tolai Cocoa Project apps A, B 
119 Allwood A Report on the Tolai Cocoa Project pt 2 ‘Management Structure’ p. 9 cites Mr K Gorringe, 
Manager of the Project, as claiming ‘that it was due to the endeavour to centralize that the present [late 1960s 
and 1970: SM] downward trend in input can be attributed’. 
120 Allwood A Report on the Tolai Cocoa Project pt 1, p. 10
121 Allwood A Report on the Tolai Cocoa Project pt 6 ‘Drift away from Fermentaries’ provides a lengthy 
discussion of the competition with traders and other fermentaries. The discussion includes a summary of 
Epstein’s ‘rules of inheritance’ explanation, discussed below.
122 Epstein Capitalism, Primitive and Modern p. 126 states that: ‘A considerable number of Rapitok men, 
who have had their own matrilineage lands planted with cocoa by their sons, wish to conceal this fact from 
their fellow parishioners’, estimating that over 80% of ‘the house-holders in the Rapitok area sold some cocoa 
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When land boundaries had not been formally surveyed and registered, and 
disputes were settled by leading elders, inheritance became even more uncertain. 
Cash which could be ‘hidden’ became especially attractive. While there were 
some means of circumventing the difficulty, such as by registering a son or 
sons as the owner of trees on matrilineage lands, none of these was without its 
own possible problems. Instead by not selling a substantial portion of cocoa 
to the TCP, a grower-producer—especially one cultivating many trees on lands 
obtained through several distinct arrangements—could accumulate the funds, 
deposit the money in bank accounts or engage in other commercial activities 
with less scrutiny and greater certainty. At worst, the trees themselves would 
be lost during squabbles over inheritance. But at least the grower-producer 
could deploy the proceeds received during his lifetime as he intended and 
improve the chances that his intentions would be satisfied after his death. This 
anthropological explanation, it is suggested, based upon conflicting inheritance 
customs best explains the practice of growers selling such a substantial amount 
of cocoa to traders rather than the TCP, even if there appeared to be no immediate 
financial incentive to do so.123

A major difficulty with this explanation, and the ultimate failure of the TCP 
which lead to privatisation, is that it does not take the next, necessary step. 
The anthropological explanation does not distinguish between the drive to 
accumulate by Tolai who formed the local indigenous class of capital, and the 
possibility that for other, most, Tolai, cocoa provided the means for acquiring 
consumption goods.124

For members of the emerging capitalist class any principal of inheritance 
which dispersed assets, either as welfare or by passing them into the hands 
of a commercial rival, would have been anathema. Being able to determine the 
present as well as future ownership of assets is critical for accumulation. In this 
case a ‘new’ principal of inheritance, individual determination by the current 
owner(s) was chosen. However for the members of households for whom cocoa 
income provided the basis for immediate, possibly enlarged consumption, the 
hiding of assets by the class of accumulators was an attempt to reduce their 
welfare. Unsurprisingly, the tussle between accumulation and welfare was a 
constant feature in all cocoa growing areas. Where land to expand plantings 
was least plentiful, including on parts of Peninsula, the conflict was especially 
sharp.

to the traders in 1959/60 as a means of providing for their sons’.
123 Allwood A Report on the Tolai Cocoa Project pt 6, which provides an extensive list of possible financial 
and other reasons why Tolai sold to traders rather than to the Project. 
124 Salisbury Vunamami p. 237, hints at the distinction, referring to two types of activities practised by 
Tolais, between bisnis (Melanesian Pidgin tok pisin: business) and ‘not-bisnis’ (food) as with ‘land purchase 
and cultivation for subsistence’.
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The distinction between accumulation and welfare is critical for understanding 
central features of the late colonial establishment of cocoa growing, marketing 
and processing among the indigenous population of the Gazelle Peninsula. As 
noted previously (Chapter Three), wealthy Tolai who had been involved in the 
pre-war increases in copra production and trade were among the first to plant 
cocoa, not always successfully. Indigenous growers with substantial numbers 
of cocoa trees as well as other commercial activities were also involved in the 
first efforts to construct a fermentary utilising Council resources at Ngatur. The 
same people were leaders of the LGCs, established in the early 1950s, who joined 
commercial activities with forms of political power. Their progress occurred 
despite the best efforts of the colonial administration which hoped to restrain 
any advance of the class, which as with international and expatriate capital 
might increase landlessness and proletarianisation.

Despite this intention to limit indigenous capital in cocoa growing, a small 
number of growers owning thousands of trees—often spread over a number 
of landholdings owned and operated under different arrangements—emerged. 
By 1974, 15 per cent of all indigenous-owned cocoa in East New Britain and 
Bougainville was grown using wage labour.125 The extent of other labour-forms 
employed by the most substantial indigenous growers is unknown.126

Initially the format of the TCP assisted in concealing the opposition between 
growers engaged in accumulation and those reproducing consumption at varying 
levels of need. Central to the disguise was the previously noted condition that 
all cocoa processed and sold through the Project remained the private property 
of each grower who registered with and sold to one or more of the Project’s 
fermentaries. That is, distinct ownership conditions—for accumulation and 
consumption—could appear as the same private property rights. At the same 
time as the processed cocoa was secured as the private property of growers, 
Administration objectives regarding land usage—that the crop be grown on 
‘native land’ which could not be bought and sold—and product quality could 
be met as well. That is ‘better control of the product through all stages of 
production from land usage to final processing can be exercised’ if the ‘economic 
unit’ is tied to the ‘existing administrative organisation [Council]’.127

125 Densley & Wheeler Cocoa p. 18, citing Godyn An Economic Survey of Cocoa p. 21. By the early 1970s there 
were labour shortages, so substantial was the drive to plant more cocoa in south Bougainville where there were 
competing demands for labour from the newly opened mine and what John Connell describes as ‘the lure of a 
new cattle industry’. ‘At the February 1970 Busiba Society directors’ meeting a motion was passed that Busiba 
should find labour from outside Bougainville (“Highland labour”) since local labour was in short supply. The 
Society were also willing to construct houses for such labourers….’ Connell Taim bilong mani p. 175
126 In the context of labour exchange in rural Africa, Harold White has pointed to the limits of confining 
analysis of hired labour to wage employment. See Harold White ‘Combining Quantitative and Qualitative 
Approaches in Poverty Analysis’ World Development 2002, vol. 30, no. 3, pp. 511–522. There is no reason 
to believe that the point is any less relevant for rural PNG, and the means by which indigenous capitalists 
obtained labour to work their large holdings. 
127 Allwood A Report on the Tolai Cocoa Project pt 4, p. 1
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However the TCP format also constrained the capacity of the indigenous 
bourgeoisie to accumulate in a potentially important area of commercial activity, 
processing smallholder cocoa. While individual Tolai could establish smaller 
fermentaries, compete with expatriate-owned plantation processors and Chinese 
operations, the centralised production operations of the TCP offered a superior 
alternative. Gaining control of the TCP’s assets became especially important, 
and privatisation of its operations added to the intensity of political tussles as 
self-government approached.

While the colonial administration was driven by uniform development, the 
restraints on accumulation were especially powerful on the Gazelle as elsewhere 
in the colony. Although some barriers remained in place during the accelerated 
development phase of colonial policy, nevertheless by the late 1960s these 
had weakened. During the drive for self-government the tussles between 
smallholders, indigenous capitalists and their respective allies would become 
more obvious, including on the Gazelle. In the early 1970s, shaping the political 
and ideological forms of resolution would occupy national politicians and 
administrators, academics and advisers alike.

In production and processing of coffee in the Highlands similar tensions 
and tussles emerged as colonial policy changed to accelerated development. 
However coffee is sufficiently distinct from cocoa to warrant separate treatment, 
including because for the former the international dimension of the colonial 
administration’s efforts to secure huseholds was much more pronounced. The 
account now turns to the continued expansion of smallholder coffee production 
during the late 1950s and 1960s.

Coffee’s Expansion Sustained

 From the late 1950s coffee production and consumption worldwide entered a 
new phase of sustained oversupply and declining prices. This change occurred 
just as PNG smallholder production was becoming significant. The Australian 
Government and colonial administration responded in several ways to further 
encourage household producers. Three of the most important aspects of the 
support will be briefly outlined here. They were the continuing extension, 
marketing and other local assistance for smallholders, the provision of price 
subsidies for PNG coffee sold into the Australian market and the successful 
efforts of Australian officials who obtained favourable treatment for PNG 
exports to other markets in International Coffee Agreement (ICA) negotiations. 
While these and other measures were largely successful in terms of the aims 
of uniform development, households remaining attached to land at higher 
standards of living, they also undercut one of the stated objectives of accelerated 
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development policy. The more household plantings of coffee expanded, utilising 
fertile land suitable for the crop, the prospects for increasing the large holding 
presence were reduced.

Checking Plantations While Bolstering Smallholders

 After a frantic rush by ambitious owner-occupiers to acquire and establish large 
holdings in the early to mid-1950s price boom, by the end of the decade forms 
of industrial agricultural capital had begun to takeover and consolidate existing 
operations. During the 1960s, this change continued. Without increased prices 
and the inability to extend planting areas, discussed below, only a small number 
of owner-occupiers survived. But even as large plantation and trading firms 
displaced the expatriate settlers they came up against planting restrictions. Once 
the ICA and the overseeing International Coffee Organisation were in place, 
the colonial authorities were required to limit new plantings by explicit and 
implicit processes. New plantings were not permitted even on existing vacant 
plantation land, and extension services for coffee reduced. Within a few years, 
the early 1960s local official support for large holding plantings was stopped.128

However as was well understood in Canberra and the colony, even if it had 
been desired that the policy also applied to smallholder plantings—which 
it was not—nothing could be done to put such barriers in place. The lesson 
from cocoa on the Gazelle had been well learned. In the Western Highlands 
in particular, the 1960s directive from DC Ellis noted in the last chapter that 
households be encouraged to plant continued to be implemented. The third 
phase of smallholder expansion, beyond the initial period of limited plantings 
during the 1940s and early 1950s, and the more substantial increases with 
sustained official assistance in the 1950s, occurred during the 1960s and early 
1970s.

Western Highlands’ smallholders began a decade long expansion which by 
the early 1970s would surpass the previously preponderant Eastern Highlands 
household growers in area and output. The precise degree of this preponderance 
is harder to document but the best available estimates suggest that although in 
1972 there were more growers in the Eastern Highlands, Western Highlands 
smallholders owned more trees (12.2 million as against 8.5 million), planted 
on a greater area (10,775 hectares compared to 7,992 hectares in the Eastern 
Highlands), with an output of 11,804 tonnes by comparison with 8,157 tonnes.129 
While the rate of new plantings slowed during the late 1960s and early 1970s, 
as prices paid to growers either stagnated or fell, the expansion continued. 
Anderson suggests that for all Central Highlands households, in ‘the eight years 

128 Cartledge A History of the Coffee Industry p. 135
129 Wilson & Evans Sample Survey of Smallholder Coffee Producers pp. 2, 8, 11–12 
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to 1974/75 the rate of increase in production was 11 per cent per annum’,130 
which was almost certainly considerably greater for the later starting Western 
Highlands. By the early 1970s the limits to land suitable for growing coffee 
also were being reached in the Highlands and tussles increased, producing an 
outbreak of what was invariably dubbed ‘tribal fighting’ (see Chapter Six).131

The Coffee Marketing Board

 As noted in the previous chapter, once smallholder plantings became substantial, 
Administration attention turned to the need to ensure that processing occurred 
at the highest possible standard. While some smallholders could sell cherry and/
or parchment to nearby plantations, during the 1950s processing facilities at 
many expatriate large holdings were rudimentary also, in line with the general 
state of these operations. As well, the planters were often far from knowledgeable 
about the best processing methods. Early smallholder parchment coffee was 
often of poor, even unusable quality. If initially processed by smallholder 
methods, parchment was then either sold to buyers or transported by individual 
producers to central factories for further drying, polishing and grading before 
being bagged for export.132

By the late 1950s and early 1960s, once transportation improved in the principal 
smallholder growing areas, the presence of buyers—many of them attached 
to the principal processing factories and most important exporting firms—
made it more possible for households to sell their coffee as either cherry or 
parchment. Accordingly cherry sales to the larger central processing factories 
became central to smallholder production and marketing. This accelerated in 
the late 1960s when the Coffee Marketing Board began to restrict the ability of 
expatriate-owned plantations to purchase and process smallholder coffee from 
proximate plantings in their factories.133

With the production increases and growing difficulties selling PNG’s crop 
overseas, there was more pressure to establish a supervisory body within the 
country to oversee local standards and represent the industry internationally. In 
July 1963 legislation to establish a Coffee Marketing Board was passed. In March 
1964 a Board was appointed comprising five grower representatives and one 
public servant, the Director of DASF. There were three expatriate growers and 

130 Anderson An Economic Survey p. 5
131 For claims of increasing threats received by expatriate plantation owners from indigenes seeking 
to takeover plantations, Coffee Marketing Board Archives (CMBA): F/N 217 February 1974–June 22 1978 
Localizing 2/74 RBE Smith ‘Proposal for District Investment Authority.’ 
132 FW von Fleckenstein ‘Observations on Coffee Marketing in the Eastern Highlands’ Yagl-Ambu 1975, 
vol. 2, no. 2, pp. 116–132 
133 CMBA: F/N 158 Registration of Processing Facilities 17/11/67–3/9/72; 11/11/72–30/9/74; 1/10/74–13/7/77
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two indigenes.134 In the CMB Ordinance the possibility for a future centralised 
marketing role for the Board was retained. But initially the Board had other roles 
associated with the existing private buying, processing and export marketing 
structure of the industry in PNG. The most important of these roles included 
allocating to exporters the quotas determined under the ICA so as to maximise 
‘market accommodation for the increasing coffee production of the Territory’.135 
This allocation included balancing exports between the Australian and other 
overseas markets, and issuing licences or registering exporters, buyers and 
processors.

The Board did not have an inspectorial role but became involved in trying to 
maintain standards as coffee quality concerns attained greater significance in the 
late 1960s and early 1970s.136 Checking coffee processing quality was a mixture 
of DASF inspection, primarily for smallholders using small local fermentaries to 
turn cherry into parchment before selling, and exporter testing to ensure that 
coffee sold overseas was of the grade and quality attested to in sales documents. 
But the Board also had an important role through its capacity to refuse 
registration of processors, primarily on the grounds that the equipment and 
facilities being used were inadequate to ensure processing reached a satisfactory 
standard.

Without substantial price incentives, in the late 1960s it became even more 
difficult to maintain the quality of smallholder coffee. It also became harder to 
police cherry sales, to ensure that sellers actually grew the coffee offered for 
sale. The possibility that produce sold had been stolen from growers in turn 
produced a major political controversy, with a subsequent albeit short-lived 
ban against the purchase of cherry in Chimbu District.137

Except at a relatively small number of plantations which produced at a similar 
level, in the PNG Highlands the standards generally attained were lower than 
in Kenya but still as high if not higher than from other countries producing 
what are described as ‘Other Milds’. There was no pressure from exporters 
for state supervised and administered centralised processing—from cherry to 

134 Cartledge A History of the Coffee Industry p. 79 notes that: ‘The two local people were substantial coffee 
growers, accepted leaders and influential in their own coffee growing communities’.
135 Cartledge A History of the Coffee Industry p. 94
136 On 10 February 1972, the Executive Officer to the Board sent a circular letter to all processors drawing 
attention to recent complaints from American buyers of New Guinea coffee. The buyers indicated that during 
late 1971 they had noticed a decline in the quality of ‘Y’ grade, generally smallholder coffee. The US had 
become an increasingly important market, so the Board advised processors if the complaints continued it 
may be necessary to request the Administration ‘to impose stringent export inspections’. CMBA: F/N 158 
Registration of Processing Facilities 17/11/67–3/9/72
137 Cartledge A History of the Coffee Industry p. 161; Sinclair The Money Tree ch. 22, esp. pp. 307–308
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parchment—of smallholder coffee because there was no difficulty selling PNG 
coffee at the existing quality, which was often superior to the best Colombian 
coffee.138

An important component of quality control was the development of factories 
which further processed, graded and bagged coffee purchased from plantations 
and smallholders. The first two central factories not on plantations were Goroka 
Coffee Producers, established in 1958, and Wahgi Valley Coffee Company mill 
built soon after at Banz. Goroka Coffee Producers did not handle coffee cherry 
but only engaged in dry processing of parchment.139

As smallholders produced increasing amounts of coffee and expanded their 
consumption of purchased goods (see Chapter Six), the proportion of household 
grown coffee sold as cherry increased. By the late 1960s and early 1970s, the 
competition among buyers attached to factories and export companies had 
become ferocious,140 and there was a noticeable decline in the quality of coffee 
being offered for export.141 The early 1970s tussles over localisation of coffee 
buying and processing which absorbed governments and all government agencies, 
including the Coffee Marketing Board acted to undercut quality even further as 
more and more small coffee dealers scoured the Highlands for supplies.142

The Coffee Marketing Board in PNG also supervised the export quota arrangements 
required under the ICA. The CMB in concert with the colonial administration 
provided financial support to make possible a stock withholding program which 
became especially important during the 1971–72 marketing crisis.143 With exports 
dominated by four firms,144 overseeing the prices paid to growers by processors 
and merchant firms was a further important role of the CMB.

138 Notes of Interview with Bob Oatley, founder of ANGCO, dated 20/4/90. For a brief biography of Oatley 
and description of the operations of Angco, the most important exporting firm of the late colonial and early 
post-colonial periods, see Sinclair The Money Tree ch. 18. Downs The Last Mountain p. 264 also notes how 
produce from Kenya, Colombia and Costa Rica was established as the benchmark for PNG coffee, stating that: 
‘As a new and comparatively small producer, New Guinea would have to aim for the high quality market 
[which these countries’ coffee represented: SM]’.
139 Sinclair The Money Tree p. 289 
140 For the establishment and operation of another dry factory, associated with expatriate planting interests 
in the Western Highlands which folded under the competition, see Roger Southern ‘“Hagenkofi”—an episode 
of enterprise in the New Guinea Highland coffee industry’ Yagl-Ambu 1974, vol. 1, pp. 39–53; Files of Ulya 
Plantation courtesy of Edith Watts. 
141 CMBA: F/N 138 Board Minutes 10/9/71–5/9/74; 22/6/72 Minutes of Board Meeting—discussion with 
Highland Coffee Dealers’ Association; 28/9/72 Minutes of Board Meeting—discussion on quality control in 
response to reply from Highland Coffee Dealers’ Association.
142 CMBA: F/N 138 10/9/71-5/9/74 Board Minutes 6/12/73 Discussion of Proposed Changes to Coffee Marketing 
Board Ordinance at the direction of the Minister for Agriculture, Stock and Fisheries, Mr Iambakey Okuk.
143 Cartledge A History of the Coffee Industry ch. 30
144 For the number of exporters, and the per cent of total exports each handled in selected years from 
1965/66 until 1990/91, see MacWilliam ‘The Politics of Privatization’ p. 484, Table 1. From the CMB’s 
beginnings in 1964 until Independence in 1975, concentration of exports in the four main trading firms was 
invariably around 90 per cent of the total.
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Price Support for Sales to Australia

In 1954, prices attained a postwar high, reaching US$0.80 per lb for washed 
Mams/Colombian mild Arabica, the yardstick for PNG exports. However from 
the late 1950s until early 1970, the price regularly fell below US$0.50 per lb 
and in 1963 fell to below 50 per cent of the postwar peak.145 Because of rapidly 
increasing production at a rate well in excess of the growth in consumption, 
prices would have fallen even further had not governments in producing and 
consuming countries embarked upon important measures to halt a major decline, 
then place a floor under prices.

Two especially important changes occurred in 1958 which were to affect coffee 
prices for PNG growers. Attacks on US Vice-President Richard Nixon during 
an official visit to Venezuela were important for shifting the official US position 
on international commodity agreements. It was also the year during which the 
Australian Government and its colonial officials began to develop a policy for 
price support to PNG growers faced with falling prices. While the campaign for 
price support most prominently featured expatriate large holding owners and 
officials of their representative organisation, the Highlands Farmers’ and Settlers’ 
Association, once again it was Administration officials and colonial government 
officers based in Canberra who were most important in shaping the response.146 
Their action was driven first and foremost by the policy of uniform development, 
for which the increasing significance of smallholder coffee growers was critical.

Preferred access to the Australian market was seen as integral to development 
in the colony. Further it would not be ‘tape recordings of the anguished squeals 
of Territory planters’ which would decide the extent of Australian support 
but ‘the efficiency of Territory industries’.147 Well aware that efficiency would 
be assessed through a process involving the Department of Trade, as well as 
the Tariff Board and Treasury, which might tend to scrutinise applications for 
assistance by formal economic criteria, Hasluck was effectively shifting the 
ground so that any claim for support would be biased towards smallholder 
production whose efficiency was not so easily ascertained.

While the 1958 Goroka coffee conference was not attended by either Hasluck or 
some of the main Australia-based manufacturers, the seriousness of the situation 

145 Cartledge A History of the Coffee Industry p. 324, app. 30
146 Hasluck A Time for Building p. 295, citing a 15 April 1958 Minute responding to a memorandum from 
the Administrator in Port Moresby.
147 The ‘anguished squeals’ expression is Hasluck’s, taken from his 15 April Minute. In November 1957 a 
delegation from the HFSA had visited Canberra regarding the looming difficulties of marketing PNG coffee, at 
this time still primarily from large holdings. Subsequent to this meeting, Minister Hasluck announced ‘that 
the marketing of all PNG primary products was “under review”’ (Sinclair The Money Tree p. 232). Similar 
appeals had come from large holding cocoa producers, which resulted in the April 1958 Cocoa Conference in 
Rabaul. See also Cartledge A History of the Coffee Industry p. 29
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was given extended consideration by a large gathering. At the conference, the 
difficulties, as well as the proposed solution, were primarily couched in terms 
of selling PNG’s output of mainly plantation-produced coffee in the Australian 
market.148 During 1959, as the international problem of excess coffee beyond 
demand deepened the Department of Territories was directed by the Minister to 
facilitate further talks between growers and coffee buyers in Australia.

The Administration and the Department of Territories conducted research into 
the availability of markets overseas, and the Australian Trade Commissioner 
Service plus other Australian agencies were asked for assistance in the 
international search. A Commonwealth Bureau of Agricultural Economics 
survey was proposed, while it was recognised that little suitable information 
would be available on smallholder production. The Survey, conducted in 1960 
and reported in 1961, was therefore primarily concerned with large holding 
production and extremely limited in scope given how few plantations had either 
substantial numbers of bearing bushes or adequate records of operations.149

The Survey readily took up what was to become the official Administration and 
Australian Government position which emphasised the significance of coffee for 
indigenous advance,150 and led to a reference to the Tariff Board emphasising the 
need to assist PNG growers. The terms of reference emphasised the developmental 
objective of the request, citing ‘the Commonwealth’s responsibility for the 
Territory of Papua and New Guinea’ as the primary matter to be considered in 
deliberations about a request for renewed protection.151

While the Tariff Board deliberated, in August 1961 the Coalition Government 
announced a temporary by-law arrangement which was designed to encourage 
manufacturers to source green bean from PNG rather than from other producing 
countries, including East Africa. The by-law remitted duty to importers of raw 
and kiln-dried coffee from the latter if 28 per cent of their requirements were 
sourced from PNG.

148 ToPNG Report of the Coffee Conference held in Goroka from 19th to 22nd January 1959 (Port Moresby: 
Unpublished paper, February 1959); Cartledge A History of the Coffee Industry pp. 28–32; Sinclair The Money 
Tree p. 233 
149 Cartledge A History of the Coffee Industry p. 46; Bureau of Agricultural Economics The Coffee Industry in 
Papua New Guinea (Canberra: Government Printer, 1961) Summary
150 Bureau of Agricultural Economics The Coffee Industry p. 10
151 As Sinclair The Money Tree p. 237 notes, there were important personal ties between senior 
Administration personnel and top officials in the Department of Trade. Bill Conroy, chief of the Division of 
Extension and Marketing in DASF had been a student of John Crawford, formerly lecturer in economics at 
the University of Sydney and head of the Department of Trade when the request was made for a Tariff Board 
Report. Conroy had another important contact in the Department, whom he persuaded to visit PNG and see 
the difficulties of ‘buying this native coffee’. Conroy became one of three colonial officials to give evidence 
before the Tariff Board. 



5 . Accelerated Development

201

The 1962 Tariff Board Report made clear that it also took the developmental 
role seriously.152 In the Board’s summary of the arguments advanced for 
‘increased protection’, two of the eight emphasised the importance for economic 
development of coffee growing ‘in certain areas’. Argument five repeated 
the line which also was stressed in ICA negotiations being conducted almost 
simultaneously (see below).153

Economic development is lagging behind political, social and 
administrative advancement in the Highland areas of New Guinea. If 
coffee production can be put on a reasonably sound basis, this imbalance 
in development can be overcome.154

The Report’s conclusion left no doubt as to which directions the Board’s 
recommendations would take, drawing particular attention to the Trusteeship 
clauses of the UN Charter which:

commit Australia … to the “political, economic, social and educational 
advancement” of the inhabitants of Papua and New Guinea. The ultimate 
aim of such advancement is the independence and self-government of 
the Territory.

The full contribution of any one activity, such as coffee growing, towards 
“advancement” cannot be exactly measured because this advancement 
has many intangible elements. The Board considers, however, that the 
coffee industry materially aids advancement. It augments the Territory’s 
export earnings, provides employment for its inhabitants, and, with 
the capital it attracts, stimulates the development of many native 
communities.155

At a time when indigenous smallholder production still lagged behind that of 
large holdings, it is unsurprising that the Report did not place more emphasis 

152 CoA Tariff Revision: Tariff Board’s Report on Coffee (Canberra: Government Printer, 27th April 1962). 
Subsequent accounts of the Board, written by insiders and academics alike, have entirely missed the 
significance of either the 1962 or subsequent 1966 Inquiries into PNG coffee production and marketing. 
The developmental underpinnings of Board deliberations and decisions either for Australia or PNG do not 
figure in these accounts. See: Leon Glezer Tariff Politics Australian Policy-Making 1960–1980 (Melbourne 
University Press, 1982); Alf Rattigan Industry Assistance the Inside story (Melbourne University Press, 1986); 
Kym Anderson and Ross Garnaut Australian Protectionism Extent, Causes and Effects (Sydney: Allen and 
Unwin, 1987) esp. chs 2–4. Perhaps surprisingly given Garnaut’s long association with PNG as a government 
adviser, in a section headed ‘Australia’s trade with developing countries’ (pp. 17–27) Australian Protectionism 
does not mention either Tariff Board hearing or the Reports. Nor does the subject appear in Chapter Four on 
‘Protection to the 1970s’.
153 See also the Commonwealth’s Submission to the July 1962 United Nations Coffee Conference which 
stressed the relationship between encouraging the indigenous growing of coffee to the terms of the UN 
Trusteeship Agreement. Cartledge A History of the Coffee Industry p. 291
154 CoA Tariff Revision p. 5
155 CoA Tariff Revision p. 13
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upon household output of coffee. Nevertheless the Report noted that coffee was 
not only a significant cash crop for smallholding growers, but also important in 
extending the consumption of purchased goods (see Chapter Six).

To the global support given to coffee prices worldwide by the 1962–63 ICA, 
the Commonwealth Tariff Board recommended continuing duty free access to 
Australia. The Board also recommended retaining the by-law conditionality 
for importers sourcing coffee from other countries, which provided for the 
remission of import duty to any importer who sourced 25 per cent or more (but 
less than 30 per cent) of total requirements from PNG. Sourcing 30 per cent or 
more of coffee from PNG would be rewarded with a remission of five pence per 
lb, or the entire amount dutiable on green bean from other countries. The Board 
also recommended increased duties on roasted coffee, thus encouraging greater 
import of green bean by roasters operating in Australia.156

In rejecting a bounty scheme for PNG coffee exported to Australia, the Tariff 
Board drew attention to the difficulty of administering such an arrangement in 
the absence of any marketing authority in the colony. (The former Secretary of 
the Department of Trade [Sir] John Crawford had earlier provided his opinion 
on the need for a marketing board to the HFSA.)157 While the Tariff Board’s 
recommendation that a marketing board might be established with a sole-seller 
role was not taken up, over the next year discussions took place in Australia and 
PNG about the formation of such a body (see above).158

The 1962 Tariff Board Report suggested that the operation of its recommendations 
should be reviewed in two years, so in November 1964 this was done, under 
identical terms as had been used for the 1961 reference and subsequent Report. 
With an ICA in place holding up prices internationally there was reduced 
opposition to the measures adopted in 1962. The Tariff Board concluded that 
over the period since the 1961 examination had been conducted, the coffee 
industry had become of even greater importance in helping the Commonwealth 
meet its trusteeship obligations for PNG. In particular, the Board noted that in 
addition to the employment and self-employment role for indigenes on large 
holdings and their own smallholdings, coffee had an even wider effect.

The industry has also made a profound social and economic impact 
on numerous highland communities, by introducing cash cropping to 
many primitive groups and by serving as a medium for extension of the 
Administration’s influence.159

156 CoA Tariff Revision p. 15
157 Cartledge A History of the Coffee Industry p. 72 
158 Cartledge A History of the Coffee Industry chs 10, 11
159 CoA Revision Tariff Board’s Report on Coffee (Canberra: Commonwealth Government Printer, 15th July 1966)
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The positive effects of the present tariff arrangement, according to the Tariff 
Board, were to increase the proportion of PNG coffee consumed in Australia, 
and influence (ie raise) the prices paid for exports to Australia. Accordingly the 
Board recommended only a minor change in duty payable as well as a change 
which would simplify and expedite payment, and speed of receiving refunds. 
The change in duty brought down to 30 per cent the total coffee imported from 
PNG by any firm before it received a full remission of duty on coffee from other 
countries.

Although total exports of PNG green bean to Australia continued to increase over 
the next decade at the same time the proportion exported to the metropolitan 
country declined. The price benefit of Australian tariffs became less and less 
important while by comparison the importance of prices obtained on exports 
under the ICA agreement countries increased.

In addition to the support given to PNG growers for exports to the Australian 
market, the metropolitan government and colonial administration also joined the 
international drive for price support. PNG producers benefited from the prices 
which flowed from action taken at an international level and for imports into 
Australia, without suffering the most important of the production constraints 
forced upon growers in other countries. Smallholder growers in particular were 
sheltered by the actions of colonial officials which made continuous expansion 
of household plantings and output increases more likely.

The International Coffee Agreements

The first ICA160 was reached in 1962–63, then renegotiated in 1967/68 with 
further measures taken to deal with the surplus stocks crisis of 1971/72.161 During 
the initial negotiations, the renegotiations and surrounding circumstances 
Australian government and colonial officials as representatives of the coffee 
industry in PNG constantly constructed their role as trustees, acting on behalf 
of the majority of growers who were smallholders.162

Under the ICA, price support occurred through the provision of official and 
unofficial subsidies, in the forms of development aid and higher prices paid 
by consumers in the industrial countries. The higher prices were secured from 
1964 until 1972 through an export quota arrangement specified under the 
ICA, and overseen by the ICO, whose operations were in turn closely watched 

160 The following description is a necessarily abbreviated version of a more detailed account. See my 
forthcoming ‘The International Coffee Organisation: Cartel or Development Agency?’.
161 Cartledge A History of the Coffee Industry chs 18–29 provides the most substantial account of this period 
from the perspective of a colonial official who considered himself as acting on behalf of PNG.
162 Cf. Stewart Coffee ch. 13 where the ICA is given a central role in the ‘underdevelopment’ of the PNG 
coffee industry. 
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by exporting and importing member countries. The principal purpose of the 
subsidies to coffee prices, for governments in both producing and consuming 
countries, was to promote economic and political development when there was 
general concern about political instability and impoverishment. The particular, 
specific concern was that either or both of the last conditions would provide 
favourable circumstances for the advance of socialism, specifically of the Soviet 
Union-backed variety of ‘Communism’.163 In addition to the internationally 
constructed means of lifting prices, further efforts were also taken by 
governments in producing countries, as with the tariff subsidies for PNG coffee 
exported to Australia just discussed.164

As had been the case for several hundred years, coffee consumption after 
World War II remained primarily centred in the industrial countries, although 
in a small number of producing countries, including Brazil, coffee drinking 
absorbed a substantial proportion of the local crop.165 This condition, where 
production and consumption took place in distinct countries and regions of 
the world, increased the volatility of the global coffee market by making it 
harder to construct political conditions for matching supply with demand. 
Climatic conditions, especially frosts and droughts in the main growing regions 
of the world’s largest producer, Brazil, also regularly exacerbate supply and 
price movements. Most importantly, the twentieth century predominance of 
smallholder production and the limited desire as well as capacity of governments 
in producing countries to check further plantings and thus control output 
introduced an additional, new element of instability into the international coffee 
market, as well as the global political economy.166

Re-opening of European and other markets after World War II boosted 
global demand, while at the same time colonial as well as other governments 
embraced expanded coffee production, mainly by smallholders, as an important 
component of postwar development objectives. Two severe frosts during 1953 
and 1955 in Brazil, then producing at least 80 per cent of total world supply, 
plus an increased demand while new plantings came into production resulted in 

163 For the regular use of the capitalised expression during the period, see Richard M Nixon Six Crises 
(London: WH Allen, 1962) pp. 183–234.
164 One version of these efforts is provided by Robert Bates Open-Economy Politics: The Political Economy of 
the World Coffee Trade (Princeton University Press, 1997). 
165 As Mauricio A Font stresses, coffee production and consumption also was important in the political 
economy of Brazil’s industrialisation. Coffee, Contention and Change in the Making of Modern Brazil (Cambridge, 
Mass.: Basil Blackwell, 1990)
166 By way of illustrating the difficulties of reducing total coffee output when smallholder production 
predominates, Mark Pendergrast Uncommon Grounds: The History of Coffee and How It Transformed Our World 
(New York: Basic Books, 1999) pp. 275–276 cites a British coffee exporter writing from Kenya in 1960: ‘To 
millions in this Continent [ie. Africa: SM], coffee means the difference between too little to eat or enough …. 
To any smallholder having three acres … it would take a great deal of filtered economics, plus a gun, to begin 
to persuade him to cut production’.
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the price boom which as shown in Chapter Four was so important in stimulating 
coffee growing in the Central Highlands of PNG. However by the late 1950s, 
oversupply once again dominated global markets.

The price fall was especially significant for policy makers in the USA, by far 
the largest market for coffee.167 Falls in coffee prices, which were central to the 
living standards of millions in Latin America limited the capacity of people 
in the region to consume US goods.168 This in turn increased pressure for local 
manufacturing industries to be supported, along the lines of ideas promoted 
by the Economic Commission for Latin America, in particular Argentinian 
economist Raúl Prebisch.169 Out of the US recognition of the developmental role 
of coffee came the policy shift toward Latin America and commodity agreements 
noted above.

In 1961 the Kennedy Administration publicly reversed the previous government’s 
opposition to international commodity agreements, with the result that years 
of producer efforts to regulate exports were suddenly supplanted.170 In 1962, 
predicted coffee surpluses over the next five years were expected to drive prices 
to the lowest point since the late 1940s. By September of that year, 54 exporting 
and consuming countries signed the ICA, to come into effect on 1 October 1963 
and last for five years.

Between 1963 and 1972, the ‘principle effect of the Agreement was to raise and 
stabilize prices’,171 ie prices were generally steadier at a higher price, which 
also made it possible for producing countries to further expand output even as 
stocks continued to increase. While there remain arguments about the wisdom 
of such commodity agreements, assessments closer to events have concluded 

167 In addition to the ICO History of Recent International Coffee Agreements, the following section draws 
heavily upon Nixon Six Crises esp. ch. 4 ‘Caracas’; SK Krasner The Politics of Primary Commodities: A Study of 
Coffee 1900–1970 PhD thesis Harvard University (1971); Bart Fisher The International Coffee Agreements: A Study 
in Coffee Diplomacy (New York: Praeger, 1972); World Coffee Information Center (WCIC) Thirty-Four Years of US 
Coffee History (Washington, D.C.: Samuel E Stavisky and Associates, 21 April 1974); Jos de Vries International 
Commodity Agreements: A Losing Proposition Unpublished Paper, November 1979, Annex 1 ‘The History of 
International Action in Individual Commodity Markets’ pp. 3–6 ‘Coffee’; Stephen G Rabe Eisenhower and Latin 
America: The Foreign Policy of Anticommunism (Chapel Hill: The University of North Carolina Press, 1988). 
168 WCIC Thirty-Four Years pp. 26–27; Pan-American Coffee Bureau Impact of Coffee on the U.S. Economy 
(New York: Pan-American Coffee Bureau, c.1963); WCIC Economic Impact of Coffee: How the International 
Coffee Agreement contributes to the progress of developing countries and the United States (Washington, D.C.: 
Pan-American Coffee Bureau, c.1968)
169 Rabe Eisenhower and Latin America pp. 74–75
170 ICO History of Recent International Coffee Agreements pp. 6–38; WCIC Thirty-Four Years pp. 14–18
171 Stephen D Krasner ‘Business Government Relations: The Case of the International Coffee Agreement’ 
International Organization September 1973, vol. 27, Issue 4, p. 501. Subsequently, from the late 1970s and in 
different global conditions, the effect of the ICA and other commodity agreements have been subject to a plethora 
of examinations. See de Vries International Commodity Agreements; Takamasa Akiyama and Ronald C Duncan 
Analysis of the World Coffee Market (Washington: World Bank, 1984); United Nations Conference on Trade and 
Development Studies in the processing, marketing and distribution of commodities: The processing and marketing 
of coffee: Areas for international co-operation (New York: United Nations, 1984); Bates Open–Economy Politics.
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that not only did the ICA dampen price variability, it prevented a major price 
fall and in so doing benefited producing countries and coffee producers. In 
more specific terms, the US Government also saw economic pay-offs as a device 
for securing Latin American diplomatic support, particularly for action against 
Cuba.172

During the late 1950s and early 1960s the Australian Government too had 
concerns about prices for coffee prevailing on international markets, noted 
above. One long-term consequence of the marketing shortfall was to push 
the most adventurous trading firms, including Colyer Watson that held a pre-
eminent position among exporters,173 to search for long-term international 
markets for PNG coffee. By the mid-1960s more than half of PNG exports went 
to northern hemisphere markets, and the proportion of coffee marketed in 
Australia had begun a permanent decline.174 International price support became 
proportionally more important than Australian subsidies.

While PNG was still a very small exporter, there was concern in the colony and 
in Canberra about the possible implications of an ICA.175 With the fear that an 
ICA could limit further, particularly smallholder, increases Australian officials 
became heavily involved in ICA negotiations. The constantly repeated theme of 
the involvement was that PNG was an exceptional case of not just ‘a developing 
country’ but a UN Trust Territory. In particular, with limits already in place on 
further expatriate land alienation, assistance to the industry was vital when 
‘coffee is the only proven economic crop available for development activity on 
any worthwhile scale’ in ‘the isolated highlands’.176

The Australian negotiators ultimately succeeded in having PNG exports given 
favourable treatment under the first ICA. The delegation obtained US support 
for a position which became known as netting. Under this formula, Australian 
consumption and PNG production were to be calculated together, with PNG 
exports only being subject to quota once they exceeded Australian imports. 
Because of the limited Australian market for the type of coffee produced in PNG, 
the formula would permit exports to other countries while Australia continued 

172 Krasner ‘Business Government Relations’ p. 502. The connection between economic and political 
development was, of course, a broader concern of US government officials, academic advisers and others due 
to events in Europe and Asia, especially Vietnam. See SP Huntington ‘Political Order and Political Decay’ 
World Politics 1965, vol. 17, no. 3, pp. 386–430; Huntington Political Order in Changing Societies (New Haven: 
Yale University Press, 1968); Robert A Packenham ‘Political–Development Doctrines in the American Foreign 
Aid Program’ World Politics January 1966, vol. 18, no. 2, pp. 194–235
173 Sinclair The Money Tree ch. 18; Interview Bob Oatley 20/4/90
174 Cartledge A History of the Coffee Industry p. 318, app. 25. The shift away from Australia as the 
principal market for PNG coffee was unanticipated just five years earlier when the Commonwealth Bureau of 
Agricultural Economics claimed: ‘For several reasons the Australian market appears likely to continue as the 
principal outlet’ (The Coffee Industry in Papua New Guinea p. 107). 
175 Cartledge A History of the Coffee Industry p. 86
176 Cartledge A History of the Coffee Industry p. 88



5 . Accelerated Development

207

to import Robusta and Arabica coffee from other sources. The ICA was ratified 
in late 1963, with Australia and PNG joining the ICA as a single importing 
member.

While the quota system had at its centre commitments by members to restrict 
further increases in production, it was easily concluded by Australian officials 
that ‘this was most difficult under local conditions’.177 Thus commitments made 
under this provision of the ICA, however well intended, could never be applied, 
especially to the continuing smallholder expansion described above. Banning 
any further leasing of large holding land was easier to effect, with the result that 
there was continued criticism within the colony, particularly from expatriate 
planters of the ICA and the Administration’s acceptance of its terms. 178

For PNG growers, especially smallholders, the best subsequent assessments 
suggest that the ICA prevented further substantial falls in prices throughout 
the 1960s.179 As was also demonstrated in the early 1970s overproduction crisis, 
quantities sold and prices obtained in non-member markets (Annex B countries 
under the terms of the ICA) were ‘meagre and unprofitable’.180

Perhaps the best test of the consequences of the ICA, at least for the rest of 
the colonial period, was the continuing increase in PNG exports to consuming 
member countries other than Australia.181 In each case, these were primarily ICA 
member country (Annex A) markets. By 1965/66, total exports were not only 
almost double what they had been during the earlier ICA negotiations, more 
coffee was sold to other countries than to Australia. By 1969/70 exports to the 
USA alone were greater than to Australia.182

However even as the proportion of PNG coffee sold to Australian manufacturers 
declined, the volume grew as the metropolitan market increased in size. Exports 
from the colony to Australia almost doubled between 1963 and 1968, as exports 

177 Cartledge A History of the Coffee Industry p. 100 
178 Sinclair The Money Tree pp. 240–241 details the opposition from planters to the ban on new acreages 
being leased for plantations, while the Administration claimed it could do little more than reduce further 
extension work ‘designed to increase village coffee growing’. 
179 Cf. Ian Downs’ 1994 statement in Sinclair The Money Tree p. 240, regarding the outcome which was 
‘to cut a long story short, we won in the beginning, and we went on winning’ with the more cautious but 
nevertheless similar assessment made by officials in Australia and PNG when ratification of the terms of the 
1962–63 ICA was being considered in Cartledge A History of the Coffee Industry pp. 107–110, and Stewart 
Coffee chs 11–13. Cartledge also reports (p. 189), that during discussions regarding ratification of the 1968 ICA, 
official calculations in Australia and PNG were that the ICA had produced price levels 20–30 per cent higher 
than they would have been without an ICA. 
180 Cartledge A History of the Coffee Industry p. 108. The principal Annex B importing countries were 
Japan, Poland, USSR and South Africa.
181 Sinclair The Money Tree ch. 18, Downs The Last Mountain ch. 16
182 Cartledge A History of the Coffee Industry p. 318, app. 25
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to the USA exploded, from 20 tons to 5,000 tons.183 The enlarged volume sold 
to Australia was secured partly as an effect of the price advantage given to PNG 
coffee under reformed tariff arrangements (discussed above).

However the 1968 ICA extension provided no major improvement in PNG’s 
quota position, despite the continuing growth in production. Nevertheless 
despite the original misgivings Australia eventually ratified the extension to the 
ICA as an importer with its position extended to PNG. PNG was to be allowed 
to export up to the amount of total Australian imports, even as these increased. 
That is, unlike countries where there were to be actual reductions in production, 
breathing space was retained for PNG to continue increases, albeit under even 
greater international scrutiny. It was anticipated that the crunch would come in 
1972 or 1973, when PNG exports would surpass Australian imports. Once again, 
as with the initial joining of the ICO, the official assessment was that PNG would 
benefit by Australia’s membership.184 Nevertheless a major crisis did envelope 
the coffee industry from late 1971 into 1972.

Conclusion

During the 1960s there was an important change in the overarching development 
policy for PNG. A faster pace of economic growth was encouraged with the 
exploration and proving process for a massive copper and gold mine at the 
forefront of means by which development would occur. Encouragement was 
given to large holding owners, especially indigenes who produced copra and 
cocoa to further increase production. Overall the rate of economic growth 
became substantial.

However two main features of the changes relied upon the effectiveness of the 
earlier uniform or even development policy phase. Firstly, what had occurred 
by way of improvements in health and household production for immediate 
consumption from the late 1940s onward provided a substantial platform for 
accelerated development. Secondly, even as accelerated development became 
the central policy position, the colonial administration continued to provide 
support in key areas along the lines required by uniform development. 
Household producers expanded production of the crops which had been at the 
centre of the earlier policy position, including coffee and cocoa discussed here. 
As the next chapter shows, the domestically marketed production of other crops 
also continued to increase, to such an extent that from the 1950s there was a 
major growth in local markets as well as in the consumption of imported food 
including rice.

183 Cartledge A History of the Coffee Industry p. 318, app. 25
184 Cartledge A History of the Coffee Industry p. 193
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However by the end of the 1960s and into the self-government period prior 
to Independence in 1975, there were signs that the scheme of smallholder 
production had begun to reach important limits, including of land. As well, 
growth began to produce its inevitable corollaries of unemployment and disorder 
in urban and rural areas. With a major change in ideas about development 
affecting domestic politics and public policy, the transition to self-government 
and then Independence was fraught with uncertainty about what should occur. 
Development policy became a contested terrain, at the centre of which was the 
opposition between households in occupation of smallholdings, producing for 
immediate consumption as well as markets, and the ambitions of the indigenous 
capitalist class to extend its reach. The next chapter considers the main features 
of a period when all the contestants wanted development, even if they were 
divided on what it might mean.




