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To: Under Secretaries Committee

From: Franklin Haydn _!illiams, The President's Personal
Representative for W,icronesian Status Negotiations

Subject: Micronesian Status Negotiations

In response to Dr. Kissinger's Memorandumof November I, 1972,

I am submitting my reassessment of the Micronesian Status question

and my reco_mendations for the next steps to be taken in the

•negotiating process.

I. Summary _-_ /__o ____'_.-/_[/

I!. Backo_round.

A. U.S. lleootiatino Objectives: To find.an amicable

solution to the question of Micronesia's foture political status

that will satisfy the USG's legal obligations to the United

Nations and serve and protect basic United States interests in

the Pacific. The U.S. minimums as set .forth in my instructions -

•. are:

__4__I__-____:U_ PRO- (I) U,S. controlover Micronesian foreignaffairs.
V;3:0;_;3 07 E'.Oi_"_5o= BY : :

[_A2BA:CAA. °'_,'°'_ (2) U.S responsibility for Micronesian defense_..._._.._ CHIEF, • .
D'_/',NC,_ O,F'SZOUR;TY, DOt "

S_NEP:_,,i,. . . (3) The right of the United States to use Micronesia

__ry purposes. ,,..

(4) Denial of the area to the military forces of
third parties.

(5) Survival of U.S. base rights and security
arrangementsin Hicronesia in the event of termination.

B. .Reviev;of recent rounds of neeotiations:

(1) The current phase of the negotiationsbegan in

, =Io- 432130



Hana, r,_aui in October 1971 following the rejection by the Congress

of Micronesia (COM) of the A.'._erican Commonwealth proposal put

forward in May 1970. The Hana talks broke an impasse and

produced understandings in principle in a number of important

areas. Remaining differences were also identified.

(2) The Palau talks in April 1972 led to preliminary

agreements on the nature of a future relationship between

Micronesia, and the United States, Micronesian self-government,

U.S. authority over foreign affairs and defense, and the right

of either party to unilaterally terminate a future agreement
e

under certain pre-negotiated conditions. Preliminary financial

discussions were also held. The Micronesians requested

• $I00,000,000 annually. The U.S. Delegation infor_ed the

V,icronesians that the two sides v;ere far apart in. their thinking
.................... a_ / " J L .j

on the level of a future U.S. financial commitment to Micronesia ................

" " " _..... ".......... (3) The !.:ash'ington-1:-ail_S of "July[Au-gu-st1972 ...........

resulted in an agreed partial draft Compact of Free Association

covering V,icronesian self-government, U.S. foreign affairs and

defense responsibilities and preliminary agreements on U.S.
#

minimum land requirements. The United States presented language

for a finance article without including specific figures.

(4) The Barbers Point talks of September-0ctober 1972

ended with no further progress being made toward completing a draft

__,___ Compact. Issues centered around the role and future intentions of

ZC:.A.%S_FI_D/T_E_EASEDCt_e'Micronesian Joint Future Status Committee (JFSC), the failure

Italy'so:: _.o. _.2356 B_f the C0Mto endorse the provisions of the partial draft ComPact,

1.11;L._23:'t O:_: SZ'CURI'_'Y, DOI :_

| . ,



:i

and the significance of the COMresolution authorizing and

directing the JFSC to conduct negotiations with the United

States regarding the establishmept of Micronesia as an

independent nation while continuing negotiations toward

Free •Association. Given the circumstances set forth in

my letter of October 27 to the President, the U.S.

Delegation decided not to go forward with the drafting of the

remaining titles of a draft Compact. Both sides agreed to a

temprary recess to permit both parties to review their positions

before proceeding with the negotiations.
o

C. Marianas Separate Status Question.

(1) The Marianas District for the past lO years has

favored a close and permanent association-'with the U.S.

(2) In April, 1972 the Mariana Delegates on the JFSC

asked whether the United States would agree to separate 1_alks

with the Marianas. The U.S. response was affirmative.

(3) The C0_,Iand the JFSC has not formally accepted

the decision of the Marianas to negotiate with the United States

for a separate settlement. Legally and by precedent, the United

States has the right to negotiate with the Marianas Dfstrict a_d "

has so informed the United Nations.
i

(4) The Marianas District Legislature has formed a

Mariana Future Status Com_missionand the first round of talks

has been •tentatively scheduled for December 1972 in Saipan.

__'_r..._w_.___-__j_._____L_j-,).,.-RPRO-
.... ,,Z233@ BY
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III. Current Situation

A. The question of the TTI_I's future status has now

become the dominant political issue in Mic_onesia. Among

the politically elite pressures are rising for an early

settlement, although this has not yet spread to the masses

of the politically illiterate. There is increasing evidence,

however, of a hardening of Micronesian attitudes and demands,

demonstrated in the swing of more sophisticated opinion away

from close association with the United States towards complete

independence. The iminent independence of New Guinea will

focus increasing worl_and'Un.ited Nations attention on the

TTPI. In these circumstances time may _ working against U.S.

i nteres ts.

B; Other factors create a growing complexity in the

negotiations. Among these are: traditional Micronesian

disunity, with continuing district rivalries, antagonism and

separatist sentiments; growing xenophobia and hostility toward

the U.S. trust administration; fear and suspicion of the U.S.

military requirements; centralization of responsibilitY for the o

future political status question in the COM,which nevertheless

cannot speak clearly for the districts; and a growing level of

Micronesian material and financial expectations.

[o- 43 :133
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IV. Reassess_,_entof the U.S. _,=,_otiating Position
A. In the face of the foregoing,

the United States has been pursuing two courses

simultaneously. Free Association for Micronesia and a

separate settlement leading to a'permanent political

• association of the Marianas with the United States. Basic

i. _" U.S. objectives (See_k_ A above) reflecting the extent of

U.S. interests in Micronesia remain sound and can be

satisfied within the framework of a separate agreement with

the Marianas and Free Association with the remainder of

Micronesia. The former in particular, if successfully

negotiated, will Satisfy the most important U.S. military

land requirements set forth in my instructions.

13. Free Association with the rest of Micronesia

offers the best p,_ for satisfying both U.S strategic

interests and Micronesian aspirations. It is not clear at

this _ime,--ho\.,/e-ver,i#hether--the U.{. po-sitions°n finance

................... and termination _illbe_cc-eptable tb _he_i-cronesians ............

The first U.S. negotiating position should remain Free

Association with full authority over foreign affairs and
• !

defense vested in the United States and responsibilities .

4_,r_S]rI_)/ ........ _._f_o._ internal self-government bested in the future Government

_',° •_,. _::_.3_ ;of Micronesia
"-" _...... ',J, C_"HZF,

b_J_,_:.,r--_.S_C.UR_% DOl • C. Independence is a new and important element in the

_ L_n Otiating picture. It is amply clear that, "independence",

'while it does not have broad based support among the Micronesian

people, does have influential anc_articulate backers. Just the

word and the images it conjures up have a great deal of natural

5
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attraction. The independence advocates are attempting'to

appeal to a variety of groups with the ultimate aim of

defeating Free Association. It is difficult to estimate

• its strength and prospects, but the independence element

in Micro nesia is a tangible and serious threat to success-

fully negotiating free association. If possible the in-

dependence issue should be defused• The critical question

is the best course to be followed on the independence issue

in order to enhance the prospects for successfully negotiating -

a Compact of Free Association.

V. Immediate Courses of Action•

A. Resumption of the talks with the JFSC.

(I) The issue here is one of timing, procedures and

substance• Should the U.S. agree to meet again for a seventh

round of talks prior to the January session of the COM? Should

...... . the U.S. continue the joint negotiating-approach-w_,, _,_ u,_,
i ......

And should the U.S. proceed with the negotiations in the absence

of a definitive position on the independence option?

(2) At the conclusion of the Barbers Point talks,

the Micronesian Delegation stressed the urgency of completing

the negotiation of a draft Compact of Free Association and

stated that "we agree to this adjournment in a spirit of

continuing cooperation and hope, but also with a sense of the
,

great urgency of reconvening soon for another and final effort

._o Dr_ ' out work to conclusion

g "_' _ _. !23.53BY-'"_'..... (3) In private conversations, the Chairman of the (0-_]_[_3_
•_,-_,_,,,TY, DOI
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_licronesian •Delegation expressed his concern over the growing

strength and effectiveness of the anti-American, anti-military,

• and anti-Free Association campaign being waged inside and

outside the Congress. He argued that the best counter to

this influence wouid be the early completion of a draft Compact,

one that would be acceptable to the majority of his Committee

and one which they could support before the COM. He said

further that a majority of the llicronesian Status Committee

had finally realized that they had to stand together against

those, even within their own coi_mittee, who wanted to abort

or at least delay the negotiations for Free Association•

To do this he urged that t_e talks be resumed as soori as

possible and strongly suggested that it would be in our

interest to hc)Id them before the end of the year.

(4) There are arguments for and against an early

• ..... resumption of the talks and foreseeable risks either way.

There is value in the firs't place in maintaining momentuman'd

the pattern of progress established over the past year• A

delay of five or six months between Barbers Point and the end

of the Micronesian Congressional session in March could work

to our disadvantage• It is also important to work cooperatively

with and strengthen the position of the pro-Free Association

members of the JFSC. The rapport that has been established is

a Valuable psychological asset which could be dissipated if the

-_,-_,J-____ ! _i_',%S_,i_:Wer_e_to refuse their request for an early meeting•

BA:_.I_.:_AA. [;._SW:.J,C_4_ZF, (5) It should be recognized at the same time that
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tile remaining titles to be negotiated-especially ___
applicability of U.S. laws, and termination - will be difficul t ,

and there is a distinct possibility that agreement on these

questions will not be possible. Failure to complete a draft

Compact on the eve of the COMJanuary session might be more

harmful than not meeting at all. The pro-independence faction

could capitalize on this situation and renew its call for

independence as the only acceptable alternative for Micronesia.

(6) Conversely, there is a danger that the COMwill
P

not give great, support to the concept of Free Association in the

absence of a completed draft Compact, and they may direct the

JFSC to insist upon amendments of the three already negotiated

titles so as to conform them with the six points of the Ponape

letter,or give the Committee binding inst;:uctionswith respect

•to a minimum annual payment or a min_n}umperiod after which

unilateral'terminationwill be permissible. Also there will
--,.-.. .- -..

probably be a negative reaction in the COH if the United States

were to meet in December wi'th"the Marianas but not the JFSC. In

addition there are politicaladvanatages in terms of our attempting

to make one more effort to reach agreement in advance of the sched: "

uled UN Visiting Mission to Micronesia in February 1973.
,o__

(7) On the basis of public and private statements

by the Micronesian Delegation, it would appear that they now

wish to put the independence alternative aside at least for

the time being. Their position on this question shifted at .I

Barbers Point from their opening positive declaration on the

need for a negotiated independence option to their.final
(o. 432137

statementwhich said "- - an effort to deal in depth with
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the alternative status of independence at this time would be

diversionary and premature." _._e statement went on to say,

.j"priority should be given to continued good faith efforts by

both delegations to complete promptly a draft Compact of Free

•Association• If this effort is unavailing or unproductive, it
% ..

will be necessary to focus on the alternative without .further

delay." The Chairman of the Micronesian Delegation, in private,

further stated that the successful completion of a draft

Compact would "obviate the necessity for a negotiated independence ,_-.r....._ _q
' "_ " 7-, =,' ....

%;........ -, Li: D;, - ...... _ BY
[_h_ .',' "/,_ _ /\. "_Li'J;H, ...... r,

(8) After considering the pros and cons of an-_, .....

early resumption of the talks and after consultations w_4&_m_._

the representatives of interested departments, I have concluded

that %he wisest course of action is to continue the joint

approach and "to attempt within the limits of my current

"negotiating instructions to complete a joint draft Compact

in December of this year. I am convinced that we should tr_ke

" advantage of _;he desire on the part of the pro-Free AssocJ:_.tion

advocates among the Microne-sian Delegation to move forward

vithout delay so that the_- will have a complete doculnent to

present to the COM in January. We know that the majority

of members of the JFSC are eager to fini_:h the draft Compac_ .. _.

and meeting with them will put maxim_u pressure of time on

them if a Compact is to be finished by the January session

Of their Congress. Our refusal %0 negotiate at Barbers Point

!.

me_y also have impressed upon them the fact that there are

limits beyond which the United States Delegation will not [_o.

_ven if a final draft does not result from a Seventh }]ouur],I

9 43ZI3S
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believe it would be wise to play out ourlfull negotiatlng

line on a joint basis before making a major shift,in our

.. approaclito the talks. We may othe'rwiserisk alienatipg._..,_.j,.,.:_._,:__ON

: our friends and givingour enemies an opportunlty t Q'_Z __ _'' [ _-[_ _I _ _ _ _:_ o..... ' "-_" :'- _3Y
strengthen their positions thus making any later v;z;c:_$ _J Y."...._,:_Jz

' ; ap roach that much more difficult. _,,o_,_OF _,,LI,II_v,DO|

B. Initial Treatmentof IndependenceIssu__n__,_f_

{I) The independenceissue may or may lot be

injected into these next talks by the Micronesians. The

United States may find it tacticallyadvantageous, however,

to state as authorized in my instructionsthat it has not

ruled out independence..It can be argued that one of th'e

best ways to maximize the c_hances of getting a satisfactory

Free Association agreement is to paint a stark contrast

between the relatively generous terms of a Compact of Free

Association and a nebulous kind-of independence which its "l _

...... Hicrnnp.sian adherents have thusfar bee_--ff_-a-b-l_--br unwi113 ng
: t _ "' '"

to d_.fJ_o... 'Another plausible argument is to stress the likely

fragmentation of Micronesia if it were to be independent.

[_-) In any case, assuming that satisfactory
t

progres.s had been made in completing a draft Compact, I expect

to be in a position at the end of the drafting sessions to

point out that the financial and termination provisions

already negotiated, should give the Micronesians a clear idea
i

of what "independence" following termination would look like I
.. _ !

i.e,, survival of U.S. strategic righ_ and no financial

con_nibnent beyond land rentals, This should alert the JFSC

lo
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and Congress of Micronesia that independence would not "be.

a bed of roses.

(3) Sliouldthe draft Compact not be satisfactorily

•completed it may be desirable to reassess the entire joint
• 2

.. approach and find ways to inform the Congress of Micronesia

before it begins its January session just what limitations

we believe attach to post-termination "independence".

(4) In. the event that the independence, issue is.

raised by either side in December, caution will be exercised

not to cori_nit the U.S. to this alternative option in advance

of a definitive decision by the President on this importbnt

question.
. •

°
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C. The Marianas ._
the(1) The initial negotiating session with Marianas

.

Political Status Conmlission is tentatively scheduled for

December 1972. This initial session promises to be both

ceremonial and exploratory in nature. I intend to keep the

idiscussion on a general plane and co solicit the Marianas
r . ,,°

Delegation's views on a number of questions. For instance,

it is imperative to draw out early in the talks the Marianas
I

Delegation's opinion regarding integration with Guam, U.S.

military land needs, and the range of possible future relation- :.

ships. In addition, I anticipate that some time will be •

devoted to sorting out tile procedural details for the course
, . f

of the negotiations. I do not foresee going much furtl_er than

,_ r- _-_ _, v_this in D_,,,_e, .

(2) One of the most important aspects of these negotiations
e ......... .:- .......

will be thefinancial aspects of the relationship. When we have

a sounding on the views of the blarianas delegation, I will prepare

detailed financial proposals and forward them to the Under :
• " : :

Secretaries Colr_'nittee and the National Security Council"for their !.

approval ." "..; ._
• I :
• . '• ,

• D

(3) We are no_.t examining on an urgent basis the des ir- ..

ability of amending.the Secretarial Order (Secretary of .the '

Interior) governing the TTPI in order to prevent the congress

of Micronesia from interfering in these negotations. The

• Congress of Micronesia insists that under the present Secretarial
e

Order its authority extends to theMarianas and, i,n turn, to
"1 I

"_'atus negotiations with the Marianas. This attitude has proved

12 .... (o.-43141
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a source of irritation ar,d concern to the 14a_'ianas and

U.S. Government. 'In order to clear the air, an amendment to

the Secretarial O_:der may be i_,dica_ed.

(4) I should stress that I envisior( the talks with the

Marianas in December as primarily ceremonial and exploratory.
I o

The December round will initia;e :he separate negotiations . ,

I ! ";

formally and certify U,S. seriousness, but I do not foresee

sul_stantial progress in December. Close consultation with "
-. o

• _ ." f I
interqsted U.S, Congressional committees will, of course, be -,

,o"

-: required before defit,itive proposals can be developed or offered, i

•D. Land.

(1) The Micronesian JFSC has requested a detailed

description of U.S. military lan_ requirements at the earliest,

: l.la_i'ianas lan] requirements are the subject of separate
! ! ..

• . ,[

i ne_oti,tions.

(2).As to the t4arshalls, ti_e U.S. has already : '

desicribed in some detail its land needs with the excepti.on of . ;
; 'i

Eniwetok atoll. There is little room for confus'ion in this

description since the land in question is bein9 currently used : : i. _
-!

by :the U.S. militar'y and is well defined. As to Eniwetok the i
: ' • • " • I

United States may require some residual rights and even small .:

amobnts of land, but those requirements wil_ not be finaiized

until the current Survey of Eniv,'etok has been completed.
i

(3) Specific plots of lai.d desired in Palau have not : :

been determined. It is ..y present intentir._, to send a small I

_roup composed of representatives fro,,_ O;._SN'and_,n_.to Palau

in the near future to inspect the lac, ci, to consult with ),ocal



leaders, and to settle on the specific military land/ . , - .

. Until this is accomplished the JFSC cannot make any firm

con_nitmentsand detailed negotiationsof the land leases cannot J

take place• . -

VI. Decisionson Future Action - An IndependenceOption ..

A. If after the Seventh Round d_scussions the Micro-

nesiansstill insist on negotiatingan 'independenceoption, the ."
i

• i

United States could be faced with (1) the choice of taking uni-

la'teral action and abandoning joint efforts entirely (with all .. _.

• _" th'at entails) or (2) acceeding to the 14icronesian demand. These

are the two major alternative courses of action open to us in

the future.' Neither is within my present terms of reference. . ,

• _ B, Some of the argumefits in favor of agr.eein9 to ,.

ndgotiate an independence option are:

(I) lhe history of the U.S. Trusteeship and the
p

b

language of the Trusteeship Agreement indicate we must be prepared

at least to give this choice of Free Association or Independence i

to! the Micronesians in any gen_ir_eplebiscite. It Would be ' !
! • ! •

us_eful then to negotiate out an independence option which would i
I ,. i

calrry little attraction for the Micronesians.. ; : ','_ : .r

(2) The United Nations will insist on a clear choice

• for or against independence at the very minimum. , _
:,

(3) _hen faced with the stark reality of being cut . _ .

JoCose.without guaranteed financial support from the United States

and with a continuing obligation to accept U.S. defenses, the

- Hicronesians are more like]y to choose Free Association•

14 (0 _ _3_.4,._ " ,J
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(4) If denied a negotia'tedoption the_

:are likely to insist on independence on their own terms simply

_because they are told they cannot have it. '" :_ '_"
,I

C. Some of the arguments against negotiating an

i.independence option are:

(I) The special nature of a "Strategic Trust" argues

against a.negotiation in which complete independence with no >-

strategic strings attached would be seriouslyconsidered.

(2) It will be impossible to secure United Nations •

approval of any arrangment the United States works out short

•of complete independence, so the UN's views can'not be considered. ..

as controlling.

(3) U.S, strategi'c requirements in.the Trust Terri-

tories are too important to warrant taking the risk of opening up

a subject in which ti_e Micronesians could well insist.on a '

position contrary to U.S. interests. i

,

" " (4) The Micronesians thanks to "their sheltered back- • i• . ._ _I

ground respond most readily to a positive approach in which they : " _

• are told what is best rather than being given an option that !
I

would be subject to manipulations by outsiders or activists whose' l

i : I.

interests conflict with those of the United States Government. ' :

D. These options need to be explored further, with

argument s pro and con developed in depth. Variations on the basic :;

themes are also possible, including efforts to fragment the ii
'licronesianeffort by a district'to district approach and possible !

I

Variants on financial inducements, Ti_ese all. require careful :

examination before decisions are reached in the executive branch.

5 Io43144



°,t i'

Consultation with the U.S. Congress may also be necessary

depending on the nature of those decisions. A final decision . ,

may be needed shortly after the first of the year• •

VIC.. Recommendation.

It is recommended that the Under Secretaries Committee

" infonl_ the National Secur_ity Council of its intention to h,'fve
i

eo

the Interagency Group on Micronesian Status prepare for their

consideration and Presidential decision a study in depth of the •

advisabilit of agreeing to negotiate an independence option as _"
i ' , i

requested by the Congress of Hicronesia and possible alternative
o •

courses of action available to the United States. . "
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