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THE WHITE HOUSE

WASHIMGTON

~

CONEIDENTIAL
7

September 20, 1963

Dear Mr. Preasident:

I am enclosing a thirty-odd page summary of the report of
the recently completed U. 8. Survey Mission to the Trust Territory
of the Pacific Islands. Of special interest to you may be the follow-
ing highlights:

1 The U. §. objective of establishing a permanent association
with this area as a U, 8. territory through a plebiscite with
United Nations observers present, rather than giving it
independence or continuing to administer it as a United
Nations trusteeship, is definitely attainable. The Micronesian
inbabitants recognize that they cannot stand alone and if
compelled to choose between Bindependence’ and ''permanent
affiliation with the United States’ will vote accordingly.

Z. The optimurm timing in terms of Micronesian reactions would
be early 1968, It should definitely be no later, but if pressure
in the United Nations for an earlier plebiscite should become
very strong, it could be held as early as 1966.

3. Major steps required in the interim to mave simulitaneocusly
toward this objective and the longer run political, economic
and social development of the inhabitants are:

a. Adopting a timetable starting with the formation of the

- Territorial Legislature in 1964 and leading to a plebi~
scite of self-determination in 1968(pussibly announcing
it next Spring after the United Nations Visiting Misgion
returns from the Trust Territory).

Launching a $46 million {or a minimum $35 million)
Capital Investment Program for the four year period
from FY'65 through FY '68.
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c.  Aiding the Secretary of the Interior to discharge more
effectively his administrative responsibility for the
. Trust Territory, and in this connection reaffirming
- his authority over the High Commissioner.
d,  Preparing the Congress, the American public and the

‘Micronesian leaders to acceptance of this timetable
and the possibility of such a territorial affiliation.
This involves informal Congressional acceptance of
the Mission's proposed compromise between the

United Nations concept of full Vself<gdvérnment! and
the traditional attitudes of the Congreas toward the
organization of territorial governments. The compro-
mise also recognizes the present limitations on
Micronesia's ability to govern itself.

The full report of the Mission will be submitted to you eaxrly
in Gétober,

Regpectiully yours,
Anthony”M. Solomon

‘Chairman, U. 8. Government
Survey Migsion

The Preaident
The White House
Washington

BEncl.
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SUMMARY OF REPORT BY U. S. GOVERNMENT
SURVEY MISSION TO THE TRUST TERRITORY
OF THE PACIFIC ISLANDS

July-August 1963

_' Islands: - Sea'b‘berec‘l over an ares &s lavge as the maiuland of the United
States, those islands, with thelr 81,000 people, came under United
B‘ta’t;es ccmtrol firgt by conguest and then, in 1947, wnder o trusteeship
ag:reement with the Security Council of the United HNatione. With s
wariety of raclial m,_ixturas, langusges and cultures, esgentially a series

" of individual isisud communities rather than & wnified soclety, a lack

of Inman and natural resources, tremendously difficult commund cations
and, trans;garhaﬁion, the ares bas presapted very serious sdministrative
and developmental problems to the United States., For a variety of reasons,

in the almost twenty yeers of United Btates control, pwsical facilities

have further dsteriorated in meny aresas, the economy has remained rele-
tively dormant and progress toward political and socisl development has
been slow. As a result, criticism of the trusteeship srrangement has

been growing in the United Hations.

o
2. In recognition of the problem, 8 National Security Council Task
Force was estsblished in 1962 (by NSAM No. }AS.) to conelder what action

might be teken to improve the situatlon and to provide policy apd pro-

gram sdvice to the Secretary of the Interior who is responsible for




the administration of the Trust Territory. The Task Foree, consisting
of representatives of the Departuents of the Interior, Defense, State

and Health, E:ﬁucaticn, snd Welfare and cbgervers from the NSC and Buresu

of; the Budget, hins consiaered and recmmanﬂed several steps for greater

ﬂ_to the ares. vhich are embodied leglslation (#. R, 3198} now pending
3 the Ceng;reaa. It also proposed the sending of a survey mission

o the ‘I‘rust Territory to conduct g more thorough study of the area's

major problems.

J; 3¢ ‘The Mission's formal instructions: from the .Prvé.s:‘l.dent {through
NA&M Nos 243 of May 9, 1963) were to survey the political, economic
~and social provlems of the people of t}m Trust Territory and Lo make
rmwﬂaﬁibns lesding to the formlation of programs snd policies
for an sccelerated rate of development so that the people may make an

informed snd free cholce ss to their future in sccordmnce with United

" Btates responsibilitiea under ths trusteeship agreement.

ks .'I‘.n adﬁition to its formal instructions, the Migsion was advised

by the Task Force before departure that: (a) United States military
a.nd stmtegie interests reguirve the continuing and permanent control

: of Micronesis, primsrily %o deny the ares to other powers; (b} the
United States probably has only five to seven years before United

" Fations! pressures compel the holding of a plebiscite leading to the
termination of the trusteeship; and (c) therefore %:has been determined
_tha’o the primary United States sbjective is to get the people of Micro-

nesis Lo vote for permanent afPiliation with the Uxxi.ted States in such

a plsbiscibte.
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5. The other key factor in the Mission's considerations was the
evidenced willingness of the Congress to approprisbe such funds as 1t
Judges necepgary to achieve both Unifhed States political objectives
and the atfgainment of minimm sducstionsl and living standerds by the

1nha,b1tantg_ of Micronesia.

‘6. The Migsion consisted of uine men, both Government and non-

Government, selected by its chairman and serving for differing periods

Major Ohjectives snd Consideretions

1. WVorking within its brosd frame of reference, the Migsion's major

‘Findings relate to three key sets of questions that it attempted to

augwerd

a: What sre the elements to consider in the preparation for,
organization, timing sud Pavorable outcome of & plebiscite
in Micronesis snd how will this action affect the long-run
problem that Micronesis, sfter affillation, will pose for

the United States?

b. What should be the content and cost of the minimum capital

invegtment and operating program neaded to insure a favor-

able vote in the plebiscite, and what should be the content

and cost of the maximum program that could be effectively

mounted to develop the Trust Territory most rapidly?




¢. What actions need to be taken to improve the relation~
ships between the current Trust Territory goveranment and
Hast;ington and to insure that it can implement any
necesgary political strategy sud development program with

. ressonable efficlency and effectiveness.

‘Thg:mssign's findings and recommendations on these three sets of
questions correspond to Parts I, IX and III of its report. Those
ecommendations sum up to su integrated master plan which; if accepted,
m;!.d provide guidelines for Federal action through fiscal yesr 1968
.:tq_ secure the objectives ofy :
= e Winning the plebiscite and making Micronesis a United
| 5tste§ territory under circumstances which will: {1)
satisly the scwewhal sonflicting interests of the
Micronesisns, the United Nstions and the United States
along lines matisfactory to the Congress; {2) ve appro~-
priate to the present political and other capsbilities
of the Micronesisns; and {3} pmi&e sufficient flexibllity
in government structure to accommodste to whatever measure
of local selfegovernment the Congress might grant to Micro-
nesia in lateér years.
e b. Achleving rapidly, minimws but satisfsctory standards of

living in Mocropesis.

¢, Raising cash incomes through the development of the

current, lsrgely crop-gsthering mbnistence BEORONY «
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3+ There are, however, unique elements in the delicste problem of
Micronesis snd the atbainment of our objectives that urgently require

the agreement nov of the President and the Congress as to the guide-

lines for United States action over the next few years. First, the
Uni‘bad States will be poving counter to the snti-colonial movement
th&t hag ;}ush sbout completed sweeping the world and will be breaching
' its own policy since World War I of not scquiring new territorial
f;-*poasaasiupa 1f 1t seeks to make Micronesia 8 United States territory.
+ Becond, of; all eleven United Natione tmsteempsf"ﬁhié“wln be the
: on}& one not to terminate in maspenden_ce or merger with s contiguous
‘i»‘vmcmtry, but in s territorial effiliation with the administering power.
tl*hir&, as the ;:m.ly "strategic trusteeship,” the Security Council will
'_"-l;lsve Jurisdic;tion over the formal terminatiom of the trusteeship agree-
ment, and, é.f such & termination is vetoed there, the United States
f“;iv: wight bave to decide to proceed with a geries of acktions that would
make the ji;msteeship agreement & dead issue, at least from the Micro- -
' nesien viewpoint. Fourth, the 2,000 island of Micronesis are, snd
~will remain in the now foreseesble fubture; a deficit area to be subsi-
 dized by the United States. FiPth, granted that this subsidy can be
Justified ng 8 :"atx*&tagic rental,: it will amount to about $300 annually
per Microneaiaﬂ through 1968 and any reductions thereafter will require

- -long-range programlng along the lines of a master development plan ss

proposed in the Mission report. Finslly, this hoped for long~-rsnge

reduction in the level of subsidization and the Iimplementation of the

{le>




CONFIRENTL

political strategy and capital investment programs through fiscal year
1968 require & modern and more efficient concept of overseas terri-
toria_l sdminlstration than ig evident in the prevailing approach of

the quasi-colonial bureaucracy in the present Trust Territory govern-
k.

Part 1. Political Developmeut of Micronesia

‘The Rashington 'pouc:y, adopted last year; of hav:&ng the Trust

an observable. impact on the Trust 'xerritory government. American and
Micronesian officlals in the area appear still to be thinking in terms

of independence for Microuesis as an eventual, distant goal and there

sppears to have been little attempt to direct Micronesis towsrd think-

- ing dhout eventual affillistion with the United Btates. In the sbsence

of further sction, the Miseion believes that the momentun of previous
attitudes and policles which did not involve the concept of affilistion

will be hard to overcome.

I‘b can be stated guite wneguivocebly that the masses of Micronesisns

ax‘e nortz only not concerned with the politicsl future but alsoe are not
- even aware of it sz & question. They simply live in the present reslity
. of the “Aperican time" that has replaced the "Japanese time.® The

" earlier German and Spanish times sre dimly, if st all remembered.

3. The situation is nob quite the same among the political elite.

J?oiitical powey among the Micrcmaaians is in a triumvirate of the

%i%ggg“w“ “?”%ﬂza
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traditional clan chiefs, the ed;xcated younger buresucracy working in
the Trust Terﬁtory government and the small but powerful group of
businessmen operating trading companies. These groups sre aware that

their political future is gtill to be resolved, but even they generally

sliy away from act;vel\y concerning themselves with it. The reaaon lies

in their belief that: (a) they camnot stand alone now snd that

Wnéanca, even if they want it, is so far distant that meaningful
'Qmsiderati_.;m is not practicsl; (b) there hss been no indicstion from
'53t_1m united‘mates_cf an alternative to independence-~they do not knov
that the United States may desire affilistion; and (e) even if affilia-

tion-vere possible, the prospect crestes feelinge of uncertainty and

insecurity that they would rather not face.

These insecuritlies arige from genersl ignorsnce as to what
éfﬂ:’matitm mesus and whab it would do to their lives as they know them
today. The more important of the traditionel chiefs are sepecially
concerned whether "coming under United States laws" would invalidets

- the preaent_‘reatrictions against non-Micronesisns owning lsnd and
.v_lgsmr it wouid affect thelir complicated commuoal lund~tenure systems

| on which their soclal organization and customs snd the chiefs' powers

. are hasedl.- The merchant businessmen, even though they want more

econcmic development, react ageinst the prospect of a flood of American
businessmex} with whom they believe they camnot compete. The Microneslans

#'{n the government bureaucracy sre less fearful of permsnent affilistion




but they alsc share in the general concern smong +he political elite
that they don’t want to be swamped by Americans and lose their status

Yag the Hawailans did."

- 5+ On the ather hand, there is a sophisticsted awarepess among 8

' } gocdly nwnher of the Micronesian eli’ce that thedr own interests are

not bast senetl by the United Nations trustaeshiy simply because, as

o ) prmiaiml non—germnant mangement s 1t perpetustes the excessivew
arovnd amoqg four major powers in the 1&311 65 yeurs. There also

. appears tq v‘be an unexpressed but falrly widespresd and awskesble

§ emotian&'l. feeling smong these more sophisticated Microneslsus that

they Mt ,ian "identity” snd a permsnence éf status that ls not compate

ible with the implied impermanence of the trusteeship.

6. Another disadvantage of the trusteeship is its protective and
custodian ngtmre, s carryover from the philosophy of the league of
. Nstions mendates, which is not fully compstible with the more recent
emphasis on modernization snd more rapid development of peoples under
trusteesbips Most policles which try to be both development-minded
sod protective do not seem to do a good Jjob of either. However, &
ponflict between development objectives and protective attitudes
charscterizes the current sdministration of the Trust Territory.

Although 1t hwme bhecome sashionable for American officlals conneched

" with the Trust Territory to disclaim sny desire to malntain an




"anthropological zo00," in reality protective snd cugtodisl policies
are very prevelent. This conflict within official thinking fsithfully
mirrors the dilemma of the Micronesians themselves. They desire

urgent economic development, but want to retain, st the same time,

s on non-Micronesians {mmigrating, occupying land and

restriction
s*barting bég_inesses.. The Mission believes that, if for no other
#eaat_m thai;:_:_that of the impending plebimcite, the Microneslans need
reagsurances on ‘the continuance of those restrictions but, st the same
time; we are recaumending certain modifications whith vwill initiste

longe-run liberalization of those regbrictions.

Te Anotheaj factor of importance affecting +the plebiscite is the

¢ economic stagnation and deteriorstioﬁ of public facilities that has
" oharacterized the United Stetes administration of the Trust Territory
. :Ln contrast to thet: of the Japanese. The rapid growth under the
Japanese was dng not only to thelr large capital investment aud

- .;:gubsidy program, but to Japaneae government-directed colonlzation by
‘Japapese and Okinswans. The fact that it was the Japanese rather

" then the Micronesisns who supplied the lsbor for the then flourishing
pugar cene snd campercisl fishing industries and who benefited most
fyom the Japanese goveroment’s subsidization of the mrea does not
alter the fact that per capita Ms.cronesié.h incomes were almost three

times as high before the war as they are pov and that the Japanese”
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"".constructed and »mintained extensive public works in the srea. For

the outeome of the plebisclite to be favordble, the Mission believes

there m_xst be an efq?ecﬁive capital investment program before the

plebiacite to give the Micronegians a sense of progress to replace

1y i’&g}ing of sconomic dormancy.

v 8. “ While more than 95 percent of;the budget of the Trust Territory
govgrnmé;z__;t is finsnced by the United States and the importsnce of

:  those funds in influencing a favorable ple}:isc_% e result is obvious, -
the impact of United States funds hes béenﬁ :lé;sened vy: (=)

E _.consideréble feeling among Micronesians bureaucrats t‘ué.t & large

- part (actually over $2 million) is spent on high salaries for United
_S_tates personnel in Micronesia; {b) numerous complaints abott, and
diseatisfactions with the competence of the Trust Territory government
(one district vongress sdvised the Minsion that, despite ares needs,
they did not want more United States funde if they were not “properly
sdministersd by real experts who should be brought. in®); and (e)
some belief that United States aid results only from United Nations

aetion and that Micronesis might not do asz well as & United States

territory.

9. The Trust Territory government gets good marks from the Micronesiang,
howéver, for ite genulne fostering of democratic civil liberties and
incressing the participetion of Micronesiens in various levels of

local goverument {a territorial advisory council, six district
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legislatures and a multitude of muicipal govemments). However,
Micronegg.a is still & long way in terms of experience and funds from
being sble to mount & viable locsl government., The very multipliciby

of _1owl'governmantal 1evels is beginning to cause problems, parti-

culg.rly gﬁ the mmicipal level where there is much disgstisfaction
because of the renlization thet, in a large majority of cases, the
Yy. 8. impase&" mmnicipal texes prgduce«on1y enough revemue to pay

salaries to mnicipal officials and councilmen for mpking decisions

that the village elders previously mde {ree sg’a i)uﬁiic service.

This is & clear case of toc much government.

10. The great distances, cnltural and linguistic barriers separating
" the six districts of Micronesia also have special implications for

& pl_ebisci*be. The Mizsion found 1ittls comasclousness among the people
~of the Trust Teiritory of themselves 8s "Micronesians” and no emotional
- nationalistic feelings. There are no traditions of unlty but rather

s history of individusl island cultures. There is almost universal |
ignorance in each district as to who are the leaders, political or-
- gtherwise, of the other five districts, and there is little inclination
o compromize on a district's special interest in favor of the_e Terri-
tory's advancement 8 & whole. This regionsl sepsratism is strengthenex:i
by the existence of separatbe district legislatures, and to date only
minor progress has been made toward & centralized indigenous government.
The district legislatures function reasonably well given the small

revenues they can command, but they represent conservative bastions for




the meintenance of traditional policies, and lend and social customs.

Within some districts, especially Yap and Pomape, there is the

edditional compiication of the ou’élying island groupings resenting
» the _domi_t_g;gtipn of the islsnds nearer to the district centers. This
situstion requires the most carefully impartial hendling by the
- United gtetes in the period bafore the plebiscite an_d the avoldence
in the plebiscite of questions of special interest to particulear
districts, such as "union with Guam" which is an. issue in the Marianas.
Tt also creates the need for the right nix of political compromnises
:Ln‘i_;he cr_ganiza’cion of the territorisl legislature. (The Mission's
in Part I, identifies for each district the psriiculsr jssues,

repord,

political groupings ax_;d xey people of jmportence in thet district.)

11. The Mission has no aifficulty in concluding that there is little

desire Tor independence in the Trust Territory. It would go so far

as to say that even if & plebiscite were held today without prepars-

tion, the total vote for independence would. probably be only from

2 to 5 percent. The Mission alsoiconcluded that there is no hard

core of feeling ageinst permnent,affili&tion with the United States
but, as described earlier, an inchoste insecurity among & substantial

number of the elite that can bve allayed only through certain actlions

recomended belovw.

12. fThe Mission recommends that the plebiscite be held in 1967 or

1968 because:
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Our timetsble calls for creation of the true territory-wide

- legislature in the fall of 1964 and having its members serve

out an initia'l three-year term before the pleblzcite, during

- which ‘the members from the differemt districts can develop
. more political experience working together than was possible

 in the present territory-wide advisory council.

- The maximn impact of the recommended capital investwent
. program will not be felt until late 1967 on the one hand,

‘mor will it be felt as strongly after 1968, since the

Mission does nohb expect the development process in the
privete sector of thé Micronesian economy to be sirong
enough to offset the anticipated cutback in the capitel
investment program after fiscal year 1968 (vy which time

the higher priority capitsl needs of education, public health

snd public works will have been met ).

The early definitive resolution of the political future

of Micronesia as & United States terrdtory will meke it
casier Tor the United States, if it so decides, to permit
Japanese businessmen, technicians and fishing vessels into
non-sensitive areas of the Trust Territory which woﬁld supply
8 very gtea.t' stimulus to economic development at no cost to
the United States and thereby permit reductions in the United

gtates subsidization of the territory.
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If necessary, the plebiscite could be advanced to 1966 by . compressing
the schedule for the development of the legislature. I% could be
created by the spring of 1964 if the High Co’mmiésioner were instructed

to do so. However, such an advance in the plebiscite timing would

" be at the expense of glving the legislature some necessary experience

and allowing the capitel investment progrem to have its full impact.

-

13 ’rhe_queatiens offered in the: plebiscite to the Micronesians
ghould be confined to two in nupber with some.sich- general wording
aé follovs: |

(a) Are you in favor of becoming &n independent mation?

(b) Are you in favor of a permsnent affilistion with the

| United Stetes of America?l

'mere will be some nations in the United Netions which, sensing our
Qb;}ect:lve, will elaim that the plebiscite should be confined o the
single option of independence since the basic ldea of trusteeships
is ﬁmt _t;hey should terminste in independence. There mey also bhe zome
nations which will claim that, in its 1967-68 state of development
. and dependence Micronssia cannob realistically choose independence

and is therefore not being given resl slternatives. To some extent,

this I&ti:er argument could be nullified by including a third plebiscite
opbion--namely, continvation for the time being of the status quo of
the trusteeship with the United States as the sdministering powver.

From owr viewpoint, this would red.uce the vote for permanent affilistion
from 95% of those voting to & substantially smaller percentege, although
atill a majority. |

TR 1D
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1. The Mission recommends the following steps as part of the oversll
program to achieve our plebisclte objective and st the same time
promote the longer run political development and general advancement
of the t_aﬁieronesia.ns: “
a. A qualified Amerdcan should be appointed in each of the
six districts to develop and maintain contipuous lisison
with the various lesders of the three politlcally eritical
groups, Hig main job woﬁld be tg develop, in 8 gradual
way, interest among theée‘peoplé “in hi ;:d;sfrict in favor
of permanent affilistion by suﬁ:plying the information needed
to eliminste their ignorence and allay their fears as to
what the affiliation would entail, as well as its advantages.
He could slso sdminister useful sdult education and United
States and world informetion programs, ss well as the local
radio programming now handled by the district director of
education, These 6ix information officers, 1n whose recruit-
ment United States Info:matiori Service should cooperate,
would also have & regular pc;litical reporting function so
acutely lacking st present, possibly in direct contact with
the State ergrtmnt.
b. Washington should facilitate the general development of
Mieronesian interest in, end loyalties to, the United States

vy various actions, three of which'.are:'
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(1) Sponsorship by the Department of State of Micronesisn

leader visits to the United States.

- (2) Introduction in the school system of curriculum changes

' and patriotic rituals recommended in ssction of the

Migsicm report on education.

" {3) Increasinog the number of college scholsrships offered

to Micronesians, & highly sensitive issue in the Trush

Perritory.

The Comunity Action Program by the 60 Peace Corps Volunteers
recommended in the Mission report should be begun because it
18 of critical importance to both the plebiscite sttitudes
and the overall sdvsncement of the majority of Micronesisnsg
1iving on islands oubslde the district centers. '}f;".tze program
as recommended (which excludes use of Peace Corps Volunteers
as teachers in the school.system) and the reslities of
Micronesian needs contain all the probabilities of a specta-

culgr success for the Peace Corps.

Preparstions should be taken to offer Microsesian government
smployees and other wage earners two specific inducements

to meek affiliation with the United Stetes. First, Microneaian
and United States persounel pay scales should be equalized.

gince discrimination exists only in the professional and
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higher administretive echelons, the cc;st would not be
excessive. Second, rather than introduce & retirement
program for Micronesinn government employees, the Soclal

Securift;y system should be extended ab least to 8ll wage

- and salary earners in Micronesia (90% of these are directly

f'cr indirectly government employees) with possible considera-

_'tion of & more general inclusion at the time.

15. The finsl féctor of importance to the’ outcomeof the plebiscite
will be the Micronesian ieader's insistence on knowing the proposed
orgsuization _c:t‘ Micronesia's post-plebiseite territorial government.
The Micronesian leaders are intelligent and in mny cnses quite‘
sophisticated, and they heve been led to expect eventual independence; ~
their wil_.lingness o produce & large popular vote for permanent
affiliation will depend on the measure of self-government to be glven
them within the structure of territorial affiliaticn. This will

also be of eritical importance in the Unlted Nations since the trustee-
ship agreement requires “independence or self~government” as the
“ferminal objective. On the oﬁher hand, consideration mst be given

to the need for continued sdequate control by the United States and
the traditionsl attitude of the Congress towsrd the organization of
territorial government. Also, there are clear limitations on the

present-day ablility of the Micronesians to govern themselves.

As the practical solution of this many-prouged dilemms, the Mission

recommends 8 government organization for the Territory of Micropesia
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that gives, on the one hand, & reasonable apﬁemnce of self-governmend
through sn elected Micropesian legislature and & Micronesian Chief

Executive elected by the legislature, but on the other hand retains

adequate o ntx'oul: through the continuation of an appointed United

. States High Commissioner. (This arrangement is similar to that

now operating in the administration of the Ryukyu Islands.) The
powers of_;bhe High Commissioner could range from:
{a) 'l’he minimm of being sble to withhold all .or.any part of the
. .I_;?nitea States funds golng to the Micronesian goverament and
the authority to declare martial law and assume all legis~
lstive snd e:;ecutive povers when the security of the United
States so requires; to -~
{v) the meximun sdditional of povers approving the election of
tt_xe.vC’hief Executive, vetoing all laws, confirming the Chief
Executive's appointments of key depertment directors and
disnissing ﬁhe Chief Executive snd dissclving the leglslature

gt any time.

" 16. The Mission also recommends that, after the plebiscite, the
Congress recognize the expressed c’te;sire of the people of Micronesis
to affiliate by granting thenﬁ the stetus of United States nationals
but that action on an organic act be deferred until Congress judges
that the development of the territory has sufficlently advanced,v and

the territorisl legislature has had a chance to take sotion on the




£
b

19

loeal customs snd laws which now protect the lands snd pusinesses of

Micronesianz. Once the people of Micronesia have expressed thelr
desirve to affiliate, 1t is highly advissble that they feel thal the
question of their political future has been definitely resolved by

having t_t;e;___ Congress grant them without delay the status of U. S.

'natiqnalg;zeven though there may be éubaequently protracted debate

_ ”:s.n t_heégggrityﬁouncil over the termination of the trusteeship

‘ a‘greement;i It is worth _paim;ing out that the exi:z_maion of the status
: of U. §. nationals is legally possible under fattiéf:t;\gxéééeship agreement
vhich permits the extengion of all the administering suthority's

" Izaws to the Trust Territory, snd that this could be the first in a
 geries of steps that could mdke the trusteeship agreement an scademic

a issue; even if the Security Councll were not willing to termlnate the

. drustesship sgreement. .

17, looking beyond the pleblacite and the subsequent achievement
of territorial status for Micronesis, what seems to be the possible
jong-run political future of the ares? First and most essential

consideration might be given to the union of the two territories of

Micronesia and Guea which voﬁld produce {a) economies of overhead
in regﬁlar governuental a&;ninistmticn, transportation and other
facilities, (b) & more economically viable area along with & new
stimilus to its economic development, and (¢} the more rapld moderni-
" Letion and Americanization of this Unlted States frontler in the

©% pgeific. Such & unlon would involve a very delicate problem of
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negotiation and would require consistent pressure. However, the

' payeff would he & substantial reduction in the need for appropriations
ag these deficit areas came to stand more and more on their own feet.

(Part II of the Mission report includes recommendations for immediate

sction _ﬁo develop the economic interrelationship between Guam sod

the Trust Territory. )

The eveﬁ more distant problem of what ultiugately, :Lf snything, could
or should be done with the unified tarritc;x:y“&;?é;a}l;l:é.n& Micronesia

is at present too much in the realm of clouded crystal bsll gazing.
Incr_arpog:ation sz & county into the Sﬁai;e of Haweil has been suggested
in _var;pus places, and the Governor of Hawaii spparently feels that

it is very much 8 possibility, but the Guamenisn snd Microneslan
léaders* long-run political speculations definitely do not contemplate
this degree of &baorptién and loss of political independence. Further-
more, the ult_im‘oe status of this territory may very well pot be
decided svepara’cel‘y but ss part of & generai solu’cion devised by the

United States for all our remaining territories.
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Part IT. The Capital Investment Progrem fov Overall Developzent

1. Until fiscal years 1963 and 196k, when the Congress authorized an
sppropriation of %EI_L?.S million for the Trust Territory and appropriated
4§15 million for each of those years, the level of United States appro-
priations "'for Micronesia had averaged slightly under $7 million annually.
Qutside of new transportation facilities, few new capital investments
ware p(mﬂf_l:}_?l& within thiz budget and rhose were achieved abt the expense
of an overall net capibal disinvestment-- thab is, by _‘:_:pvermitting the
deterioration of buildings, wachinery and p@iié..i’a.cili'ties. The running
down and eventual destruction of much of the physical plant inherited
from the Japanese and Havy admi;iist.rations, wnich is amply evident in all

. the districbs, has proved to be a very expensive YaconomyMe

2« The de_cis:‘:,on by the Umited States to bring about the perpanent affi~
Iiation of Micronesia vequires the formulation of programs that will have
both the madimum political lmpact in the plebiscite and will alse ad=
yanes the Micronesians in the long-run 88 rapidly as possible toward
savisfactory living standards. A successful initistion of the eco-

' nonic development of the avea is eritical not only to the plebiscite

and the living sbtandards o_f the people who would become nited States
pationals but also to eventually relieving the United States of the

financiel burden of providing those living sbandards.

3, The bulk of the increased funds in fiscal years 19063 and 196k is

4 in a program just starting for the construction and opexation

beding use
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of an expanded and. cc::;e{;i.geaéaﬁéd: elementary school system. In view of

the remarkable’degree bo which educational opportunities. ave almost
desperately wanted by all classes of Micronesians (including surpri-
o osingly the most traditionsl-minded clan chiefs) this priority of funds

wag axac’c@,;; right: by every criterion of United Btabes objectives.

ki The yission found, however, an ﬁns’atisfactory state of affairs in the
Trust ‘Eerx?_tory government wibh rgsﬁ_act to the development of the over-
all sigze and the bsomponents of an integrated capi 1__;§vestmvmt and opera-
ting prsgrém (inéluding the educatioﬁal séetc;})umat wuld weet Trust
‘Territory needs in the Iramework of zimi*i:ed States objectives. The High
Commissioner himgelf believes that the 457 million long~range capital
- program briefly preseuted b;f him to the House Inberdior Commitbes lash
'yaar wag not based on an adeguate study of sechoral needs and priori-

ties within those sectors to achisve the most favorable developmental

and political impact.

5. The Mission mewbers thsrefore proceeded Wiihin the short time
v"available to identify the spacific sgc-boral social and economic caplital
: néed and fgaasibilities in the survey of each of the =ix districts.
‘Simdltaneously, the Mission members swveyed the policies and adwminis-
trative problems specific to each of the sectors and those that could
probably arige in connection with an overall capital investment and
dewelopment program. The Miszion then worked out the overall priorities

. and their interrelationship aud formulated the optimal program it judged
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to be a feasible apnd efficient maiimwn, given the diffeving district
labor ava,i},abilit:ies and other resources. This maximum program totals
$u3 million of capital investment over the four fiscal years from 1965

- through 3..968 with annual operating costs assending from $1lh.5 million

1:1‘ 1965 fm $1549: m:ixllz.on in 1966, $18 5 million in 1967 and $&0.2 million
in 1968, ,A:;Tha Mission also presents, at the obher end of the scale, the

- mindnum prograu it believes sufficient to achieve United States politi~
cal and developmantal abjectives which 3.nvolvas somawhat ini’emor educa~
' t::.anal and obher standards and glowsr ecopomic developmem;. The minimum
program tobals &2}& million of capibtal investment over the four-yesr

- peried and somewhat lower operating cosbs than the maxdimum Program.

6. To look ab it in various perspectives, the maximum program is a
small program, except in educabion, relative to the invesbment nade
by the Japansse government before World War II. The $360 average per
capita annual expenditure that it represents is not very meaningful

"~ 4n the Trﬁst Territory with its 81,000 people scattered through a vast
area, but it is closer to the small psr capita expenditure of Aritain
and Trance in their Pacific colomies (under $60) than it is to the
high per capiba expenditure ($1,300) of small Denmark for the 23,000
inhabitants of Greenland. Also, in view of our political objectives,
the program should be viewed in relation +o the Micponesiang! average
| per capita income of about 80 per year- the equivalent of $36 in

1939 pricesg-- compared to the comparable 1939 Micronesian average of
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aboub §100, i&}%@ﬂ ‘the rabe of increase in the population of Microneisa

(about 3.5 percent amnually) and the almost negligible impact of current

tech@ical asgistance efforts, the economic development problem will not
be solved except with some sueh capital investwent program such as that

presentedf’, in the report.
74~ The ggctox‘a}. breakdown of the optimal capital investment program

from l9§5;_thrm_1_gh 1968 includess

Fdueation 3 9.9 million

Health 2.4 "
Political development £ 1) n

Public safety and judiciary 0.9 “

Economic Development Fund' 50 n
Transportation Lo "
Conmunicabion and radio 2«7 "
Public Works ’ 13.5 - »
» Eqmpraant replacement v 2.5
Housing assistance : 1.2 L

The small percenbtage of the proposed program devobed to ecconomic develop-
ment projects-— which would be adminisbered “hrough a recomsended Eco-
nomic Pevelopment Pund— iz due to soms extent to the anticipated response
of private iicronesian and United States capital. However, it is prima-

rily a reflection of the Trust Tervitory's very limited ability to use
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sueh Ponds elfectively, given its meager production resources and

biny, dispersed markets. The Iimlted prospects for the growbh of the
private econony divtabe that for the foreseeable future this will
continue to be a deficit area notwithstanding the development that will
respl%; f:c-om ‘t:he_ »pro:poséd program. Prosgpects would be brighter, and _tha
pos%l%Bémeed for subsidization reduced if Washington would be willing
to cancel United States import dubies on processed fish (a privilegs
enjoyad b&-mric&n Ssmoa) and Lo eliminabe s after the plebiscite, entry
restrictions (except in the Kwajalein area) on .Japzmesa businessmen,
techniciang and fishing vessels. And, in the still more distant future,
although nét now foreseeable, whal looks like a Wiicroneikian Follyte-
Justifiable only for its strategic value-~ may very well develop into

a viable economy bamed on fmerican regidenbs and tourists.

The large part of the capital investment program, and the even larger
part of the amual operating program, devoted to sducation reflect the
acute need and the critical importance of thad program. Bub, given

the limitations on the feasible rate of esconomic development, it also
ﬁaees a dilemma. Hodern educabion, particularly secondary education,
will create a demoralizing unemploywment problem as gradustes refuse to
return to ﬂmir primitive outlying Jlands and to the extent thal they are
not aided to conbinus on to collepge. Ib is essential that the safety

valve of legally unlimited (and possibly financially-aided) immigration
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to the United States

Fartunately, that wouwld coms
to pams when the Micronesians are given United States national status,

if net sooner,
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Part IIL. Administration in the Trust Territory

1. The Mission regrets to report that a major obstacle to the over-
all development of the Trust Territory is the creaky functioning of
the quasi-colonial tureaucracy in the Trust Territory govermment.
Ungqualified American officials with remarkably long periods of buresy~
eratic longevity, many irom the days of Navy military government, are
more the rule than the exception. There is a real and present danger
that increased appropriations by the Congress will not be used with
maximun effectiveness and that the Trust Territory Govermment camnot
implénent the programs needed in the area. Increased numbers of
permanent personnel in the Trust Territory Govermment staff are assumed
by too many department heads in too many cages to constitute the needed

"expansion of programs”.

2, The Mission believes that a new approach to territorial sdministra-
tion is raquireci if the Executive and the Congress want results. This
should be the conscious effort to utilize the services of cther Federai
agencles or to contract out the implementation of the new and expsnded
programs recommended in this report. Based on its survey the Mission
is convinced that resulis will be quicker and the over-all and long-run
costs of such a policy cheapér. For example, the Mission recommends
that the recruitment of Americsn teachers be provided for through a
contract with the State of Hawali, that the provision of American

“physicians be contracted for with "Hedico", that a private consuiting

‘organization provide advisory services in connection with the
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sdministration of the proposed Economic Development Fund and that the
Tmmigration snd Neturalization Service take over immigration functions

in the area.

There has been sufficient exploration by the Mission to be reasonsbly
sure of the geperal flexibllity, snd in most cases the particular
willingness, of the suggested sgencies and contractors to undertake
those functions. Contract supervision will pose its own set of prob-
lems for the Trust Territory government, but it ;;aaa___”ha.ndle these prob-
lems wore resdily. To cherge the Trust ‘.I‘erritory govermment with the
task of implementing with its own staff a relatively large and compli-
cated program will not only involve mony years! delay snd much waste,
but will saddle that govermment (snd the United States) with the costs
of permanently swollen buremucracy necessarily recruited in many cases
without full gualifications owing to the pressure of time. The need
for many of these contractual sexvices will disappesr as certain pro-
grams are completed and others are inereasingly staffed by qualified -

Micropesiang,

‘3, The Trust Territory governuental orgsnization of functional depart-
menkts ab hesdquerters in Ssipan snd in the six district administrations
neaded by district administrstors is basically sound. However, there
is & serious problem of communication between hesdquarters departments
and their district counterparts partially arising from the over-central-
jzation of authority in the High Commissioner's office. Essentially,

the High Commissioner uses his department heads as staff officers, and
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they have no real operating authority delegated to them, nor are they
permitted to deal directly with their district counterparts nor with
the district administrators. PFurthermore, it is alleged that the
district administrators frequently alter professionsl technicsal
policies and programs. The Mission believes that in the interests

of better adminigstration of both the pre-plebiscite “master plan” and
the particular nature of the post~plebiscite territorisl government,
that the delegation of powers by the High Commissioner to his department
heads be permanently clarified. The headquarters-depsrtment directors
should be given true line responsibility, beginning with Depsriments
of Eiucation, Health and Agriculture, and s management specialist
should be sent to the Trust Territory to spell out the specific steps

to accomplish this objective.

L, Budgeting in the Trust Territory government is simply a means of
getbting a ceiling on expenditures rather than & planning mechanism
through which programs are developed and carrisd on effectively. There
are pumerous and serious deficiencies in both budget formulation and
execution, and the accounting of expenditures. The Mission recommends
various specific messures among which are requirdng the full funding
of construction projects starting in the FY 1965 budget and separate
accounting for business-service operstions including payment for such

gervices ags it receives.

5. Due to the long supply lines back to the United States and in-
adeguate funds, the Mission found serious supply deficiencies (par-

ticularly in medical supplies and spasre parits) at various points

en w1y 8

R L



through the system. The Mission recommends ceriain funding and

management actions.

6. Under United Nations pressure and our own response to it, the
policy of replacing American officials with Micronesians bas been
pressed to the point of using poorly quallfied Micronesians. The
Mission has investigated various possible training programs to meeb
this problen and makes specific recommendations regarding training

for publie administrators, teachers and medicel practitioners.

7. The Mission recommends in regerd to American personnel that
minimum professional gqualifications be formulated, that the Department
of Interior adopt a compulsory rotation program and that the directors

of education, public health and engineering and construction be upgraded.

8. The ultimate objective 'shou.la, be a single personnel system where
American and Micronesian officials in similsr positions receive equal
basic pay. In the interim and as & measure to reduce Ifriction and
encourage Micronesiasns to complete their full educstion, the Mission
reccamends the adoption of a new transitional schedule in the Micro-
nesian pay scele for senior professional officials who meet every
gualification requirement for comparable grades in the Federal Civil
Service. Once a unified personnel system is established and the
Social Security systen is extended to Territorial employees, the new
Agerican employees entering after that date should have Texritorial-

smployee status rather than Federal employee atatus, unless they sre

detsiled from a Federal agency.
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9. The policy and administrative relatic;nshlp ’oetween Washington,
especially the Department of Interior, and the Trust Territory
government must be sharply improved. There has been, on the part

of Wsshington, both insufficient guidance as to new policies and pro-
gram objectives and s lack of review in depth of the Trust Territory
government's administrative implementation of them. A major resson
seems to bave heen the tradition of treating the Trust Territory
government somewhat ag a sovereign foreign govermment. This is 4in
the Mission's opinion an unnecessary and insdvissble interpretation
of the administering pover's role in the Trust Territory. One im-
rortant example of these deficiemcies is the lack of familiarity by
many high officials in the Trust Territory with NASM 145 and the
marked fallure of that Presidential policy statement to have sufficient
impact on PTrust Territory goverrment policy. To correct the general

problem, the Mission recommends:

8. The Task Force created by NASM 145 should continue up through the
plebiscite as & program and policy advisory group to the Secretary of

the Interior, They should be involved in the adoption of & "master

plan” of priority programs and periodie review in Washington of the

progress of these programs as well as approving any later modifications.

k.. Amnual visite of an evaluation team to the Trust Perrvitory to
ascertain by field inspections that the "master plan” is being im-
plemented in accordance with +he terms of reference approved by

“Washington. The team should serve the Becretary of the Interior,
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b?t the Tesk Force might aid the Secretary of the Interior in nominating
tﬁ? membership of the team, and should of course have full access to

the report of the team for such action as it considers sppropriate. If
the tesm's annual visits were to coincide with the Trust Territory
government's budget fornmlation, it would further insure the implementa-
tion of the "master plan® and would facilitate the more intensive budget

examination by Interior that is needed.

¢, The High Commissioner should be appointed by @he_Secretary of the
Iqterior rather than the President partially because éf certain legal
anomalies involved in the position being filled through & Presidential
appoiniment, but primarily to focus responsibility on the Secretary

for the coptinuing guidance of the administration of the Trust Territory,

d. The Secretary of Interior should issue an order clsrifying the
exact povers delegated to the High Comminsioner and those reserved to

the Secretary in accordance with the draft appended to the Mission report.




