1Resof:vin3 the 'Bou3ainvi[fe ConfUct:
~eadiness and 'Third Party 'Intervention in

Civi(War

A thesis submitted in partial fulfillment of the requirements for the Degree of Master of Arts in
Political Science in the University of Canterbury

by Thea Pania Rosanowski

University of Canterbury
2001

'T'a,r;(e cf Contents
Abstract

i

Aclaiowledgements

ii

List ofAbbreviations

iii

List ofMaps

vi

List ofFigures

vii

CHAPTER

PAGE

PART 1:

INTRODUCTION

Chapter 1:

Readiness Theory and the Bougainville Civil War

PART2:

BOUGAINVILLE: AN HISTORICAL OVERVIEW

Chapter 2:

Bougainville to 1988

32

Chapter 3:

The Bougainville War

69

PART3:

THE ENDEAVOUR PEACE PROCESS 1990

Chapter 4:

Motivational Ripeness?

88

Chapter 5:

Optimism?

119

PART4:

THE BURNHAM-LINCOLN PEACE PROCESS 1997 - 1999

Chapter 6:

Motivational Ripeness?

140

Chapter 7:

Optimism?

188

1

PARTS:

CONCLUSIONS

Chapter 8:

Readiness and the Resolution of Heavily Escalated Conflict

242

APPENDICES
A: The Papua New Guinea Political System

254

B: The Endeavour Accord on Dialogue and Return of Services to Bougainville

256

C: Delegates to the Endeavour Peace Talks 1990

258

D: Memorandum of Understanding

261

E: The Burnham Declaration

265

F: The Burnham Truce

268

G: The Lincoln Agreement on Peace, Security and Development on Bougainville

272

H: The Arawa Cease-fire Agreement

277

I: The Buin Declaration of the Pan-Bougainville Leaders' Congress

282

J: The Matakana and Okataina Understanding

285

REFERENCES

289

~6stract

This thesis explores the validity and usefulness of Dean Pruitt's (1997) conflict resolution
theory called 'Readiness' by applying it to two case studies of mediation by New Zealand in the
Bougainville civil war. Pruitt holds that a party will move toward the peaceful resolution of a
heavily e~calated conflict to the extent that it is both (a) motivated to achieve de-escalation, and
(b) optimistic about finding a mutually acceptable agreement. The stronger the parties'
motivation to achieve de-escalation, the more effective are third party good offices and other
mediation tactics at the light end of the intervention spectrum. When motivation to de-escalate is
strong, one of the most useful things a third party can do to aid the parties toward resolution is
to create the conditions that allow optimism to grow during negotiations.
New Zealand's intervention in the civil war between the Papua New Guinea government and
factions from the island of Bougainville in 1990 and later in 1997-1999 was researched to
determine whether readiness theory could accurately capture why the earlier peace process failed
whereas the later process was successful. A detailed account of both attempts at peace, drawing
on interviews with participants in each process, provides the basis for analysis of the
significance of readiness as a theoretical concept.
Whereas the unsuccessful Endeavour talks in 1990 revealed an absence of optimism about
settlement on the part of the parties, the successful Burnham-Lincoln peace proc.ess of 19971999 occurred when all parties were both motivated to de-escalate and optimistic about reaching
a mutually acceptable agreement. In the latter case, motivation to de-escalate was, as Pruitt
hypothesises, the consequence of the. circumstances experienced by parties prior to conflict
resolution efforts whereas optimism about reaching an agreement was mainly provoked by
events which took place after the parties had become motivated to settle. Furthermore, it appears
that New Zealand played an important role in encouraging the development of optimism while
employing a low key communication-facilitation strategy. These findings highlight the
importance of readiness as both an analytic and prescriptive tool.

~knowledtJements

I would like to thank my supervisor Dr John Henderson and my parents Paul and Allison
Rosanowski for their encouragement. I am grateful to my late godmother Pat Woodley whose
generosity has afforded me peace of mind while at university. I would also like to extend my
appreciat~on to my brother Clyde for inspiring me to take up running. Although my need to run
undoubtedly lengthened the time I have taken to complete this project, this time-out also ensured
I never lost enthusiasm for my studies! Finally, I must acknowledge Matthew, whose constant·
support and practical help have been invaluable. Mi laikim yu planti tumas!

ii

List

ef 'Jl66reviations

ACC

Area Council of Chiefs

AGA

Applied Geology Associates Limited

ANGAU_

Australian New Guinea Administrative Unit

ANZAC

Australian - New Zealand Army Corps

AusAID

Australian Agency for International Development

BCA

Bougainville Constituent Assembly

BCL

Bougainville Copper Limited

BDC

Bougainville Development Corporation

BIG

Bougainville Interim Government

BIPG

Bougainville Interim Provincial Government

BLF

Buka Liberation Front

BMC

Burnham Military Camp

BRA

Bougainville Revolutionary Army

BPC

Bougainville People's Congress

BRG

Bougainville Reconciliation Government

BTG

Bougainville Transitional Government

CCC

Clan Council of Chiefs

CHOGM

Commonwealth Heads of Government Meeting

lll

CMAG

Commonwealth Ministerial Action Group

CPC

Constitutional Planning Committee

CRA

Conzinc Rio Tinto of Australia Limited

CRAB

Conzinc Rio Tinto of Australia Exploration

DCP

Defence Cooperation Programme (Australia - Papua New Guinea)

DFAT

Department of Foreign Affairs and Trade (Australia)

JSCFADT

Joint Standing Committee on Foreign Affairs, Defence and Trade
(Parliament of the Commonwealth of Australia)

MA

Melanesian Alliance

MFAT

Ministry of Foreign Affairs and Trade (New Zealand)

MP

Member of Parliament

MRA

Moral Re-Armament Movement

NEC

National Executive Council (Papua New Guinea Cabinet)

NPLA

New Panguna Landowners Association

NSAC

National Security Advisory Council

NSC

National Security Council

NSP

North Solomons Province

NSPG

North Solomons Provincial Government

NZDF

New Zealand Defence Force

OBA

Office ofBougainville Affairs

PDM

People's Democratic Movement

PGU

Pangu Pati

PLA

Panguna Landowners Association (original)

PMAR

Port to mine access road

lV

PMG

Peace Monitoring Group

PNG

Papua New Guinea

PNGDF

Papua New Guinea Defence Force

PPCC

Peace Process Consultative Committee

RAAF

Royal Australian Air Force

RMTLTF

Road-Mine Tailings Lease Trust Fund

RNZAF

Royal New Zealand Air Force

RNZN -

Royal New Zealand Navy

RPNGC

Royal Papua New Guinea Constabulary

SAS

Special Air Service

SBIA

South Bougainville Interim Authority / South Bougainville Resistance

SFU

Special Forces Unit

SPPKF

South Pacific Peace Keeping Force

TMG

Truce Monitoring Group

UDI

Unilateral Declaration of Independence

vcc

Village Council of Chiefs

V

Ltstef 'Mays
MAPS

PAGE

1. The Colonial Boundaries of Papua and New Guinea

37

2. BCL Mining Leases

51

3. The Provinces of Papua New Guinea

63

4. Bougainville

74

vi

FIGURE

PAGE

1. Readiness Theory

17

2. Communication Web - Prior to Burnham I

239

vii

Part

1:

'lntroduction

Cfiayter 1:
~eadiness rr'fieory and the :Bou3ainvi((e Civi(
War
We believe in our inviolate right to self-determination as laid down by the charter of the United
Nations. We believe it is a prerogative as a people to exercise that right. Not even the colonising
power no!_ the U.N. can usurp our right to determine our future freely for ourselves.
LEOHANNEIT

March-April 1969

I. INTRODUCTION AND RATIO NALE
The first half of the twentieth century will long be remembered as the era of two great
international conflicts: the first and second world wars. After 1945, most armed conflict has,
however, been waged within the boundaries of nation states (Singer and Small, 1993). It is well
recognised that civil wars are the most prevalent, the longest lasting, and among the most
intractable of conflicts today (King, 1997; Kleiboer, 1994; Rupesinghe, 1987; Mitchell, 1992).
Since the second world war, there have been more than 90 armed struggles which might be
defined as 'civil wars' (King, 1997: 15). All major wars in 1995 were fought within rather than
between countries and nearly 25 states were home to serious intrastate conflict in 1996 (Gray,
1996: 6). Interim agreements and cease-fires have temporarily halted many other civil wars.
Between 1987 and 1992, the use of United Nations peacekeeping forces in intrastate conflicts
quadrupled (Regan, 1996: 336). The high humanitarian and material costs of such conflicts are
aptly illustrated by the findings of a 1996 report by a United States interagency task force which
estimated that approximately 42 million people were directly imperiled by civil war in 1994.
These victims were the recipients of US$7.2 billion of foreign aid (Goshko, 1996: A16).

The increased prevalence of intrastate conflict has led to an explosion of research into the
causes and consequences of civil strife. Until recently, however, few scholars have devoted
themselves to an exploration of the processes by which civil wars end and there has been
particularly scant research on the peaceful settlement of such wars (Mason and Fett, 1996: 546).
Chapter One: Readiness Theory and the Bougainville Civil War
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This is probably due, in part, to the conventional wisdom that intrastate conflicts are notoriously
resistant to negoti~ted resolution. Despite the work of talented mediators in internal conflicts
around the world, resolution is often elusive. Guerrilla wars, in particular, are difficult to end.
They can be successfully sustained by a small force with relatively few weapons. Often
'ideological' in nature, with principles placed well ahead of interests, such wars are not easily
amenable to compromise or reason. Leaderships are frequently divided but commitment high.
Thus, in spite of frequent attempts by third parties to resolve intrastate conflicts peacefully and
a developing body of studies about third party interveners, surprisingly little is still lmown about
propitious conditions for third party intervention or the relationship between the type of
external intervention and conflict outcomes (King, 1997; Regan, 1996; Bercovitch, 1984). The
threats to international stability posed by intrastate conflicts have, however, forced academics
and foreign policy makers alike to begin to consider third party intervention in civil war in a more
systematic way. The enormous costs of civil war in casualties, environmental damage and loss of
property, trade and investment behove us to explore the conditions conducive to the negotiated
-settlement of these conflicts, and to identify and refine successful strategies for managing civil
· conflict.
The· South Pacific region has not been immune to the devastation and hardship caused by civil
war. Despite relatively little international media attention until recently, for almost ten years the
Papua New Guinea (PNG) government's agenda included the termination of 'an intractable
secessionist, then civil, war' (Dorney, 1998: 37). What began as a landowner revolt against
mining in late 1988, led to a militant group in the North Solomons, one of PNG's most outlying
provinces, declaring unilaterally the 'Republic of Bougainville' independent in May 1990. The
ensuing guerrilla war, which was fought mainly on the small Melanesian island of Bougainville, is
reported to have claimed as many as 20 000 lives and displaced up to 40 000 people: 1 Variously
described as an ethno-political battle, a class dispute, and a struggle over territory and resources,
the underlying causes of the Bougainville war are a complicated and confusing mix which has
proved difficult to resolve.

During the almost decade long war, numerous peace initiatives floundered. These included a
round of negotiations sponsored by the New Zealand government in 1990. Significant progress
1

There is considerable variance in estimates of the total loss of life during the conflict. Dorney (1998: 37) estimates
total deaths at 'more than five percent of the province's population of 160 000. Other estimates range between
10 000 and 20 000. The last population data is from the 1980 Population Census. Due to the war, Bougainville did
not participate in the 1990 Census. It is expected that the number of war deaths may become clearer when the results
of Census 2000 are known. What is already apparent, however, is that the Bougainville conflict has claimed many
more lives that some of the world's more well-known conflicts. In Northern Ireland, for example, since 1968, there
have been approximately 3000 conflict related deaths (Claxton, 1998: 29).
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was, however, made toward resolution of the conflict in January 1998, when an historic peace
agreement was signed at Lincoln University in Canterbury, New Zealand. This agreement
emerged in the wake of two earlier rounds of negotiations between the PNG government and
factions from Bougainville in New Zealand in the previous year. Although the agreement
provided for a permanent and irrevocable cease-fire, however, it did not entirely reconcile the
parties. It did not herald a decision by the secessionists to forego their claims for independence,
nor did it entail a commitment by the national government to grant the island its statehood.
Despite the failure of the parties to make the concessions necessary to settle this fundamental
impasse, the agreement should not be undervalued. It was a major advance that the parties agreed
to resolve-the question of Bougainville's future political status non violently. Furthermore, it is
upon the Lincoln agreement that a peace process has subsequently been built that has ensured
armed combat has not, to date, resumed on the island.
After the signing of the Lincoln agreement, a number of news articles were published which
emphasised the importance of New Zealand's contribution to the Bougainville peace process. In
particular, these reports praised New Zealand for the creation of an environment conducive to
successful peace negotiations (O'Brien, 1998, February 4: p.10; Canberra Times, 1998, April
10; Evening Post, 1998, April 24: p.9). An article written by international relations journalist
Stuart McMillan was among those which asserted that New Zealand's role was central to the
success of the negotiations. McMillan's article lists a number of 'preliminary' reasons for the
'New Zealand government's success in Bougainville.' These include New Zealand being seen as a
neutral third party without its own 'axe to grind,' the New Zealand government's continuing
commitment to the negotiations despite a change of prime minister between peace meetings, and
New Zealand's provision of secure venues for the negotiations. McMillan argued that New
Zealand's ability to design a peace process that was compatible with Melanesian culture; New
Zealand's decision to refrain from attempts to impose a solution on the parties; and the
involvement of the then New Zealand Foreign Minister, Don McKinnon, and other prominent
New Zealanders with significant experience in the Pacific, were all important to the success of
the negotiations. In addition, McMillan claimed that New Zealand's efforts to communicate
openly with the PNG government, the staging of the meetings at spaced intervals and the
involvement of other Pacific nations were beneficial. He also adds that the parties' shared belief
in Christianity and the involvement of a large number of women in the peace negotiations were
important. Lastly, McMillan suggests that the notion of the 'ripe moment' as discussed in
conflict resolution literature might 'shed light on the Bougainville conflict and search for peace'
(1998: 9).

4
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As this summary of his argument illustrates, McMillan's focus on the role of the mediator is
pronounced. Almost all but the last of his points relate to New Zealand's contribution. In this
regard, his article suffers the same failing as a great deal of other writing on conflict resolution: it
places too great a focus on the actual negotiation or mediation process and too little on the
broader context in which the negotiations took place. Intermediaries are only one element in the
conflict resolution process. When agreement is reached, this is due not only to whatever the third
party has done, but to many additional factors (Kriesberg, 1998: 242).

In contrast to McMillan, however, who adds, almost as an afterthought, that the idea of a ripe
moment might help to explain why the Lincoin negotiations were successful, theorist I. William
Zartman and a number of other academics have argued that successful conflict resolution depends
above all on the identification of a 'ripe moment' (Zartman, 1997, 1996, 1995a, 1991, 1986,
1985; Rubin, 1991a; Haass, 1991, 1990, 1988; Stedman, 1991). It is their argument that certain
conditions must be met for a third party to aid another state to successfully resolve an internal
dispute. Dean Pruitt (1997) has recently developed a variation of ripeness which he calls
'readiness' theory.
The work of these scholars is of particular interest, because in the case of the Bougainville
war, although the intervention of a third party resulted in the signing of the Lincoln agreement,
little is known about just why third party mediation was successful in 1997-1999 and not when
attempted earlier. No publications have, to date, examined in any depth how or why the conflict
ended. Former PNG Foreign Minister Kilroy Genia has expressed the opinion that '[i]t was just
a matter of timing and I think New Zealand came in at the right time,' while former New Zealand
Foreign Minister Don McKinnon, has himself remained modest about New Zealand's role,
replying 'probably' when asked if New Zealand's hand in the peace proc~s-s had been
overestimated (Crichton, 1997, August 28; Cessford, 1998, January 12: p.3). Conversely, the
then New Zealand Defence Minister, Max Bradford, declared in April 1998 that, in the wake of
Bougainville, New Zealand might be expected to play a greater role as an international peacebroker (Evening Post, 1998, April 24: p.9). Before such claims can justifiably be made, the
reasons for the success of the peace process initiated in 1997 require careful analysis. It is
necessary to discover just how crucial New Zealand's technique was to the conclusion of the
Lincoln peace agreement.
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The value of research in this area has been recognised by academics and journalists. Despite a
wealth of writing about developments in Bougainville since 1988, most written material about the
war has been descriptive in nature, to the neglect of larger theoretical contexts. What limited
theoretically inclined analysis of the conflict does exist is generally confined to the debate about
the causes of the war (Griffin, 1990; Filer, 1992, 1990; Wesley Smith and Ogan, 1992;
Thompson and MacWilliam, 1992). 2 McMillan (1998: 8) suggests that the reasons for the
success of the peace process require analysis. As Zartman notes,
to understand internal negotiations, the normal purview of negotiation theory must be expanded.
Negotiation theory must be further developed, tested against situations of internal conflict, and refined
accordingly, so that deductive guides to the potentialities for negotiation can be established. More
case-studies are needed in order to generate insights and observations that can be used inductively to
produce applicable concepts and theory (1995b: 4).

An examination of New Zealand's role in the settlement of the Bougainville conflict is also
important for the insights it may generate into the nature and direction of New Zealand's foreign
policy at the tum of the century. It may also prove useful to those interested in trans-Tasman
relations and relations within the wider South Pacific.

II. OBJECTIVES OF THE STUDY
In essence, the purpose of this study is to explore the factors which might explain the initial
failure and subsequent success of New Zealand's intervention in the Bougainville civil war
between 1990 and 1999. In order to do this, the study will focus on two different episodes of
mediated negotiation by New Zealand in that context. 3 The first case, or unit of analysis, is the
Endeavour talks. These talks between the PNG government and a Bougainvillean delegation were
held on board HMNZS Endeavour in July-August 1990 but failed to restore peace to the island.
The second set of New Zealand sponsored negotiations were held between 1997 ancfl999. These
negotiations, which constitute the second case, will be referred to as the Burnham-Lincoln peace
process after the locations at which the initial meetings were held. 4 The Burnham-Lincoln
negotiations have been much more successful in reconciling the parties.

2

For an exception see Claxton (1998). Claxton's book discusses the Bougainville crisis through the analytical lens
offered by security theory.
3
It is important to note that the Endeavour and Burnham-Lincoln negotiations do not represent New Zealand's only
offers to host negotiations or New Zealand's only involvement in peace efforts on Bougainville. As is discussed in
chapters three and six, New Zealand also supported a South Pacific peace keeping force sent to provide security for
another set of unsuccessful peace negotiations at Arawa in 1994.
4
It is important to emphasise that although the peace process which began in 1997 is referred to as 'BurnhamLincoln' for simplicity's sake, not all the peace meetings during the process took place at Burnham or Lincoln.
Some were not even held in New Zealand.
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The choice of these two cases might be questioned. To the casual observer, they appear to be
of very different scales. The Endeavour 'peace process' comprised little more than six days of
negotiations between the parties, whereas the Burnham-Lincoln talks consisted of several rounds
of negotiations over almost two years. It is my argument, however, that these cases are
comparable. If the initial Endeavour talks had been more successful, further peace talks planned
as part of the Endeavour peace process would have gone ahead.

I am interested in why the PNG government and Bougainvillean factions went to the
Endeavour talks in 1990, in why they signed an agreement, in why it failed to be implemented
and in New Zealand's contribution to the process. I am also interested in what persuaded
Bougainvillean groups and the PNG government to attend the Burnham-Lincoln negotiations
between 1997 and 1999, in why they signed agreements, in why those agreements continue to
hold and in how New Zealand contributed to that process.
According to conflict resolution scholar Jacob Bercovitch, however, the 'challenge is to answer
these questions in a manner that will permit us to learn more about the complexity of conflict
1 management

and mediation in other...conflicts' (1997: 219). More specifically, the objective is to

answer these questions in a manner which will allow us to better our understanding of the
success and failure of mediated negotiation under conditions of civil war. In order, therefore, that
the chosen case studies do focus attention on the requirements for successful third party
mediation in intrastate conflicts, Pruitt's readiness theory will be used as a theoretical
perspective. Before readiness theory is discussed, however, a short discussion of ripeness theory
upon which readiness is built is provided.

III. THEORETICAL FRAMEWORK
Ripeness

Ripeness commonly develops from a mutually hurting stalemate .5 This is a situation of
'deadlock and deadline' in which each side is aware that it_ cannot unilaterally achieve its aims nor
resolve the conflict through sheer physical force. A mutually hurting stalemate occurs when each
party realises that they have arrived at 'the point where they can no longer escalate their way to
victory and the sunk costs plus the countering efforts of the other side make for a costly
5

The development of the ideas that comprise Zartman's ripeness theory can be traced in Zartman (1985, 1986, 1991,
1995a, 1996, and 1997).
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deadlock' (Zartman, 1996: 276). Often in internal conflicts 'the government enJoys an
asymmetry of power, but the rebels compensate with an asymmetry of commitment' (Zartman,
1993: 25). For a mutually hurting stalemate to exist, both insurgents and government must
believe that such a stalemate will continue into the indefinite future. Ripeness of this kind is
heightened if there is also a recent, narrowly escaped or imminent catastrophe that further
reinforces the cost of the conflict. In addition, ripeness sometimes develops not from a mutually
hurting stalemate but is rather the result of a mutually enticing opportunity in which 'the parties
perceive an opportunity in the ambient conditions to gain a favourable outcome' (Zartman, 1996:
277). A ripe moment will not, however, develop unless two additional elements are manifest.
The first-is a perceived way out. This is a method of resolving the conflict which does not
demand that the parties surrender their primary objectives. Second, valid spokespersons on
every side are essential (Zartman, 1995b: 22-23). Zartman considers that:
Negotiations require recognized leaders on each side who are capable of making and holding an
agreement and also capable of talking both forward to each other and backward to their followers. For
the insurgents this means that spokespersons must be in tune with the shifts in the evolution of the
insurgency movement so that they are not turning right when the movement is turning
left.. .. Negotiation is also most promising after an appropriate leadership change in government.
(1995b: 19-20)

The key ideas here are that spokespersons must be representative of all the important factions
involved in the conflict and that they must have the power to ensure their followers accept any
outcome decided by them (Zartman, 1995b: 22-23).
Readiness

Although ripeness theory is compelling and well supported by case material, negotiation and
conflict management specialist Dean Pruitt (1997) believes the concept has four wealmesses:
(1) Ripeness theory, Pruitt suggests, is unnecessarily self-limiting. Ripeness claims only to
explain entry into negotiations. Pruitt argues, however, that the conditions which encourage entry
into negotiation should, if present in sufficient strength, also prompt parties to take a number of
other actions. If a moment is adequately 'ripe,' a party should be encouraged to invest
substantial human resources in the resolution of the conflict, to take significant risks (risks of
political exposure for example) to achieve agreement, to make major concessions, and move
toward, or, in the event that the conditions are favourable enough, to agreement.

8
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(2) Ripeness theorists view conflicts as either ripe or unripe, thus ripeness is considered a
state rather than a variable. Pruitt maintains that although this is adequate for the development of
a rudimentary, heuristic set of ideas, it remains a departure from the accepted structure of social
science theory. If, however, ripeness is viewed as a variable, Pruitt concludes, this makes it
possible for us to hypothesise that as ripeness intensifies, it is more probable that negotiation
will begin, further resources will be dedicated to it, extra risks will be taken, larger concessions
will be surrendered and an agreement will be concluded.

(3) A further complication with ripeness theory, according to Pruitt, is that the antecedents of
ripeness are considered to be joint states which influence each party to the conflict concurrently;
for example, mutually hurting stalemates and mutually enticing opportunities. Pruitt considers
that the theory would be more useful if the motives and perceptions of each party were examined
independently. This is because, frequently, one party is more motivated to settle a conflict than
the other party (or parties). It is also possible that while each party might be said to be
experiencing ripeness, this condition might be the result of different forces. Thus, one combatant
might be said to be experiencing a hurting stalemate, while another might be motivated by an
enticing opportunity. In light of the existence of such asymmetric patterns in reality, a separate
examination of the perceptions of each party would appear sensible.
(4) The antecedents of ripeness are listed in a manner which does not allow for distinction
between their types. Pruitt claims that ripeness would benefit from the organisation of its
antecedents on the basis of some broader theory.
Pruitt (1997) developed readiness theory in an effort to answer some of these ·difficulties.
Ripeness theory provides much of the substantive content of readiness theory, bu!_the structure
is derived from a psychological model of strategic choice: Pruitt's 'goal/expectation theory of
cooperation in the prisoner's dilemma' (Pruitt, 1998, 1981; Pruitt and Kimmel, 1977). Here
Pruitt argues that there are two general antecedents of cooperative behaviour: (a) a goal or motive
of achieving mutual cooperation and (b) optimism that the other party will reciprocate one's
cooperation. Cooperative behaviour, it is assumed, is driven by the goal of achieving mutual
cooperation. The extent to which this goal will influence behaviour is, however, determined by a
'gating' variable: optimism about the other party's reciprocity. Consequently, a party will act on
its goal only to the extent that it is optimistic of reciprocity. If a party is not optimistic, it will
not act in a conciliatory manner, even if the goal of achieving mutual cooperation is very strong.
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Thus, according to readiness theory, the extent to which a party will move toward the
resolution of a heavily escalated conflict (beginning negotiation or mediation for example) is
dependent upon (a) how motivated it is to achieve de-escalation and (b) how optimistic it is
about reaching a mutually acceptable agreement that will be binding on the other party (or
parties). 6 Pruitt explains that:
The motivation to achieve de-escalation is the driving force behind conciliatory behaviour, but
optimism about the outcome of negotiation is also necessary because of the danger that unilateral
conciliatory efforts will be exploited by the opponent and viewed as weak or even treasonous by one's
supporters. As in goal/expectation theory, optimism is a gating variable that determines the extent to
which the motivation to achieve de-escalation will be exhibited in behaviour. (1997: 239)

As recounted above, this is a theory concerning the behaviour of only one party to the conflict.
The situation must be symmetrical in order for full readiness to be achieved. In other words, both
parties must be motivated to achieve de-escalation and both must be optimistic about the
possibility of an agreement.
Pruitt notes that occasionally each party to the conflict is motivated to achieve de-escalation
but each is unsure whether an agreement is possible, a situation he calls a motivationally ripe
moment. The development of optimism concerning the possibility of agreement can, periodically,

be spurred on by motivational ripeness. This might happen, for example, when parties
communicate their common motivation to each other and through such communication become
confident that an agreement can be reached, but, Pruitt warns, this is not an inevitable
progression. In spite of a powerful wish for peace and even spirited action on each side, intervals
of motivational ripeness often produce little in the way of tangible progress.
Readiness theory can be likened to ripeness theory in that each of the five antecedents of
ripeness can be allocated to one of the two components specified by readiness theory. A hurting
stalemate, a recent or impending catastrophe, and an enticing opportunity all make conflict
appear undesirable. They can, therefore, be considered to encourage the motive to accomplish deescalation. Similarly, the perception that the other side (or sides) is represented by valid

6

Pruitt developed his readiness theory largely as a result of his analysis of the Oslo negotiations in which only two
major parties, the Palestinian Liberation Organisation and the Israeli government, were involved. This explains his
insistence that readiness must be a 'joint state' and the references throughout his article to 'both sides.' It does not
appear, however, that he intends his theory to be confined only to bilateral conflicts. In cases like the Bougainville
war, where there are more than two parties involved, it seems that readiness theory is just as applicable. In these
cases, it is more appropriate, as is done in the fourth part of this study, to refer to full readiness as a state affecting
most if not all the parties to a conflict. Note, therefore, that throughout this study beside Pruitt's references to 'the
other party' or 'the other side' I have added bracketed references to 'the other parties,' or 'the other sides.'
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spokespeople7 and the belief that a way out is possible can be seen as encouraging optimism
about the possibility of concluding an acceptable agreement. Pruitt believes this sorting gives the
theory 'parsimony' (1997: 240). Further, he argues that the sorting is based on a distinction that
is certainly not meaningless because motives and perceptions (optimism is a perception) have
very discrete origins and purposes.

In Defence ofReadiness Theory: Levels ofAnalysis

Pruitt admits that it may be considered too obvious or even tautological to attribute progress
in conflict management to motivation to attain de-escalation and optimism about reaching an
agreement. Critics might claim that social scientists should be examining less obvious
environmental variables, for example, the extent to which there is a balance of power. Pruitt
explains, however, that 'the psychological variables identified by readiness (and ripeness) theory
are at a different level of analysis than environmental variables of this kind. They represent
-proximal antecedents of strategic decision making whereas environmental variables represent
distal antecedents. This means that both kinds of variables are needed for a full explanation of

-historical cases and a full theory of broader phenomena' (1997: 240).
But why conduct proximal analysis if it serves only to explain the influence of deeper
environmental forces? Pruitt argues that there are two reasons:
(1) Generalizations at the proximal level of analysis are usually more universal and more valid than
those at the distal level; consider, for example, the sad state of balance of power theory as a way of
explaining contemporary international relations. (2) Ifwe can develop a truly valid set of propositions
at the proximal level of analysis, they should serve as a powerful heuristic for discovering useful
generalizations at the distal level, just as an understanding of the nature and impact of germs has
helped produce many useful insights into how to organize public health. (1997: 240)

Antecedents ofMotivation to Achieve De-escalation

When it becomes apparent to a party that an existing conflict is resulting in untenable costs
(including opportunity costs) or risks, a motive to achieve de-escalation develops. But
unacceptable costs and risks can also prompt a party to attempt to obtain victory over the other
party (or parties) by escalating the conflict further. It is probable, however, that unacceptable
costs and risks will result in a motive to de-escalate rather than a decision to escalate under the
7

Zartman (1996: 276) emphasises the importance of the existence of valid spokespersons on each side in contrast to
Pruitt who believes that it is the perception that valid spokespeople exist which is crucial. Although Pruitt
acknowledges that valid spokespeople are essential if a binding agreement is to be reached, he maintains: '[i]t is the
perception on both sides that the other side is represented by a valid spokesman that encourages movement toward
such an agreement' (1997: 249).
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following conditions:
o Victory appears unachievable. In a conflict where it appears that victory 1s extremely
unlikely, it might be concluded that a hurting stalemate has occurred.

•

It appears probable that further escalation will only serve to exacerbate already untenable
costs and risks.

o In order to surmount the costs or avert the risks, the other party's (or parties') voluntary
cooperntion is required. Thus each side reco·gnises that it is dependent on the other.
Ripeness theory frequently equates an 'enticing opportunity' with a 'perceived way out,' but
readiness theory discriminates between the two. Pruitt defines an enticing opportunity as 'a
positive outcome of de-escalation, an improvement in the status quo that is only available if the
conflict can be ended and hence is capable of encouraging a motive to de-escalate' (1997: 241).
While a hurting stalemate entails real costs, in the case of an enticing opportunity, the conflict
produces opportunity costs and these motivate a desire to conclude it. According to Pruitt, a
perceived way out, by contrast, is 'a possible agreement and hence a means of de-escalating the
conflict' (1997: 242).
In 1996, Zartman noted that, inexplicably, conflict resolution is very infrequently motivated
by mutually enticing opportunities (277). Pruitt claims that the psychological perspective upon
which readiness theory is built may shed some light on the reasons for this. From a purely
psychological perspective, we want to know why a perceived opportunity to better one-'s own
circumstances so rarely motivates a party to de-escalate. Pruitt believes that difficulties with
perceived opportunities as sources of motivation are threefold. First, a study by Bazerman,
Magliozzi, and Neale (1995) has revealed that the expectation of gain is a poorer motivator than
the expectation of loss. Second, perceived opportunities are generally vaguer and less consuming
than the costs inflicted by continued conflict. Third, perceived opportunities rarely engender the
type of time pressure produced by a weakening economic, political or military situation.
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Antecedents of Optimism about Finding a Mutually Acceptable Agreement

•

Pruitt considers that the development of working trust is crucial to the development of
optimism about finding a mutually acceptable agreement. In the wake of years of combat, it is
often very difficult to engineer a broad sense of trust between disputants. It is, however,
sometimes possible for the parties to develop a sense of 'working trust' or 'a belief that the
other party is motivated to achieve de-escalation and hence ready to make concessions in the
interest of settlement' (1997: 242). This means only that there appears to be motivational
ripeness on the other side (or sides). Working trust does not necessarily entail a belief that
the other party (or parties) is concerned about one's own interests.

Unfortunately, the development of working trust is not guaranteed even when parties on every
side of a conflict could be considered 'motivationally ripe.' Many moments of motivational
ripeness are wasted because although each side is fiercely motivated to settle a conflict, none can
be convinced that the other side ( or sides) is so motivated. Pruitt believes that such
misunderstandings are frequently the result of the 'enemy image.' That is, in intractable conflicts,
the·enemy is often so demonised, so stereotyped as evil and threatening, that it is impossible for
a party to believe its foe can act in- a genuinely peaceful manner.

•

A second important source of optimism is perceived common ground. For this to develop,
each party must believe either that a substantive formula which can meet each party's
minimal goals is apparent or that one can be arrived at. This is what ripeness theory means
by a 'perceived way out.' Perceived common ground is discussed in an earlier book by Pruitt
and colleagues, Jeffrey Rubin and Sung Hee Kim. According to Rubin, Pruitt and Kim (1994:
38), perceived common ground is greater '(1) the lower Party's own aspiragt>ns, (2) the
lower Other's aspirations as perceived by Party, and (3) the greater the perceived richness of
the set of integrative alternatives - that is, Party's belief that integrative solutions
(alternatives favorable to both parties) exist or can be devised.' Four conditions enhance
perceived common ground. The first is a party's faith in its own problem-solving ability. The
second is momentum or prior success in reaching agreement. The third is the availability of a
mediator and the fourth is the perceived readiness of the other party (or parties) for problem.
solving (39-40).
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Optimism is found in a third source: perceived valid spokesperson. For optimism to develop
each side must be convinced that the spokespeople with whom they are involved can commit
the other side (or sides). This concept is modified from ripeness theory.

Pruitt (forthcoming) claims that early in a peace process, optimism develops from working trust.
If that optimism is to be maintained, however, 'the parties must eventually see the outline of a

possible agreement. They must have a sense that a formula can be devised that will bridge their
opposing positions - that they are not too far apart to reach agreement.'

In his-1997 article, Pruitt discusses readiness theory in the context of the 1993 Oslo
agreements between the Palestinian Liberation Organisation and the Israeli government. He
believes that the motivational ripeness which resulted in the Oslo agreement was the consequence
of the circumstances that existed in the Middle East immediately prior to the talks, whereas
optimism was produced principally by the process that was the Oslo round of negotiations.
Optimism was created during the negotiations. 'by a circular process that involved: a steady
growth in working trust, a perception that the other side was represented by a valid spokesman,
and perceived common ground' (1997: 237). As parties participate in that 'circular reassurance
process - a kind of courtship dance ... they alternate making conciliatory gestures that send
increasingly clear and compelling signals of... motivation to each other... [It]. ..is like an arms race in
reverse' (forthcoming). This process is, however, extremely fragile and can easily fail.
There are two common reasons for the failure of moments of motivational ripeness to
progress to feelings of optimism: (1) initial distrust due to prior escalation, and (2) actual
hostilities (for example, shootings or explosions) which frequently occur while the possibilities
for settlement are being examined (Pruitt, forthcoming).

Third Party Intervention

Pruitt (forthcoming) believes that third party intermediaries can play a valuable role in the
stimulation of disputant optimism, for four reasons. First, when there is motivation to settle on
all sides, a third party is more likely to be conscious of this than the combatants themselves.
Second, a third party can inform each party of the others' readiness to end the conflict. Third, a
third party can induce and organise the 'circular reassurance process - the courtship dance.' This
includes determining when a party is prepared to respond favourably to another's conciliatory
actions and encouraging reciprocatory conduct. Lastly, whereas the combatants are likely to be
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handicapped by their biased views of the conflict, a third party is often able to understand each
party's position and suggest creative, integrative solutions.

Although the Oslo negotiations were sponsored and financed by Norway, the Norwegians
were never actually present at the negotiating table. They predominantly employed
communication tactics. Pruitt describes their involvement as a matter of 'good offices' (1997:
245). He claims that the 'genius' of the Norwegian intervention was that it produced the
conditions conducive to the growth of optimism. Critical in this regard were that talks were held
in secrecy, that the facilities provided fostered intimacy between the delegates, and that the
meetings were held over a time period adequately long for the antecedents of optimism to
develop and a potential agreement to emerge (1997: 237).
Two associated hypotheses were suggested by the Oslo case. The first is that carefully
organised good offices (or light facilitative tactics) will often be adequate to produce an
agreement, when each side is strongly motivated to de-escalate. This appears to reflect the well
recognised generalisation that when the conditions for reaching settlement are considered
'propitious,' less forceful third party intervention will be sufficient (Pruitt, 1998). The second is
thaf-if all sides are fiercely motivated to de-escalate, a third party need not be economically or
militarily strong. If, however, the motivation to de-escalate is less strong, a third party of greater
. resources would be required to induce, or perhaps punish, the parties into negotiation.
Finally, although third parties have the potential to encourage the development of optimism,
they are also influenced by it. The more promising the possibilities for settlement appear, the
more time and resources a third party will devote to the resolution of that conflict.

Bridge People and Communication Chains

As noted above, optimism about reaching an agreement does not automatically follow
motivational ripeness. Motivationally ripe moments are frequently wasted. Pruitt believes that
the availability of 'bridge people' on each side of the conflict might go some way to explaining
why some motivationally ripe moments are squandered, whereas others are followed by
optimism. Bridge people are individuals 'who have sufficient contact with and understanding of
each other to spring into action when a period of motivational ripeness arrives' (1997: 247). The
actions of these individuals invite the gradual process that leads to working trust. They are a
'resource that can be accessed when the [motivationally] ripe moment arrives' (Pruitt and
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Olczak, 1995: 84). A third party might also provide a bridge person.

In his most recent work, rather than refer to bridge people, Pruitt (forthcoming) discusses
what he calls communication chains. He suggests that in most peace processes, third parties act
as points along a 'communication chain' that extends from one side to the other. Chains of this
nature develop if the principals, that is 'the decision makers at the end of the chains,' reject direct
communication with one another, as frequently occurs in heavily escalated conflict.
Communication chains are used as political cover for the principals, who are often unwilling to be
seen talking directly with the enemy when there has been no guarantee that that adversary will
make significant concessions or compromises. Communication chains are able to fulfill such a role
because they can be kept quiet and it is easier to deny their existence than to repudiate direct
communication. Pruitt (forthcoming) maintains that '[p ]olitical cover is particularly important
when the principals are engaged in military operations against each other. Direct negotiations are
hard to justify in such an atmosphere, but negotiations through intermediaries can start and
survive because leaders can deny that it is taking place.'
People who occupy neighboring points on a chain usually have more values in common and
more trust in each other than those who are more distant. Thus communication and problem
solving between parties adjacent to each other on the chain is generally easier than between the
principals. Often chains will produce solutions that the principals alone are unable to find. The
closer the parties are on a chain, the more influence they usually have over one another.
Principals find it easier to agree to a proposal from a third party than from their enemy. This is
because they are more likely to trust the intermediary and it is probable that such any such
concessions required by the agreement will be more readily acceptable to their constituents. The
chances of agreement are, therefore, greater.

Chains generally begin as a brief section (or sections) that does not involve both principals. If
this section proves successful, 'optimism and its components will increase throughout the
conflict system, allowing the chain to grow at the ends and eventually include both principals'
(Pruitt, forthcoming). Optimism also allows chains to shrink at the centre, resulting in more
direct contact between parties who were originally very distant. Ultimately, this shortening
might result in face-to-face communication between the principals, and a move to track one
diplomacy. People displaced by chain shortening rarely disappear from the process. Normally,
they are retained as advisers to the surviving chain members. It is also possible that, at times of
impasse, a segment of the chain will persist as a back channel. Pruitt explains that a number of
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communication chains may be functioning concurrently, each with different third parties linking
the outlying parties. When a conflict is progressing toward agreement, however, it is usual for
one of these channels to become the predominant source of negotiation.

Pruitt's Conclusions

Pruitt's examination of the Oslo negotiations (1997: 247) and a subsequent analysis of the
Northern Ireland peace process (forthcoming) led him to make a number of 'informed
speculations' concerning readiness theory. These included the following:

•

The antecedents of ripeness - hurting stalemate, impending catastrophe, enticing
opportunity, valid spokesman and perceived way out are useful instruments for the analysis
.of cases of conflict resolution. Although overall ripeness must be a joint (or common) state,
the theory is improved if the motives and perceptions of each party are examined
independently.

o It is helpful to divide the antecedents of ripeness into two groups. One group includes those
components which encourage the motive to de-escalate. The other encompasses those
antecedents which foster optimism about reaching an acceptable and binding agreement. This
sorting is necessary because 'motivation' and 'optimism' are the consequence of unique
forces and have separate functions. Optimism might be.called a 'gating' variable because the
degree to which optimism is present determines the extent to which the motive to achieve deescalation is observable in the behaviour of a party.

•

In his analyses of the Oslo negotiations and the Northern Ireland peace process,..i?ruitt found
that motivational ripeness was the consequence of the circumstances experienced by the
parties prior to the negotiations, whereas optimism about reaching an agreement was largely
the result of the processes that occurred during the negotiations themselves.

•

Working trust - 'a conviction on both sides that the other side (or sides) is serious about the
negotiations and ready to make concessions in the interest of settlement' is a very important
source of optimism and without it no movement will be made toward agreement (1997: 248).
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o A party's optimism about reaching an agreement is likely to develop gradually over a period
of time. This might occur as part of a circular process during which valid spokespeople are
recognised, working trust increases and a potential agreement begins to appear possible. It is
probable that such a cycle will eventuate only during periods of motivational ripeness, but
such a period does not ensure it.

o For a conflict to be successfully resolved, valid spokespeople on every side are essential. It
is, however, just as critical that those valid spokespeople be identified as such by the other
side (or sides). This can be problematic when one or more parties to the conflict are vaguely
organised ethnic groups or broad coalitions of differing interests.

•

The more intense the motivation to achieve de-escalation on the part of both (or all) sides, the
more successful is intervention by small countries, and the more effective are good offices or
mediation tactics at the low end of the intervention continuum.

o If a moment is 'motivationally ripe' for both (or all) sides, Pruitt advises sending a high level
representative even if the other side (or sides) does not. This move will indicate the party's
genuine interest in the negotiations which should, in turn, promote the development of
working trust in the other side (or sides) and might result in an increase in their level of
representation.

o The resolution of intractable conflicts is aided if negotiations are held in secret. The most
extremist parties will be unable to frustrate the advance of an agreement if they are unaware
that negotiations are occurring. Pruitt concludes that 'once an agreement h~s been reached in
secret, it becomes a fait accompli that can often be sold to the public as a balanced package
involving substantial concessions by the other side [or sides]' (1997: 249).

o In an article published in the Spring 2000 edition of Orbis, Pruitt writes: '[s]secrecy needs to
be distinguished from privacy. All negotiations must be private in the sense of being out of
the public eye. Otherwise, negotiators tend to grandstand and remain overly committed to
their initial positions. Secrecy is needed in addition to privacy when substantial parts of the
polity on either [any] side are likely to question the existence of negotiation' (253).
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o The more contact that there has been between people on each side of the conflict prior to a
period of motivational ripeness, the more probable it is that that moment will produce
agreement. This is because those contacts establish a group of informed bridge people who
are prepared to act, 'to start an incremental process of confidence building' when the moment
of motivational ripeness occurs (1997: 249). Pruitt notes that earlier contact with third
parties can also be beneficial.

The empirical section of this study is intended to test the plausibility of Pruitt's theoretical
arguments.

IV. RESEARCH METHODOLOGY
The Case Study Method
Definition of the Case Study as a Research Strategy

The most common definitions of the case study have simply restated the kinds of topics to
which case studies have been dedicated. Schramm's 1971 definition, for example, claims:
the essence of a case study, the central tendency among all types of case study, is that it tries to
illuminate a decision or set of decisions: why they were taken, how they were implemented, and with
what result. (emphasis added)
·

Here 'decisions' are named as the primary focus of case studies. Other definitions cite other
topics including 'processes,' 'programmes,' institutions' and 'individuals.' A simple reiteration
of topic or topics is, however, inadequate to establish the required definition (Yin, 1994: 12). It is
perhaps because of the confusion surrounding the proper definition of a case study that many
social science texts have omitted reference to the case study as a formal research strategy
altogether or have confused case studies with data· collection techniques like participantobservation (Jorgensen, 1989) or ethnography (Fetterman, 1989).

Robert K. Yin's 1994 definition avoids all the above pitfalls and is, therefore, particularly
useful. His technical definition of a case study has two parts. The definition focuses first on the
scope of a case study. Thus, according to Yin:
1. A case is an empirical inquiry that:
o investigates a contemporary phenomenon within its real-life context, especially when
o the boundaries between the phenomenon and context are not clearly evident (13).
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In addition, because phenomenon and context are often not distinguishable in real-life situations
'a whole set of other technical characteristics, including data collection and data analysis,
strategies ... become the second part of..[the] technical definition' (13).
2. Thus the case study inquiry:
o copes with the technically distinctive situation in which there will be many more variables of interest
than data points, and as one result
o relies on multiple sources of evidence, with data needing to converge in a triangulating fashion, and as
another result
o benefits from the prior development of theoretical propositions to guide data collection and analysis.

Case research can include both single or, as in the case of this study, paired, or even multiple case
studies. Case studies can be based on either quantitative or qualitative evidence, or both: 'In this
sense, the case study is not either a data collection tactic or merely a design feature alone but a
, comprehensive research strategy' (Yin, 1994: 13) .
. Trq,ditional Prejudices Against the Case Study as a Research Strategy

Although the case study is a unique form of empirical inquiry, many researchers have viewed
· it as a less desirable endeavor than other forms of research. Traditionally, concerns have been
expressed about the lack of rigor applied to case study research and the number of massive,
unfocused and unreadable documents produced under the auspices of this research strategy.
Most importantly, research investigators have expressed concern about the ability of case studies
to contribute to theory development. At best, case studies were viewed an exploratory tool.
They were not thought to be appropriate for the description or testing of propositions (Platt,
1992).
According to Yin, however, this view is incorrect (1994: 3). Even a single case study can serve
an explanatory, and not merely an exploratory or descriptive purpose. Yin explains that
generalisations can be made from a single case because:
case studies, like experiments, are generalizable to theoretical propositions and not to populations or
universes. In this sense, the case study, like the experiment, does not represent a 'sample,' and the
investigator's goal is to expand and generalize theories (analytic generalization) and not to enumerate
frequencies (statistical generalization). Or, as three notable social scientists describe in their single case
study, the goal is to do a 'generalizing' and not a 'particularizing' analysis. (Yin, 1994: 10)

In sum, in order to evade the criticisms mentioned above, the researcher must avoid the

Chapter One: Readiness Theo,y and the Bougai11ville Civil War

21

production of a 'configurative-idiographic' case study, that is one which 1s couched in
idiosyncratic terms specific only to that case. Instead, a study should be 'disciplined
configurative' in that it should be described and analysed according to theoretically general
variables (George, 1979: 51). Bercovitch agrees that case studies, single or multiple, can
contribute to the process of theory development 'especially if the treatment of the case study is
focused in accord with the type of framework that the investigator is attempting to develop' or
test (1986: 49). A well-defined theoretical objective helps the study to remain clearly focused
and prevents the researcher from producing a case study which is simply shaped by the most
readily accessible materials or by the particulars of the case that were thought most intriguing for
intuitive reasons. In this way, the case study is rendered more valuable for it is more comparable
with other research.
The Advantages of Case Studies

Case studies encourage a more thorough examination of patterns and relationships. They allow
causal processes to be identified more clearly and can act as a focus for interdisciplinary research.
A case study, done well, enables a researcher to remain sensitive to the details of each case and to
emphasise its unique features, while retaining the ability to form and test hypotheses. Intensive
scrutiny of a single case or episode, a paired comparison, or a small n study can disclose exciting
and frequently overlooked particulars, illuminate the relationship between independent and
dependent variables, and often be more gratifying than experimental analysis oflarge numbers of
cases. Kressel and Pruitt suggest that:
In depth, systematic case studies are very much in order for the study of mediation. They can convey
the richness, headaches and complexities of the mediation process better than any other method, can
help us formulate models of clinical practice for more refined testing and can suggest unanticipated
hypotheses about social conflict. (1989: 431 )8
-

Case Study Design: Structured Focused Comparison

In order to better understand the failure and the later success of New Zealand intervention in
Bougainville, this study will use a method called 'structured focused comparison' developed by
Alexander L. George and Timothy J. McKeown (1985) to examine the two episodes of mediated
negotiation already specified. Structured focused comparison was developed in order that
maximum theoretical utility might be derived from case studies:
A comparison of two or more cases is "focused' in so far as the researcher deals selectively with only
On that note, although this study was not designed simply to make explicit use of established theoretical
propositions in order to throw light on the cases chosen (it is hoped that the cases might also suggest innovations
for the improvement of the generalisation), it is not only theoretical in objectives or approach.
8
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those aspects of each case that are believed to be relevant to the research objectives and data
requirements of the study. Similarly, controlled comparison is 'structured' when the researcher, in
designing the study, defines and standardizes the data requirements of the case studies. This is
accomplished by formulating theoretically relevant general questions to guide the examination of each
case (George and McKeown, 1985: 41 ).

These questions should be standardised and general enough to be applicable to all the cases with
which the study is concerned, but George and McKeown note that '[a]sking the same questions
of each case in a controlled comparison does not prevent the researcher from either dealing with
more specific aspects of the case or bringing out idiosyncratic features of each case that may be
of interest in and of themselves, if not also for the theory development exercise' (1985: 43). The
formulation of general questions simply ensures the case does become lost in such lines of
inquiry. When, as here, the research involves limited instances of negotiated settlement in
revolutionary situations but a large number of possible relevant theoretical variables, this
approach is especially suitable. If the researcher is able to hold some factors constant among the
cases then the comparison of cases is assisted.

In a similar study, Stephen John Stedman used structured focused comparison to compare a
case of successful mediation in Zimbabwe with prior cases of unsuccessful mediation in the same
civil war. He comments that besides the insight that strict comparison can impart, 'the researcher
can bolster the yield of the comparison by using what George ... refers to as process tracing: the
use of evidence that tells a story that 1:lleets the rigorous standards of historfoal scholarship. In
-this way, the reader can judge whether the historical explanation fits with the explanation
suggested by the contrast and comparison of important explanatory variables' (Stedman, 1991:
28).

As noted, in order to obtain maximum theoretical value from the comparison of a limited
number of cases, structured focused comparison requires that a set of general questions to ask of
each case be developed. The question set below is designed to determine the validity of readiness
as an analytical tool for the explanation of the success and failure of New Zealand intervention in
the Bougainville conflict, and to reveal which, if any, adaptions to the theory the cases suggest.
The questions examine the sources of motivational ripeness and optimism, and investigate the
role of third parties and the contribution of bridge people. I especially want to explore how a
mediator might best contribute to the transformation of a conflict from one that is
'motivationally ripe' into one that is fully resolved. How can a mediator create the necessary
optimism about settlement to encourage successful negotiations? Each line of inquiry will be
applied to both cases.
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To begin, it is necessary to discover whether the Endeavour talks in 1990 or the BurnhamLincoln round in 1997-1999 were 'motivationally ripe moments'? It must be asked, therefore:

Who were the main parties? What were their goals? What were their perceptions about their main
adversaries and the course of the conflict? How motivated was each party to achieve deescalation? In other words, did any of the parties believe victory was unachievable? Did it appear
to any party that further escalation would serve only to exacerbate already untenable costs and
risks? Did any party believe that it was dependent on the other party or parties in order to
surmount the costs or avert the risks? Did any of the parties perceive the situation to be a
hurting smlemate? Did any party perceive a moment in the future where it would be worse off if
the negotiations were to fail? (impending catastrophe) Had there been a noticeable recent reversal
of fortunes among the players? (recent catastrophe) Had the parties reached some kind of
bargaining parity? Did any of the parties perceive an opportunity to gain a favourable outcome
by entering negotiations? (enticing opportunity)

Second, I am interested in how optimistic each party was about the possibility of a mutually
acceptable agreement both before and during the negotiations:

How optimistic was each party about finding a mutually acceptable agreement prior to the
negotiations? To what extent was working trust present prior to the negotiations? To what
extent did working trust develop during the negotiations? To what extent did each party believe
that a substantive formula, a formula to meet each party's minimal goals, was foreseeable prior to
the negotiations? (perceived common ground/way out) To what extent did each party begin to
believe that a substantive formula was foreseeable during the negotiations? Did any party
perceive that the other parties were represented by valid spokespeople prior to the negotiations?
Did any party develop a belief that the other parties were represented by valid spokespeople
during the negotiations?

My third focus is the mediator and the influence that third parties, especially New Zealand,
had on the negotiations: ·

Who was the third party? What was the goal of the mediator? What was his or her mediation
strategy or strategies? What tactics were used most frequently? What were the mediator's
perceptions about the parties in the conflict? What information did the mediator have about the
goals and reputations of the antagonists? What was the mediator's reputation among the warring
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parties? What historical relationship did the mediator have with the national
government/secessionists? How culturally similar was the mediator to the national
government/secessionists? Had the mediator had the chance to learn from other episodes of
negotiations? What lessons did the mediator carry into the new mediation effort? What attempt
was made to make the mediation process cultural acceptable? Did the mediator have a conception
of a possible settlement? Was the mediator able to update her or his information in order to be
more efficacious? Was the mediator able to manipulate information in order to move the parties
toward settlement? Were there limits to the mediator's ability to solve the conflict? Were the
goals of the mediator in conflict with those of the antagonists?
Did optimism grow during the negotiations? Did third party intervention contribute to the
production of the conditions conducive to the growth of optimism? If so, what aspects of the
intervention contributed to that growth in optimism? Were, for example, the negotiations secret
or private? Were the delegates encouraged to engage in common meals and recreation? Did the
third party pass messages between the delegations outside formal negotiating sessions? Was the
third party sometimes required to placate the parties and keep the negotiations going?
The last area of inquiry concerns bridge people or communication chains:
Were there 'bridge people' or a communication chain? Who were these individuals? Were they
able to encourage working trust? How did they attempt to do so?

V. DATA SOURCES AND MATERJALS
Primary research was central to this study. Interviews were conducted with officials from the
New Zealand Ministry of Foreign Affairs and Trade, the New Zealand Defence Force (NZDF),
and other government agencies. I also interviewed academics, journalists, individuals from various
interest groups and a key Bougainvillean leader. All participants were chosen on the basis of their
centrality to the peace negotiations, either in 1990 or 1997-1999, and all interviews were openended. The interviews, were, however, focused in that I prepared an interview scl?,edule for each
interviewee. Although this schedule was tailored to each respondent's particular role during the
peace process, it also allowed a set of common questions derived from the case study protocol to
be posed.
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The majority of interviews took between one hour and two to complete. I found it helpful at
the beginning of the interview to ask the interviewee simply to detail his or her role in the peace
process. At the end of the interviewee's monologue, I would then ask the interviewee any of the
prepared questions that had not already been answered and would subsequently ask the
interviewee to respond to a set of questions more specifically designed with readiness theory in
mind. This method was used on a number of occasions and proved useful when I had limited
knowledge of the interviewee's role during the peace process prior to the interview because it
allowed me to rework questions during the interview to suit more closely the interviewee's
involvement.
All interviews, with the exception of those conducted at Defence House in Wellington, where
recording devices are not permitted, and two instances of technical failure, were recorded and
transcribed. The majority of the interviews were, however, given on the condition that they be
conducted on a background only basis, and thus bibliographic citation is often limited to the
government agency by which the interviewee was employed. Some transcripts are also
incomplete, as the participants were encouraged to switch off the recording device at any time
and some chose to do this.
These interviews were complemented with documentary information. This information was
derived from letters, memoranda and other communiques, as well as meeting agendas,
administrative documents, and documents internal to the NZDF and New Zealand Ministry of
Foreign Affairs and Trade. Private interest group records, newspaper articles and other features
appearing in the mass media were also used. Additional material for each case study was derived
from books and journal articles.

Care was taken to ensure that Yin's three principles of data collection were followed (1994:
90-99). Data sources were triangulated, a case study database was created and a chain of evidence
was maintained.
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VI. DEFINITION OF TERMS
To aid the understanding of this study, a number of terms require definition.

Success

The definition of the term 'success' (or successful intervention) is extremely important to the
study. There are two major schools of thought on how 'succ.ess' should be defined. The first
holds that an intervention should be defined as successful only if it produces deep relationships
that resolve the conflict. A. J. R. Groom, for example, defines successful intervention or
'resolution' as 'a situation in which relationships between parties are legitimized and selfsustaining without the intervention of third parties and without the imposition of behavioural
patterns' (Rabie, 1994: 25). The second maintains that intervention is successful if it results in a
settlement which ends the violence. Thus, Walter Clemens argues that a 'minimum standard for
success is that the intervention produces a settlement that sustains peace between the parties for
at least three years' (1993: 691 ). As Zartman points out, however, this is, in a number of
respects, a meaningless debate which diverts attention from 'real issues and possibilities.' 'Of
course,' he states, 'mediation usually has its hands full trying to achieve a ceasefire and a
momentary settlement that allows the parties (or the people) to breathe again. Of course, conflict
is not ended until underlying causes are removed and deeper relationships are cemented' (1997:
208). It has, therefore, been decided to follow the Clemens definition in this study. Following
this definition, the Endeavour talks are defined as a failure, whereas the Burnham-Lincoln
negotiations are viewed as successful. Although the over three year cessation of violence in
Bougainville since 1997 has not resulted in the resolution of all the underlying causes of the
conflict, it has given the parties a sufficient break in the fighting to initiate meaning:fu1 dialogue in
an effort to resolve these underlying issues (Regan, 1996: 343).

Mediation
The classification of third party interventions in internal conflicts is not subject to an agreed
upon typology. The nature of New Zealand's role in the Bougainville peace process is, as a
result, difficult to define and is, therefore, often referred to simply as 'intervention.' There is a
discernible shying away from use of the tern1 'mediation' in discussions of New Zealand's role in
the Bougainville peace process, perhaps as a result of a perception that 'mediation' is a very proactive strategy undertaken by those directly involved in conference room type discussions.
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S. Touval states, however, that mediation appears to be the 'most versatile of intermediaries'
roles, and may subsume the role of good offices and conciliation' (1982: 5). Pruitt follows the
theoretical work of Touval and Zartman (1985) whose classification of mediation strategies
provides a useful taxonomy of mediation behaviour. The three principal strategies identified,
communication-facilitation, formulation and manipulation, are arranged along a continuum from
low to high intervention.

At the light end are the communication or facilitation strategies. Here the mediator is a
'passive conduit and repository' serving mainly as a channel of communication (Touval and
Zartman,-1985: 11). Although a third party mediator exercising such a strategy will attempt to
encourage cooperation between the parties, it will display little control over the substance of
mediation. According to Bercovitch (1992: 17), specific behavioural tactics used by a mediator
employing a communication-facilitation strategy might include contacting the parties, winning
their trust and confidence, organising interchange between them, recognising issues and interests,
providing clarification, forgoing the taking of sides, supplying missing infonnation, preparing a
framework for understanding, promoting consequential dialogue, offering positive evaluations and
ensuring the interests of all parties are discussed.
There is often a place for a mediator to play a role more active than the one described above.
'The mediator as a formulator helps the two parties help themselves, by tactful, sympathetic,
accurate, straightforward prodding and suggestion' (Touval and Zartman, 1985: 12). As a
formulator, a third party might designate the meeting place, decid~ on the pace and formality of
the meetings, be responsible for the physical environment, determine the protocol, propose
procedures, draw attention to common interests, minimise tensions, control timing, encourage the
parties to tackle simple issues first, design the agenda, persuade the parties to remaiE. at the table,
allow the parties to save face and ensure the process stays focused on the issues.

Manipulation strategies are the most active. Tactics associated with manipulation are:
attempting to alter the parties' expectations, shouldering responsibility for concessions, voicing
substantial suggestions and proposals, alerting parties to the costs of non-agreement, providing
and screening information, proposing concessions parties can commit to, aiding negotiators to
reverse a commitment, rewarding party concessions, assisting parties to develop a framework for
an acceptable outcome, pushing the parties to demonstrate flexibility, pledging resources or
threatening withdrawal, and volunteering to police compliance with agreement.
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Civil War, Intrastate Conflict and Regional Conflict

The terms civil war, regional conflict and intrastate conflict are for the most part used
interchangeably in this study. Although the Bougainville conflict is an example of each, the three
terms are defined here because they differ slightly in meaning.

Following Singer and Small (1982), civil war is 'any armed conflict that involves (a) military
action internal to the metropole, (b) the active participation of the national government, and (c)
effective resistance by both sides (210).

Intrastate conflict will be defined as 'armed, sustained combat between groups within state
boundaries in which there are at least 200 fatalities. This threshold is lower than the one generally
used as part of the definition of war (Singer and Small, 1982), but it is high enough to exclude
events such as coups, riots and demonstrations. Two hundred fatalities conveys some sense that
the level of conflict is intense and that the potential for further escalation is reasonably high'
(Regan, 1996: 338).

In regional conflicts 'a new regime of self-government is sought for part of a nation, rather
than for the entire state. That demand can be situated anywhere along the spectrum from local
home rule to secession, and it usually slides back and forth along the spectrum during the
conflict' (Zartman, 1995a: 31).
Third Party

A third party is '[s]omeone who is external to a certain conflict and who interpG-ses between
the conflict parties in order to help them with their conflict management efforts' (Bercovitch,
1984: 13).

Third Party Intervention

Third party intervention will be defined as 'the intervention into a dispute of an agency whose
purpose it is to act as an instrument for bringing about a peaceful settlement to that dispute,
while creating structures whereby the foundations of a lasting settlement may be laid.' On a more
general level, to 'intervene is to enter into an ongoing system of relationship, to come between, or
among, persons, groups or objects for the purposes of helping them' (Young, 1967: 34). The
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process of third-party intervention consists of 'any action taken by an actor that is not a direct
party to the crisis, that is designed to reduce or remove one [or more] of the problems of the
bargaining relationship and, therefore to facilitate the termination of the crisis itself (Young,
1967: 34).

Settlement and Peaceful Settlement

The term settlement 'is used to denote conflicts which are ended, either by agreement or by
acceptance of the parties, even though the underlying conflict of interest may not have been

resolved~-A useful way of defining a settlement is that it brings conflict behaviour to an end,
though conflict attitudes and an underlying conflict structure may persist' (emphasis added)
(Miall, 1992: 44).
The term peaceful settlement can be interpreted in several ways. In its most restrictive sense
it refers to the settlement of a conflict before violence occurs. It can also refer to a conflict which
is 'settled in such a way that further violence is averted' (Miall, 1992: 46). A third definition and
the one that will be followed in this study is that the settlement is 'reached through pacific means
(such as negotiation, arbitration, mediation or judicial settlement), irrespective of when it is
reached. A conflict that had previously been violent could be settled by these means' (Miall,
1992: 46-47).
Bougainville
Throughout this study, the terms 'North Solomons Province (NSP)' and 'Bougainville' are
used interchangeably to refer to the geographical entity comprising Bougainville-Island, Buka
Island and number of smaller islands and atolls. Where the intent is to refer to the island of
Bougainville, rather than to the province, the expressions 'Bougainville Island' or 'mainland
Bougainville' are used.
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VIL STRUCTURE
This study comprises five parts. The first part is this introductory chapter in which a general
introduction and rationale is united with an explanation of the theoretical framework employed in
the study. In addition, this chapter includes a discussion of 'readiness' literature and outlines
how the model is to be tested. It also defines important concepts.

The second part is an historical overview of Bougainville. This historical material constitutes a
greater percentage of this study than is normal in works of political science. Given, however, the
relationship between historical influences and the origins and nature of the modem Bougainville
war, an extended discussion of Bougainville's complex history is required if the war is to be
properly understood. The first chapter in this part, chapter two, details the history of
Bougainville to 1988. Chapter three sketches the evolution of the Bougainville war from the late
1980s. The escalation of the conflict is described, as are the impacts of the conflict on
Bougainvillean society and the most important peace initiatives launched after 1990.

In the third part, the Endeavour talks of 1990 are examined in an attempt to answer the
following: How motivated to de-escalate were the parties prior to the 1990 Endeavour talks?
Why? How optimistic were the parties about reaching a mutually acceptable agreement prior to
the negotiations? Did optimism develop during the negotiations? To what extent? What aspects
of the peace process contributed to the development of optimism? How far can the failure of the
peace process be attributed to the mediation style adopted by New Zealand? Can the failure of
the peace process in 1990 be traced to a lack of motivation to de-escalate or insufficient
optimism? Were other factors important? Chapter four explores the parties' motivation to deescalate prior to the negotiations. Chapter five details the negotiations themselves-and examines
the antecedents of optimism. This chapter ends with a discussion of the failure of the
negotiations in terms laid out in the first chapter, that is, readiness.

The fourth part analyses the Burnham-Lincoln peace process. Chapters six and seven will
follow the same structure as those chapters in part three. Similar questions are pursued: Were the
patiies motivated to de-escalate prior to the negotiations in 1997? If so, why? Were they
optimistic about the possibility of a mutually acceptable agreement? If so, when did this
optimism develop? If optimism developed during the negotiations, what aspects of the peace
process contributed to this? How important to peace in 1997-1999 was the involvement of New
Zealand? How far can this success be attributed to the mediation strategy adopted by New
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Zealand?

In the fifth part, the final chapter of this study, chapter eight, compares both cases and
responds to the following: In light of each case, how accurate and how useful is readiness theory?
In what ways do the cases confirm the theory? In what ways do they challenge it? What
extensions or modifications to the theory do the cases suggest? The chapter ends with
suggestions for future research.

VIII. LIMITATIONS AND DELIMITATIONS OF THE STUDY
Defining exactly what the 'case' is is a problem which most researchers must confront at the
outset of case studies. The peace process which began with the Burnham and Lincoln meetings,
for example, is still continuing. For the purposes of this study, however, I have decided to
delimit the Burnham-Lincoln case to the period preceding the May 1999 elections for the
Bougainville People's Congress (BPC). This end point was not chosen arbitrarily. The formation
of the BPC was a significant step toward the development of a representative Bougainvillean
body supported by the community and capable of negotiating with the PNG government. In
addition, this time frame seems particularly appropriate because the last New Zealand based
negotiations were held in April 1999, and all subsequent negotiations between the parties have
\

taken place in PNG with minimal New Zealand involvement. 9

9

New Zealand has, however, remained involved with peace monitoring and with restoration projects. The New
Zealand Overseas Development Assistance Bougainville Reconstruction and Rehabilitation Programme was
established in 1998/1999. Some of the NZ$5 million allocation pledged at that time has been used to support
projects for women, children and youth through local non-government organisations and organisations like the
Leitana Women's Community Development Agency and the Women's Peace and Freedom Movement. Currently,
New Zealand is supporting OxfamNZ, Volunteer Service Abroad, local organisations and a New Zealand led
Australia-New Zealand police training project in Bougainville.
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Cfiayter 2:

Even though I come from an island that has the world's largest copper mine, it doesn't benefit
us. Imagine the mine when it was built in the middle of a remote mountain village in central
Bougainville. Landowners were aware of the destruction of their land and felt hopeless, poor and
without any security. They didn't have their land. To us land is our birthright.
THERESA MINITONG

I. INTRODUCTION
Located approximately 800 kilometres north east of Port Moresby, Bougainville Island is
named after a French explorer, Louis Antoine de Bougainville, who sailed past its north coast in
1768. 1 The largest island in the Solomons archipelago, Bougainville Island is part of a single land
mass which includes the smaller island of Buka directly to Bougainville's north. Together, these
islands are approximately 240 km long and 64 km across at their widest point (Oliver, 1991: 9). 2
Covered mainly in thick tropical vegetation, the island of Bougainville has a central backbone of
steep mountains and some flat coastal plain. Today, Bougainville and Buka islands, together with
a number of smaller outlying atolls, constitute the North Solomons Province of Papua New
Guinea (NSP). 3 This chapter traces the history of Bougainville to 1988.

1

Jack-Hinton (1969) describes voyages of discovery to the Solomon islands. More general accounts of European
exploration of the Pacific include Beaglehole (1966) and Sharp (1960).
2
The most comprehensive source of general information about Bougainville is Oliver (1991). His book includes
chapters on Bougainville' s prehistory, first contacts with Europeans and the colonial era, as well as detailing the
recent history of the North Solomons. Those with an interest in the geography of Bougainville should see Scott,
Heyligers, McAlpine and Saunders (1967) whereas a reader who wants to place the Bougainvillean experience in the
context of the history of the wider Pacific Islands would benefit from a reading of either: Howe, Robert and Brij
(1994); Scarr (1990) or Campbell (1992). Easily digestible and relatively brief, Waiko (1993) is a good starting
point for those unfamiliar with PNG' s history.
3
The smaller islands of the North Solomons include Mortlock, Carterets, Green, Nissan, Tasman and Pead.
Chapter Two: Bougainville to 1988
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IL THE PREHISTORY OF BOUGAINVILLE 4
Non-Austronesian language speakers first settled in the islands of the North Solomons over
28 000 years ago (Spriggs, 1992a: 278). 5 These arrivals from the northwest settled in scattered
communities, remaining so widely dispersed that by the time they were joined by Austronesian
speakers about 25 000 years later, they had evolved into a number of distinct societies, each with
its own language. More recent immigrants include Polynesian speakers who made their home on
the coral atolls off the east coast of Bougainville Island within the last 800 years and the
Rorovanans who, in the early twentieth century, left the more southern Solomon Islands for
Bougainville (Spriggs, 1992a: 286). Today, the North Solomons is home to nineteen language
groups, each of which is characterised by further dialectal variation (Wesley-Smith and Ogan,
1992: 251). Given this diversity, it would be incorrect to describe the people of Bougainvilleas a
homogeneous ethnic unit but they do 'hang together as a ... distinctive biological cluster' (Spriggs,
1992a: 284). 6 Bougainvilleans typically possess a very dark skin colour which makes them
visually distinct from most other Papua New Guineans who are a lighter brown.
Immediately prior to first contact with Europeans, Bougainvilleans numbered approximately
45 000 (Oliver, 1991: 6). To the extent that 'tribes' might be identified, these usually included
only a few neighboring hamlets or a single village. Access to land was governed by descent but
also influenced by other factors including locality and ego-centred kin networks. 7 Traditional
Bougainvillean sociopolitical relations differed from those in a number of other parts of PNG,
including the Highlands, insofar as gender relations tended to be complementary rather than
hierarchal. In contrast to their counterparts in the Highlands, for example, Bougainvillean women
4

The term prehistory is used here simply to mean that part of history where primary sources were not written.
Work by John Terrell (1988, 1986) provides a general guide to the prehistory of Melanesia. See also Oliver (1991)
and Spriggs (1984) for a general overview of the prehistory of Bougainville. More detailed information about
Bougainville's prehistory can be found in articles by Spriggs (1990), Wielder (1990) and Wickler and Spriggs
(1988). For students of the current crisis, Spriggs' (1992a) article is essential reading. It explains how the prehistory
of Bougainville might be used by Bougainvilleans to support their claims for secession from or retention within the
Papua New Guinean state.
6
Those interested in the traditional cultures of Bougainville would benefit from a reading of Oliver ( 1991), chapter
seven. Alternatively, a reader could consult the sources on which the chapter is based: Oliver (1969, 1955, 1949).
For research specifically on the Nagosivi, see Nash (1974), Mitchell (1976) and Blackwood (1936). Other studies
include work by Blackwood (1935, 1931) and Friedlaender (1975). Three useful theses are Hamnett (1977), Shoffner
(1976) and Keil (1975). For a study on Buka, see Thomas (1931). In the 1970s, Eugene Ogan spent time
researching the Nasioi of central-east Bougainville. This research has taken on a special significance in light of the
controversy surrounding the Panguna mine because this is located on Nasioi land. See Ogan (1999, 1974, 1972,
1971).
7
By 'locality,' it is meant that 'rights to productive resources could not always be maintained if those who
possessed them on the basis of descent (or other attributes) were long absent from the area in which the resources
were located.' Ego-oriented kinship networks are 'biological connections, or social ties based on an indigenous
biological model, linking an individual to any other' (Wesley-Smith and Ogan, 1992: 247).
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were of quite high status. This was partially due to the tendency for descent to be organised
matrilineally, although true matriarchy did not develop.

III. EARLY CONTACT WITH EUROPEANS
The first interaction between Europeans and Bougainvilleans took place in the late 1760s,
although surviving records indicate that Europeans did not go ashore in the North Solomons until
1792 (Oliver, 1991: 17). Contact during the nineteenth century was sporadic and similar to that
in other parts of the Pacific insofar as interactions commonly involved traders, whalers,
missionaries and labour recruiters. 8 Recruitment of Bougainvilleans for plantation labor in New
Britain, Samoa, Fiji and Queensland intensified after 1870. 9 Buka islanders, who developed a
reputation for hard work and loyalty, were especially sought after (Oliver, 1991: 21). Some
labourers went willingly with European recruiters; others were kidnapped. Europeans had,
however, little influence on the lives of many other Bougainvillean peoples in the nineteenth
century because the interior of Bougainville Island still remained 'virtually closed off' in 1900
(Parkinson: 1907).

IV. THE POLITICS OF ANNEXATION
The islands of the South Pacific were among the last territories to be annexed by Europeans.
Most European powers, with the exception of Germany, avoided the formal annexation of
Pacific islands until the 1880s and 1890s as these were off major trade routes and thought to be
oflittle value. However, extensive partitioning of Pacific territory by European states eventually
occurred because of fear that annexation by other powers would disrupt commercial interests,
coupled with pressure to annex from insecure settler groups.
The annexation of PNG reflects these European concerns. By the 1860s, almost all the
Australian colonies were self-governing. As such, they became increasingly concerned about the
growing German presence in New Guinea. The Australian colonies feared that if Germany were
to annex territory in New Guinea, this would disrupt Australian investments in trade and labour
recruitment as well as threaten the security of northern Australia. Consequently, in April 1883,
the Premier of Queensland sent a police magistrate to Port Moresby to claim possession of
8

Oliver (1991: 16-29) explores early contacts with Europeans. One early record of life in Bougainville was written
by H.B. Guppy (1887), a naval surgeon who was part of a British exploring expedition to the Solomon Islands in
1882.
9
There are no works dealing specifically with Bougainville's experience with labour recruiters. More general
insights might, however, be gleaned from Howe (1984), Carris (1973) and Scarr (1967).
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southeast New Guinea in the name of Queen Victoria (Douglas and Douglas, 1994: 555).
Although the British government was reluctant to assume responsibility for New Guinea and
failed to ratify the flag raising at that time, in the wake of Germany's declaration of a
protectorate in northeast New Guinea in the following year (Kaiser-Wilhelmsland and the
Bismarck Archipelago), Britain officially informed Germany that it planned to establish a
protectorate over the south coast. This it did on 6 November 1884, with formal annexation
occurring four years later. 10

V. BOUGAINVILLE UNDER GERMAN RULE
In 1884, neither the protectorate of British New Guinea nor the protectorate of German New
Guinea included the North Solomons. These islands were, however, unable to remain outside the
administrative jurisdiction of a European power indefinitely. 11 An exchange of notes between
Britain and Germany in 1886 proclaimed Bougainville and Buka to be within the German sphere
of influence. Later, in 1899, an agreement between the Germans, the British and the Americans
saw the northernmost islands of the Solomons group, including Bougainville and Buka, officially
become part of German New Guinea. 12 Germans were not unknown in the islands of the North
· Solomons, having visited as traders, explorers and labourer recruiters in increasing numbers in the
years prior to annexation. The eastern and northern coasts of mainland Bougainville and western
and southern coasts of Buka became home to a few European traders and planters at about this
time.

German Colonial Policy
German colonial policy was clear: colonies were acquired so that they might serve as
profitable expansions to the Reich's commercial and political empire. The imperial
10

The British extended their responsibilities in the 1890s, establishing a further protectorate, the Protectorate of the
Southern Solomon Islands, in 1893. In 1906, British New Guinea was transferred to Australian control as the
Territory of Papua.
11
For a succinct chronology of events from the colonial era to August 1999, see Bougainville: The Peace Process
and Beyond, a report written in 1999 by the Joint Standing Committee on Foreign Affairs, Defence and Trade,
Foreign Affairs Sub-Committee, Parliament of the Commonwealth of Australia. Throughout this study, the report
will be cited as the 'JSCFADT Report, 1999.'
12
The separation of the North Solomons from the rest of the Solomon Islands in 1886 remains contentious. Van der
Veur (1966) explains the succession of events which led to the separation. For those interested in German New
Guinea, there is a wealth of material. German New Guinea: A Bibliography edited by P. Sack (1980) provides a
helpful guide to this. For one such book see Firth (1982). Hempenstall (1978) covers German involvement
throughout the Pacific but chapters five, six and seven relate directly to German New Guinea. The German period
also receives attention in a volume edited by S. Latukefu (1989). Interesting chapters include J. Moses: Imperial
German priorities in New Guinea 1885-1914 (163-177) and S. Firth: Labour in German New Guinea (179-202).
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administration of 1899 to 1914 sought to establish a plantation economy in New Guinea by
encouraging private investment. It was expected that the indigenous inhabitants would contribute
to this goal by working as employees in European ventures, predominantly as plantation
labourers or copra processors. In return, they would benefit from exposure to the 'higher culture'
and the 'better methods' of the coloniser (Scarr, 1990: 23 5).
Bougainville and Buka were initially administered from Rabaul with German officials making
only occasional visits to each to facilitate labour recruiting. When a station was eventually
established at Ki eta on the east coast of Bougainville Island in 1905, its 'special task' was to
boost labour recruiting in the German Solomons because these islands were the primary source of
labourers for Samoa and the Bismarck. Archipelago (Firth, 1982: 86). Attempts to 'civilise' the
indigenous population included the establishment of a system of unpaid work on public projects,
the introduction of taxation, and the institution of a luluai system. After contact was made with a
new Bougainvillean community, it was German practice to appoint a luluai ('chief'), a tultul
(interpreter) and a doctorboy (medical orderly). The luluais' responsibilities included the
collection of taxes, the overseeing of local public works, the building and upkeep of
accommodation for white travellers and government officials, and the adjudication of local
conflicts.
The Establishment of Christianity
In 1902, Marist missionaries established a station near Kieta. By the outbreak of the first

world war, the Marists had set up three additional mission stations on mainland Bougainville and
one on Buka. Until the 1920s, Marist missionaries were the only missionaries operating
permanently in Bougainville. Most converts were probably motivated by practical
considerations rather than biblical teachings (Oliver, 1991: 63). Some Bougainvilleans were
attracted to the missions by the promise of generous handouts of trade goods or religious medals.
Others benefited from the wages that could be earned by working for the mission or converted
after receiving medical treatment there. Such experiences served to convince some
Bougainvilleans of the powerful 'magic' of Christianity and cemented the belief among many that
Christianity was the means through which unlimited supplies of waimans (European) goods
might be obtained. Still others sought the churches' protection from hostile European groups or
converted after persuasion from a kinsman or leader.
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Cargo Cultism

While the Marists recruited converts, Bougainvilleans began to establish cults. Cargo cults
first surfaced on Buka Island after 1912, perhaps as a result of the return of goods-laden
indentured labourers from Samoa, Queensland and other parts of New Guinea, and later spread
to the larger island (Griffin, 1977: 31). The inability of successive colonial regimes, missions and
planters to advance the people economically, to help them to secure the coveted waimans goods,
ensured the persistence of these movements (Griffin: 1977: 31). By the 1950s, cult activity,
although sporadic, existed throughout Bougainville. This later became rife in the Kieta subdistrict
in the early 1960s.

Extent of German Rule by 1913

In 1913, the colonial administration claimed that, aside from the interior mountains, it was in
command of Bougainville and Buka islands (Firth, 1982: 92). However, colonial officials,
missionaries and planters had the most control over those living near good harbors, on Buka or
on the east coast of Bougainville Island near Kieta. Communities resident in the mountainous
interior, the western reaches and southern part of Bougainville Island remained outside
administrative control, although some individuals from these communities did take up
employment as indentured labour on coastal copra plantations. The partial control established
by the Germans by 1914 was best described by a later military observer as:
where the luluais will respond to a summons to appear at a government station, but where it is not
altogether advisable for traders and others to wander about without protection, where tax payments are
made only here and there, and at irregular intervals, and where the people are prone to disregard orders
received from the District Officer through their luluais. (Hempenstall, 1978: 196)

The era of German rule was, however, drawing to an end and Bougainvilleans were soon to come
under the influence of a second foreign power.

VI. THE FIRST WORLD WAR AND AUSTRALIAN MILITARY ADMINISTRATION
1914-21

At the onset of the first world war, the Australian military sent a small force of volunteers to
German New Guinea. The Australians, who landed at Rabaul on 11 September 1914, quickly
overran the native constabulary, declaring Australian rule within 24 hours of their arrival. So
small was the Australian force, however, that it was three months before it was able to expand
its occupation to include the islands of the North Solomons. On 9 December 1914, the German
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district officer at Kieta surrendered without resistance and a military base was later established
there.

For seven years following the initial invasion, the former German New Guinea was
administered by the Australian military. 13 During this era of military occupation, New Guinea
was valued primarily for the contribution it could make, by virtue of its position, to Australian
security and 'its natural resources and native peoples continued to be treated mainly as colonial
economic assets' (Oliver, 1991: 40).

The Australians were unprepared for the task of administering the territory and the regime
they imposed was less efficient than that instituted by the Germans (Oliver, 1991: 39; Bennett,
1994: 56). The inexperienced and inadequately resourced Australians closed some Germans
stations, did less patrolling and put on hold plans to establish educational and medical facilities.
The upkeep of roads, jetties, and buildings was neglected, and qualifications obtained in German
times were frequently not recognised. Many of the practices instituted by the Germans were,
however, maintained. For some communities, the only major change during this period was
religious diversification which occurred when the Marists were joined by the Methodists in 1920
and by the Seventh Day Adventists in 1924 (Oliver, 1991: 40). 14

VII. NEW GUINEA UNDER LEAGUE OF NATIONS MANDATE 1921-1941
In 1921, Australia was granted a 'C' class League of Nations Mandate over former German
New Guinea. 15 Territories designated a 'C' class mandate were not considered likely, in light of
the paucity of their social and economic development, to reach independence in the foreseeable
future. In effect; this meant that although the Australian government would be expected to report
each year to the Permanent Mandates Commission of the League of Nations and to develop the
territory 'in the interests of the indigenous people,' it would be able to govern New Guinea
almost as a part of the Australian Commonwealth (Griffin, Nelson and Firth, 1979: 49).

13

Griffin, Nelson and Firth (1979: 46-58) provides a good introduction to the Australian military occupation of the
former German New Guinea after 1914 and the subsequent League of Nations mandate. For a fuller discussion of
Australia's involvement in the administration of PNG from 1914, see Hudson (1971). Oliver (1991) is, however,
the only author to devote attention solely to Bougainville's history during this period.
14
Almost all Bougainvilleans could, by the early 1940s, be considered 'at least nominal adherents to Christianity'
(Oliver, 1991: 58). Perhaps because of Catholicism's early exclusive hold in Bougainville, the Catholic following
on the island today is estimated at 80 per cent of the population. 15 per cent of Bougainvilleans are Protestant,
while cults adhering to various mixes of Christian, indigenous and millenarian beliefs have also operated in the
province (External Assessments Bureau, 1998: 1).
15
The mandate granted to Australia excluded the former German territories of Nauru and Micronesia.
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In a number of ways, the Australian civil administration followed the same policies and
practices as earlier regimes. The seat of the administration remained on Rabaul and the
administration's headquarters in the North Solomons continued to be situated at Kieta with subdistrict outposts at Sohano (Buka Passage) and Kangu (Buin coast). Adult males living in areas
that were considered controlled and economically prosperous enough to support tax were still
expected to pay a head tax. It was envisioned that this would stimulate cash cropping and
encourage 'responsible attitudes towards citizenship.' In fact, other than forcing some
Bougainvilleans into indentured labour, the effects of this practice were minor. The
administration also continued to open up new territory through exploration and patrolling. The
administration had visited every part of Bougainville by 1941 and considered the islands to be
'under control' (Oliver, 1991: 48). fu reality, this meant that all but a few native villages had been
contacted and their inhabitants counted or estimated.
The Australians also chose to retain the local government system implemented by the
Germans. On Bougainville and Buka, as in other parts of the territory, the administration officer,
or 'kiap' continued to appoint a luluai, a tultul and a doctorboy as village officials. One
innovation, however, was the merging of villages to form a larger administrative unit, each of
which was under the control of a 'nambawan luluai' and his interpreter assistant (bossboy), both
of whom would act as liaisons between village officials and the administration.
Despite the imposition of this alien form of government, indigenous systems of authority
continued to influence village life ·in Bougainville. Sometimes, the traditional leader simply
became the luluai. In such cases, village relations were relatively harmonious. In other villages,
however, where the traditional leadership remained separate from the village officials, loyalties in
the village became divided and often resulted in conflict between two factions (Oliver, 1991: 51).
Oliver believes these larger indigenous groupings under the control of a nambawan were more
ceremonial than practical. They were unable to engineer the perception among Bougainvilleans
that they .now belonged to a broader political unit. 'After several years or decades of contact
with whites,' Oliver concludes, 'the indigenes exercised less control over their lives than ever
before. Despite having become members of a vastly larger and purportedly more democratic
"tribe", they·had little or no voice in their own governing' (Oliver, 1991: 55).
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VIII.

w ORLD w AR Two

The second world war had little impact on New Guinea until the Pacific war began in
December 1941. 16 After it started, however, 'no part of Papua New Guinea suffered more than
Bougainville' (Wesley-Smith and Ogan, 1992: 253). After news of the Japanese invasion of Pearl
Harbour reached New Guinea, most Europeans in Bougainville not employed by the
administration were evacuated to Australia. A further European exodus occurred after the
Japanese occupied Rabaul on 23 January 1942, with Australian administration officials including
the Bougainville District Officer, his staff and most of the remaining white population fleeing
Bougainville for Port Moresby. Those Europeans who chose to stay in the North Solomons
included a few missionaries, soldiers and coast-watchers. The hasty departure of most
Europeans as the invaders approached engendered bitter feelings of abandonment, and
contributed to renewed and persistent anti-Australian attitudes among some Bougainvilleans
(Wesley-Smith and Ogan, 1992: 253).
The Japanese Occupation

In March 1942, the Japanese landed on Buka, occupying the passage and later moving to
-•capture' the Buin coast of mainland Bougainville. At first, the arrival of the Japanese did not
disrupt village society unduly (Wesley-Smith and Ogan, 1992: 253). The peacefulness of this
early period can be attributed to several factors. First, early contact between Bougainvilleans and
Japanese occurred primarily on Buka, where the majority of the population welcomed the
Japanese as liberators. 17 Also important was the fact that the Japanese, for the most part,
attempted to build cordial relations with Bougainvilleans, painting themselves as friends and
allies in the struggle against white oppression. Until the end of 1943, Japanese established
schools operated to Nipponise the native people and encourage anti-Allied feeling (Oliver, 1991:
73). Village officials were awarded with Japanese designed badges of office and their advice was
often sought.
From late 1942, however, the nature of the Japanese occupation changed. Defeats endured by
the Japanese on Guadalcanal in the British Solomon Islands drove them to bolster their defences
16

The best introduction to Papua and New Guinea's world war two experience is Griffin, Nelson and Firth (1979,
70-101). Again, only Oliver (1991) focuses primarily on the Bougainvillean experience but other sources worthy of
consultation are Long (1963) and Miller (1959).
17
It is not without significance that it was on Buka and near Kieta that the Japanese were most favourably received.
These were the most developed plantation areas and thus were where interaction between Bougainvilleans and
Europeans was most frequent (Wesley-Smith and Ogan, 1992: 253).
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on Bougainville and Buka. New bases were established around the coasts and existing posts were
strengthened. This increased fortification coincided with a less lenient attitude towards those
non-indigenes who had chosen to stay on Bougainville and Buka. Some European missionaries
were taken prisoner and others went into hiding. At this time, there was also a hardening of
Bougainvillean attitudes towards Europeans and those who sided with them, especially in the
Kieta region.

The Allies Arrive
Bougainvilleans were much more adversely affected by the war thereafter. Intense allied aerial
and naval bombardment of Japanese positions on Bougainville Island during the early months of
1943 claimed many Bougainvillean lives. Bombings and strafings drove other villagers from their
settlements and forced the abandonment of gardens. During this period, Japanese supply lines
dried up and Bougainvilleans came under increasing pressure to provide food and labour for the
starving soldiers. In some places, attempts by the Japanese to acquire food and labour resulted in
brutality toward villagers. In November 1943, 7000 United States marines landed and established
a secure base at Torokina, on the west coast of Bougainville Island. The Allies planned not to
engage the Japanese in direct combat but to isolate them from outside assistance. This tactic
proved effective. By the time ANZAC troops arrived to replace the Americans in October 1944,
approximately 25 000 to 28 000 of the 65 000 Japanese troops believed to be on the island at the
start of the American occupation had died. More than two thirds had succumbed to disease or
starvation (Oliver, 1991: 74). Villager misery increased in December 1944 when the Australians,
rather than wait for the war to be successfully concluded elsewhere, chose to branch out from
Torokina and launch a number of major campaigns designed to reconquer Bougainville. A further
18 300 Japanese soldiers were dead by the end of the war (Oliver, 1991: 75).

The Impact of the War on Bougainvilleans
No accurate record of the number of deaths or injuries suffered by Bougainvilleans as a direct
consequence of the war exists. Although many were injured or killed in direct combat, a much
larger percentage of the population fell victim to starvation and disease. The destruction of
property was also widespread. Many families lost houses, gardens, equipment and personal
possessions. Administration and mission buildings which had previously served as schools,
hospitals, clinics and churches were nearly all ruined.
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Nevertheless, despite such widespread material destruction, Donald Oliver believes that the
most profound effect that the war had on Bougainvilleans was psychological (1991: 77).
Relations between Europeans and Bougainvilleans in the postwar era were influenced by the
changes in Bougainvillean thinking brought about by their war experience. The previously
accepted idea that Europeans were superior was brought into question by the abrupt departure
of most expatriates at the beginning of the war and the collapse of their enterprises and
administration. During the first year of their occupation, the Japanese impressed Bougainvilleans
with their military superiority and encouraged significant anti-Australian feeling. Although the
ultimate defeat of the Japanese must have resulted in some disillusionment, 'the whole war
experience seems to have nourished a view among them that no colonial regime is necessarily
perpetual' (Oliver, 1991: 77). The war challenged the assumption among Bougainvilleans that
possession of a dark skin made them somehow inferior to other races, a perception clearly
nurtured by earlier colonial regimes (Oliver, 1991: 77). By their fraternisation and consultation
with Bougainvilleans, the Japanese brought into question this assumption. Later in the war,
---Bougainvilleans met Australian and American soldiers who interacted with them in an egalitarian
- and friendly manner very different from their earlier relationships with European planters. They
also became aware of their own value to the soldiers, as their tracking skills and bush craft were
indispensable to many units. Furthermore, similar revisions of thought on colonialism and ethnic
relations were occurring concurrently in other regions of the world, and such movements were to
influence Bougainvillean thinking in the post-war era.

IX. PAPUA NEW GUINEA UNDER UNITED NATIONS MANDATE 1946-1975
At the end of the second world war, the future political status of the former Mandated
Territory of New Guinea became a matter for decision by the United Nations. In 1946, its
members agreed to allow Australia trusteeship of New Guinea subject to the caveat that it would
administer the territory so that 'the customs and usages of the indigenous inhabitants would be
protected, their cultural and educational advancement assured, their rights and interests safeguarded, and an increasingly progressive share in the administrative and other services given to
them, as the territory developed' (Oliver, 1991: 78). 18 At first, it appeared that these conditions
merely reflected the policy that the Australian government intended to follow in the territory.

18

The Australian Trusteeship of PNG between 1945 and 1975 is covered in detail by Downs (1980). Additional
insights might be derived from A Time for Building: Australian Administration in Papua and New Guinea 19511963 (1976). Written by ex-Minister for Territories, Paul Hasluck, this work is an insider look at the administration
of the territory from 1951 to 1963. Griffin, Nelson and Firth provide a more critical appraisal of this era (1979: 102177).
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Early Postwar Australian Policy

As the Pacific war drew to a close, the Australian Labor government announced a new
postwar policy for Papua and New Guinea. In July 1945, the Minister for External Territories,
E. J. Ward, told the Australian National Parliament that Australia owed a 'debt of gratitude' to
the people of Papua and New Guinea for their contribution to the Allied victory and the
suffering they had endured during the war (Griffin, Nelson and Firth, 1979: 102). Australia, he
said, had resolved that the protection of native interests would be the primary objective of the
administration. While this idea was not new, it appeared as if it had been acknowledged that
much higher levels of Australian government funding would be required if this principle was to
be honoured in practice. This declaration of a deeper commitment to the needs of the native
people was compatible with the ideological position of the governing Labor party and was in line
with growing anti-colonial sentiment elsewhere. Australia also recognised that if the territories to
its north were to play a role in the future defence of Australia, it was not enough simply to
possess them. The war had made it obvious that in order to maintain Australia's influence in
Papua and New Guinea, efforts had to be made to advance the indigenous population
economically, socially, educationally and politically.
The Early Postwar Regime 1945-1949

Yet, in spite of Australia's proclamation of a deeper commitment to native welfare, early
postwar change in the North Solomons was 'gradual and only moderately' unfamiliar (Oliver,
1991: 78). As soon as the military consented to their return, missionaries, planters and
administration officials re-established themselves on Bougainville and Buka islands and resumed
their pre-war activities with little innovation. The more liberal attitude noticeable in Australian
postwar policy appears to have had little impact on the behaviour or decision-making of these
three groups during these early years. The administration, for example, located its new district
headquarters at Sohano, an island situated at the western end of the Buka passage, geographically
isolated and inaccessible to almost all Bougainvilleans except those employed there.
As the Australian planters rebuilt, some began to grow cocoa, but a new crop was not
accompanied by a new attitude toward the local people. Nor could it temper the obvious dislike
with which administration officials and planters were often viewed by Bougainvilleans (WesleySmith and Ogan, 1992: 253). As late as 1964, a senior administration official could say that he
found 'race relations' as bad in Kieta as anywhere he had been in PNG (Wesley-Smith and Ogan,
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1992: 254). The most obvious manifestation of Bougainvillean dissatisfaction with the status
quo was the proliferation of cargo cults, particularly on Buka and in the south of Bougainville
Island. Although these differed in detail, most were combinations of Christian and traditional
beliefs, their ultimate goal being European style economic and political dominance. These
movements impeded efforts by the administration to involve villagers in development efforts
because they convinced many that the secret to economic prosperity lay in the performance of
cargo rituals rather than participation in administration projects.
The Hasluck Era 1951-1963

In 1949, the Australian government received formal United Nations approval to administer
the Mandated Territory of New Guinea jointly with its neighbouring territory of Papua, the
former British New Guinea. 19 Two years later, Paul (later Sir Paul) Hasluck assumed
responsibility for the combined dependency as Minister for Territories, a position he held for
just over a decade. Hasluck championed 'uniform development.' He believed that development
efforts should be spread so as to benefit all Papua New Guineans equally. This belief had
widespread ramifications for the administration of the dependency during Hasluck's tenure as
Minister. Because, for example, the majority of Papua New Guineans did not have an
opportunity to attend primary school, Hasluck felt it inappropriate to build a university, or even
to provide opportunities for secondary education. His priorities included an improved public
health system, a universal primary education system and the expansion of administrative control.
He believed that rapid economic development might result in serious social disruption and
favoured more measured economic progress with New Guineans participating in the modern
sector as small scale farmers or as labour for European business.
Hasluck did little to encourage the political participation of indigenous people at the national
level because he anticipated that the territory would not reach independence for some
considerable time, and because he feared that the creation of a political elite might result in
'internal colonialism' with more developed provinces taking advantage of less advanced
indigenous communities. The first legislative council for the combined territories, inaugurated in
19 51, was an advisory body dominated by 16 official members who ensured that the
administration's view prevailed. Of the twelve non-official members, only three were indigenes
19

In actuality, Australia started administering the territories jointly during the war when a single military
organisation, the Australian New Guinea Administrative Unit (ANGAU) oversaw areas of both Papua and New
Guinea once they were cleared of the enemy. Although this new arrangement allowed a more uniform strategy to be
applied to the two areas, it also led to a strange situation in which Australia administered Papua and New Guinea as
a single dependency while only New Guinea was subject to scrutiny by the United Nations.
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and none was Bougainvillean. The indigenous members contributed little. This is not surprising
because, as Griffin, Nelson and Firth point out, 'Papua New Guineans in the Legislative Council
could not be expected to act unlike other Papua New Guineans. Nowhere else in the 1950s did
two or three Papua New Guineans stand before a meeting of senior white men and instruct them
on policy or the details oflegislation' (1979: 131).
Local Govemment Councils

Greater efforts were made to incorporate Papua New Guineans into the administrative and
governmental machinery of the territory at the local level. From the early 1950s, the
administration began to develop a network of local government councils to replace the village
luluai system. It was anticipated that the councils would maintain law and order, levy taxes and
execute some public works and development projects. The councils, however, experienced
multiple problems.2° On Bougainville Island, for example, enthusiasm for local government was
muted. In spite of efforts to establish councils in Bougainville from the early 1950s, the first
council was not set up there until 1959. 21 During their chequered history the councils were to
prove the cause of as much disunity as cooperation among Bougainvilleans. Many of these
difficulties were the result of the councils' conflicting functions. It was expected not just that the
councils would act as an administrative arm of the colonial administration as the village officials
had done previously but also that they would 'provide the basis for the establishment of
democratic self-government' (Connell, 1977: 2). Rarely were the councils able to reconcile these
roles and most 'were used mainly to implement administration policy, rather than to encourage
Papua New Guineans to assume responsibility for their own affairs' (Wesley-Smith, 1994: 212).
Although some councils were effective in that they were able to complete public works projects
or were able to create larger regional loyalties, Oliver believes that '[i]t is probably fair to say
that, up to 1965, the new institution had not progressed very far towards educating the council
members, much less the electorate in the responsibilities of Australian concepts of citizenship'
(Oliver, 1991: 82).

20 In some areas, villagers felt their taxes returned few tangible benefits. Other councils were hindered by a
membership comprised of disputing factions or were simply too large to be politically effective.
21 For an in depth study of local government councils in Bougainville, see Connell (1977). Eugene Ogan's (1972)
account of the early council years in the Kieta area shows how apathy and real opposition combined to hinder this
effort to confer upon the local people a greater share of self-government.
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Dissatisfaction with the Post-War Administration in Bougainville

It was not uncommon for the provinces to complain of neglect during the 1950s, 'but

Bougainville apparently received scant attention even in relative terms' (O'Faircheallaigh, 1984:
217). This may have resulted from the policy of uniform development which dictated that
Bougainville, a province relatively well serviced by the missi?ns and rather rich in natural
resources in comparison with other regions, was of low priority. Despite the government's
wartime commitment to universal primary education, for example, the administration's attempts
to improve the education system in Bougainville were confined to tinkering with the mission
system for the first 15 years of the mandate; the first administration primary school on the
island was not opened until 1960. Official programmes designed to improve indigenous health in
Bougainville were also slow to commence. Malaria eradication programmes launched in the early
1960s were, however, very successful, contributing, in part, to a population explosion in
Bougainville over the following 30 years. Whatever the administration's reasons for its lack of
attention to the North Solomons during the 1950s, however, Bougainvilleans developed a sense
of grievance and neglect. They felt particularly aggrieved, for example, when on the advice of the
government they grew peanuts and rice, which were then not adequately marketed. They also
believed that their efforts to develop their own plantations were hindered by bad or nonexistent
roading and infrequent shipping services (Griffin, 1977: 32).
The first large scale indigenous rebellion against the postwar political and economic
environment occurred on Buka Island in the late 1950s when 'gross dissatisfaction over economic
development and administrative and missionary paternalism' encouraged the formation of the
Hahalis Welfare Society (Griffin, 1977: 42). Members of this movement believed that
development would be best achieved by the unification of the community as a single productive
unit. It was envisaged that the society would invest its income in enterprises from which all
members would benefit equally. Although the movement did have some cultic elements, it also
had a strong business orientation. It was officially registered as a private company in the mid
1960s at which time its operations involved over half the population of Buka in some way
(Oliver, 1991: 87). 22 The administration came into conflict with the society in 1962 when its
22

Its activities included copra and cacao production and marketing, the maintenance of trade stores, road building,
truck transport, electricity generation, and dressmaking. Work was carried out communally and profits banked in a
common fund from which money was extracted for specific purposes. Officials were elected to oversee the society's
enterprises and the society encouraged hard work and self help. This business side of the society was encouraged by
the administration. Other aspects of the society's practices found, however, less favour among the expatriate
population. Like its economic philosophy, the movement's social philosophy was communalistic. The most
controversial manifestation of this was its matrimonial clubs or 'baby gardens' where unmarried women would be
visited by the male members of the society, and children produced as a result of such liaisons, communally reared.
The missions opposed this practice and excommunicated the society's leaders.
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members refused to pay taxes, complaining that the administration had done little to improve
their lives. A violent confrontation resulted but the imprisonment of a large number of Hahalis
supporters did not persuade the society to cease its opposition to the administration. The
tension subsided after improvements were made to government services, including the
construction of a road across the island which alleviated problems associated with the transport
of crops. The movement still refused, however, to participate in the local government council
which it saw as ineffectual. 23
Members of the Hahalis Welfare Society were not the only North Solomonese to vent their
frustration with the administration during the early 1960s. In April 1962, a group of N asioi from
the centre of Bougainville Island informed a United Nations visiting mission that they wanted
Australia to pass its trustee responsibilities to the United States. They argued that the USA
'was strong and wealthy and would develop this Territory properly' (Griffin, Nelson and Firth,
1979: 151). They alleged that the Australians treated them 'like dogs' and criticised them for
failing 'to improve their lot' (Griffin, 1977: 33).
The 1960s: Exploration, Mining, and Development
External Pressure for Decolonisation

During the 1950s, the Australian government's argument that the decolonisation process in
PNG could not be rushed, that certain levels of economic, social and political development were
prerequisites of self-government, and that those levels would not be reached for some time, was
largely accepted. After 1960, however, this position came under increasing attack. At first,
pressure for decolonisation came from sources external to the territory. At the United Nations,
for example, anti-colonial feeling was growing. The United Nations mission which visited PNG
in 1962 warned Australia that its gradualist policies were unacceptable. The leader of the
mission, Sir Hugh Foot, reproached Australia for its failure to prepare PNG for independence,
recommended that Australia take immediate steps to encourage economic growth, and
emphasised the need for vast increases in educational expenditure. In response, the Australian
government greatly increased its commitment of financial resources to the territory. The
territory's annual grant increased threefold during the 1960s, reaching almost A$100 million by
1970 (Wesley-Smith, 1994: 213). Education was awarded new priority. Over 60 secondary
schools, including Hutjena High School on Buka Island, were built during the 1960s, and the
23

After 1973, the society's influence has receded. Nevertheless, during the 1970s it expressed its support for
secessionism and was involved with the new provincial government.
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territory's first university opened in 1966 (Wesley-Smith, 1994: 213).
Internal Pressure for Political Development and Decolonisation

This new emphasis on education had an important consequence. As the number of educated
Papua New Guineans increased, some of this group began to agitate for a greater share in their
own governance. Internal pressure for decolonisation increased after the territory's first political
party, the Pangu Pati (PGU), was established in 1967, and intensified after the party made
immediate independence its party platform at the 1972 election. In spite of these pressures,
however, Australia was still reluctant to develop the territory politically. Hasluck's successor,
the new Minister for Territories, Charles Barnes, felt political progress might render the territory
less attractive to foreign investors.
Thus, when in 1964, a new representative 64 member 'House of Assembly' was established,
the priorities of the administration were clear. Although it was intended that this new body
would increase the participation of the indigenous people in the governance of their territory, the
main goals of the Assembly were to maintain political stability and encourage economic growth.
- With the latter objective, the House was reasonably effective. Always subject to the Australian
administration's ultimate veto power, it passed the administration's legislative programme
successfully. Despite the indigenous members' majority in the new body, however, their
participation in the House of Assembly contributed little to their political education. They rarely
disputed the advice of the European members who continued to control the House in spite of
their reduced numbers (Oliver, 1991: 81). An exception was Paul (later Sir Paul) Lapun, a
Bougainvillean nationalist and charismatic speaker who drew support from all of Bo_ugainville.
According to Ian Downs, '[i]n the first House of Assembly (1964-68), he developed significant
support and understanding of his people among the European members' (1980: 344). At the
very least, Lapun's election heralded the entry of the first Bougainvillean into the national
political arena, lessening the degree to which Bougainville existed in political isolation from the
rest of PNG.

The Search for Sources ofInternal Revenue

External and internal pressure for decolonisation in the 1960s had enormous and long lasting
implications for the people of Bougainville. With independence threatening, the Australian
administration began hunting frantically for methods by which it could stimulate the growth of
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the economy's monetary sector. It was imperative that sources of internal revenue and export
income be found so that funds for public expenditure would be available when Australian
subsidisation was reduced. After mineral development was identified as one potential enterprise
by which such revenue might be raised, the administration sent an Australian government
geologist to Bougainville Island to reinvestigate a copper deposit discovered there in the early
1930s.
In 1961, the geologist suggested that further investigation of the Panguna gold-copper
prospect on Bougainville Island was merited. 24 Subsequently, in late 1963, a Special Prospecting
Authority was issued to CRA Exploration (CRAB) for the Panguna area, approximately 30
kilometres inland from Kieta. 25 The company's employees began fieldwork in March 1964 and
later estimated that the ore-body contained over 700 million tons of low-grade copper deposit,
an amount which could allow a mine to operate at the site for as long as 50 years (Premdas,
1977: 76). 26
Although the local people were not consulted prior to the grant of the Special Prospecting
Authority, some effort was made by company employees and patrol officers to explain to the
local people the nature of the company's activities before the copper company began its
exploration and testing work at Panguna. The landowners, who were mainly Nasioi speaking
people living a relatively isolated village lifestyle, were, from the beginning, opposed to CRAE's.
presence. 27 By mid 1965, company geologist Ken Phillips and Assistant District Commissioner
Max Denehy, who were concerned by the increasing frequency of incidents involving local
people and CRA employees, suggested to administration officials in Port Moresby that money
was needed to compensate the local people for the minerals mined. This advice was ignored and
the situation-deteriorated. Subsequently, special police were brought in to patrol the prospecting
area.

24

For further information on the establishment of the Panguna mine, see Mikesell (1975).
The corporate transformations that were undergone by the company that discovered, developed and operated the
mine are complex. After deciding to pursue mineral exploration in the south west Pacific, Conzinc Riotino of
Australia (CRA) and its partner New Broken Hill Consolidated Limited formed CRA Exploration to explore the
Bougainville deposit. Subsequently, in 1967 they established an operating company called Bougainville Copper
Proprietary Limited, a subsidiary of Bougainville Mining Limited, to begin the work of evaluation. After mining
began in 1972, the company was renamed Bougainville Copper Limited (BCL). When the 'company' is mentioned,
it is to BCL that the author refers. A more complete explanation of these transformations can be found in Oliver
(1991: 124) or Downs (1980: 361).
26
Smaller amounts of gold, silver and molybdenum were also discovered.
27
BCL's mine and mine related operations have encroached onto the land of four language groups: the Nagovisi and
Banoni people of the tailings lease area, the Torau people of the east coast port site and the Nasioi whose traditional
lands extend from the Kieta district to the mountainous areas of the Crown Prince Range.
25
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In January 1966, Phillips and Denehy's efforts to reassure the local people of the mine's
advantages were badly damaged when the Minister for Territories, Charles Barnes, visited Kieta
briefly. He dismayed villagers by informing them that although the mine promised to be a source
of much wealth, they personally would receive nothing from it except compensation for specific
damage to livelihood and property and normal occupation fees. The principle of 'eminent
domain,' which conferred all mineral rights on the national government, he explained, was
Australian practice. Despite its incompatibility with local tradition, this principle had been
transferred to Papua and New Guinea in the Mining Ordinance of 1928-40. This meant that, as
in Australia, ownership of the top soil in PNG was separate from that of the subsoil, the rights
to which were retained by the administration.
Ownership of the subsoil had to be retained by the administration if the Bougainville copper
deposit was to play the role in the territory's economy that the Australian administration
envisioned. It was anticipated that the deposit would be developed and exploited by a company
in which the Territorial Government would have an equity. It was hoped that Bougainville
Copper would develop into a national asset and that the mining royalties, dividends and tax
revenues collected from it would actively contribute to Papua and New Guinea's national
revenue. In 1966, Paul Lapun was able to secure for the landowners 5 per cent of the royalties
owing to the administration, but this appeased them only temporarily. In ~uly 1966, drilling near
Panguna was halted by villagers but was later resumed under police protection.
The Bougainville Copper Agreement 1967

Despite the objections of the landowners, a little over a year later, in June 1967, the
Austrafo~n administration and Bougainville Copper Proprietary Limited concluded a financial
agreement to govern the eventual operation of the mine. 28 The Bougainville Copper Agreement
ensured CRA 53.6 per cent ownership of the mine and most of the profits. The agreement
approved all current leases, outlined the respective responsibilities of the company and the
administration and stated that for 42 years the agreement would not be renegotiated. The
agreement also gave the company a three year tax holiday, although the taxation rate would
escalate from 25 to 50 per cent in later years. This arrangement was beneficial to both parties
because it allowed the company the opportunity to repay the money it borrowed to finance the

2

' The terms of the Bougainville Copper Agreement are discussed in detail by O'Faircheallaigh (1984: 228-231). In
the same work, O'Faircheallaigh discusses the priorities with which both CRA and the administration entered the
negotiations and assesses how successful each party was in securing these.

53

Chapter Two: Bougainville to 1988

mine faster, while assuring increased revenue for the PNG economy after independence. 29 The
administration was to receive a royalty of 1.25 per cent of f.o.b. value of concentrate produced
and, later, in 1970, accepted a 20 per cent equity in the project, to be passed to the PNG
government after independence. In August 1967, the terms of the agreement were made law in
the Mining (Bougainville Copper Agreement) Ordinance 1967. No Bougainvilleans were involved
in the negotiation of the agreement which was later to become a source of considerable conflict
between the independent PNG government and the government of the NSP.
Secessionist Stirrings in Bougainville

Early Bougainvillean secessionist stirrings occurred during the mid 1960s. In 1966, Leo
Bannett, a 29 year old from Nissan atoll, and a group of other students studying at the Holy
Trinity Seminary in Madang, started to produce a mimeographed journal entitled Dialogue. It
was harshly critical of the administration, of planters and of missions, all of.which it labeled
exploitative. It was also critical of large-scale developments in Bougainville. The administration
was disconcerted by such radicalism and sent Special Branch police to investigate. Leo Hannett
was prompted to leave the seminary and another student, John Momis, who was later to become
one ofBougainville's most prominent leaders, was expelled. 30 It was not, however, until after the
House of Assembly election in early 1968 that Bougainville secessionism developed into an issue
of serious political significance.
The first development was the formation of the Mungkas Association. In September 1968, a
group of 25 Bougainvilleans met in Port Moresby. Among the participants were two Members
of the House of Assembly; Paul Lapun (South Bougainville) and Donatus Mola (North
Bougainville). 31 The group, which only later became known as the Mungkas (Telei language for
'blackskin') Association, issued a statement at its first meeting asking that a referendum on the
political future of Bougainville be held by 1970. Although the administration was unwilling to
grant a referendum, this group was the genesis of a larger movement which went on to
communicate Bougainvillean grievances to the central government and organised village meetings
29

In 1967, the Australian Department of External Territories imagined a more lengthy independence process than
that which ensued.
30
Momis later finished his theological training in Australia.
31
In the enlarged 1968 House of Assembly, Bougainvillean electorates were increased to three (north, south and
regional). Despite little campaigning, Bougainville's first :MP, Paul Lapun was re-elected in the southern electorate,
his success in securing an additional share of copper revenue for the landowners of the south east helping to ensure
his win. The successful regional candidate, Joseph Lue, was aligned with Lapun and drew most of his votes from the
south. In the northern electorate, Donatus Mola, a member of the Buka Local Government Council and an exCatholic mission teacher who campaigned with the subtle endorsement of the local Catholiq missions, was
successful.
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to discuss Bougainville's political future. In time Leo Hannett replaced popular traditional
leaders, including Sir Paul Lapun, as the movement's most influential spokesperson. Hannett
attracted a ring of youthful and educated leaders including Dr Alexis Sarei, Fr John Momis, John
Dummitt and Moses Havini. At this stage, although the island's political future was the subject
of much discussion, individuals were divided about the best options for Bougainville. The events
of the following year were, however, to increase support for secessionism.

The Rorovana Land Crisis

The most important incident in this regard was the Rorovana Land Crisis. In April 1969, after
completion of a final feasibility study, the administration gave approval for construction of the
copper mine. Construction, which lasted from 1969 until 1972, provoked substantial local
opposition, particularly when the Australian administration began the process of procuring 1600
acres for a new town and port to service the project. Rorovanan villagers, whose land was
required for the port, were unwilling to sell or lease their land to the administration for this
purpose. 32 A subsequent confrontation in August 1969 between the riot squad and the Rorovana
people received international publicity. The compensation offered to the villagers was later
increased considerably and they eventually agreed to the terms of an agreement. Although,
however, the villagers were to benefit from the agreement financially, the Rorovanan experience
gave secessionist sentiment a considerable boost (Anis, Makis, Miriung and Ogan, 1976: 444)
and stimulated the emergence of a new Bougainvillean movement, Napidakoe Navitu, an
organisation with openly secessionist aspirations (Griffin, 1982: 115).
Napidakoe Navitu

On 6 ~July 1969, 1500 people attended the first Napidakoe Navitu meeting at which Paul
Lapun was elected the organisation's President, and Raphael Bele, a Rorovanan leader, was
named Treasurer. The Napidakoe Navitu movement galvanised Bougainvilleans, predominantly
from the mine area, and campaigned for greater compensation for those whose properties had
been required for mining as well as urging secession. The organisation printed a newspaper,
Bougainville News; established a number of Bougainvillean owned business ventures and

supported candidates in both local and nation elections. Napidakoe Navitu was at its most
influential in early 1970, claiming 6000 financial members and supporting demands for secession
made by various Bougainvillean leaders (Griffin, Nelson and Firth, 1979: 153). Later in that year,
32

For a detailed account of the Rorovana land crisis of 1969, see Cooper (1992) and ( 1991).
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the movement staged a referendum on secession in south Bougainville. Although Napidakoe
Navitu later reported publicly that its referendum showed an overwhelming vote for Bougainville
secession, the referendum cannot be considered credible. Some N avitu followers completed
numerous ballot papers when voting papers were left unsupervised at trade stores, while in
Buin, it was reported that about 7000 voting papers were destroyed by persons opposed to the
referendum. By December 1972, Napidakoe Navitu was in decline. Despite support from both
the government and the copper company, its business wing was returning losses that would
eventually see it liquidated; its funds had either been squandered or had inexplicably disappeared,
and Bougainville News had ceased to produce copy. Furthermore, demands for a referendum on
secession had not received the support of the two local government councils in the north of the
district (Griffin, Nelson and Firth, 1979: 209).
Despite Navitu's decline, secessionism on Bougainville Island was, however, far from dead.
Navitu was simply subsumed by the Bougainville Special Political Committee (discussed below)
established by Hannett in 1973 and supplanted by the larger autonomist movement which
declared independence in 1975. The emergence of this political activism was facilitated, in part,
by other changes which occurred in Bougainville during the mid 1960s. Bougainvilleans, for
__ example, were becoming increasingly mobile and urban while natural population growth reached
huge proportions. In addition, in the period between 1966 and 1980, a large percentage of
Bougainvilleans converted from a purely subsistence lifestyle to one which involved some cash
cropping, wage labour or private enterprise (Oliver, 1991: 162).

X. TRANSITION TO INDEPENDENCE 1970-1975
In PNG, the first half of the 1970s was characterised by tumultuous change on a number of
levels. 33 At the national level, preparations for independence accelerated. On Bougainville,
construction of the Panguna mine was completed and commercial production began, as vague
demands for 'self-determination' and 'maximum internal autonomy' crystallised into a request
for a district government with widespread p9wers. The grant of a Bougainville interim district
government did not, however, prevent Bougainvillean leaders from announcing their intention to
secede from PNG little more than two weeks before PNG's own independence celebrations in
September 197 5.

33

For more information on political developments in Bougainville during the 1970s, see Anis et al. (1976).
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The Panguna Copper Mine
Resettlement, Compensation, Royalties and Occupation fees

34

As illustrated by its treatment of the Rorovana villagers, by the late 1960s, it was clear that
the administration was not about to abandon the copper project to appease the local people.
Instead, at a cost to the company of approximately A$1.64 million and incalculable physical and
psychological cost to the villagers,_ about 200 households were resettled from the mine area
between 1969 and 1989 (Oliver, 1991: 138).35 Other villagers were moved to make way for a port
at Loloho, a port to mine access road (PMAR), a tailings lease on the Jaba River and towns at
Panguna and Arawa.
Landowner compensation policies were 'established in a virtual vacuum since there was little
in the way of precedent in developing countries and virtually none within a Melanesian landownership culture' (Quodling, 1991: 2). The company was required to replace houses and
gardens, and to build toilets, water tanks, roads and chapels. It also had to provide villagers with
food until new gardens were ready to harvest. Some villagers received one off cash payments for
the 'hardship' which it was anticipated might follow 'the enforced change from a traditional
village environment to a European way of life' and to 'provide for the additional cost of
maintaining a European-style residence in an urbanised community' (Bedford and Mamak, 1977:
40). Other villagers received 'nuisance' compensation for the disruption caused by flooding,
blasting, dumping, noise and dust. A number of measures were taken to compensate
Bougainvilleans for damage to crops, fish supplies and forest products. Aside from
compensation payments, royalties and occupation fees were also paid to the those living within
the road-mine-tailings lease area (and rents to those of the town and port sites). Between 1972
and 1989 the landowners received from BCL K3 million in royalties and K21 million in
occupation and compensation fees (Quodling, 1991: 34). 36
The distribution of mine-derived benefits among those affected by the mining operation
proved, however, complicated and inequitable at times. This is due, in part, to the nature of
traditional Bougainvillean land tenure systems, most of which do not recognise individual
34

For more detailed information about compensation, royalties and occupation fees, see Quodling ( 1991: 46-54,
137-146) and Bedford and Mamak (1977).
35
See Oliver (1991: 13 8) for more information about the resettlement of villagers.
36
In order to put these figures into perspective, it is useful to note that for the same period the PNG government
received Kl078 million and the North Solomons Provincial Government K75 million (Quodling, 1991: 34). K
represents the 'kina,' the currency of PNG.

57

Chapter Two: Bougainville to 1988

landowners in the European sense. Land tenure among the N asioi of the mine site, for example,
'exists according to an informal schedule of primary, subsidiary and derivative rights. These are
determined by imprecise criteria such as utilisation; may be transmitted by any combination of
kinship and personal ties; and are further complicated by competing matrilineal and patrilineal
claims' (Claxton, 1998: 80). 37 Defeated by the complexities of Bougainvillean land ownership, the
administration identified only a group of titleholders. The titleholders received the royalties and
occupation fees and assumed responsibility for distribution of the money to the members of
their wider clan group who, although they did not hold land titles, were entitled to some of this
money according to custom. In some places, the traditional system was unable to cope with the
transition to cash payments and conflict over distribution within kinship groups ensued. In the
1980s, this breakdown resulted in serious intergenerational conflict.
While the exploration phase of the Bougainville copper project in the 1960s affected, for the
most part, only those Bougainvilleans living within the vicinity of the mine site, the construction
period during the early 1970s, had a much more widespread effect on life in the North Solomons.
The mine, for example, employed Bougainvillean construction workers from all over the island
and paid them wages much higher than they had previously known. The copper discovery also
Jed to an influx of migrants from around PNG. Many of these migrants joined the ranks of the
over 10 000 workers who were labouring at the mine site in 1971 when construction was at its
peak. This influx of non-Bougainvilleans was accompanied by an increase in law and order ·
problems on Bougainville Island. Most affected were villagers who lived near the mine site.
Other Bougainvilleans, however, resented the groups of unemployed 'redskins' who established
squatter settlements around Bougainville after construction was completed (Premdas, 1977: 7273 ).

Politics in the 1970s

Political development advanced swiftly after 1970 at both the national level and in
Bougainville. At the national level, progress toward PNG's independence accelerated as the
international costs of postponing independence finally overwhelmed the strategic and political
advantages of delaying until the desired internal conditions had been realised. In July 1970, the
Australian government declared that it was now committed to PNG independence at the earliest
opportunity. In 1971, arrangements were announced for the transfer of all powers, aside from
37

Ogan (1971) is the only in depth study of the Nasioi land tenure system. His research was conducted from 1962
but, as his findings were not published until 1971, they were unavailable when the company and the administration
was deciding how best to deliver royalties, compensation and occupation fees.
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foreign affairs and defence, to an indigenous government by 1 December 1973.
As these plans for PNG self-government were finalised, the issue of Bougainvillean secession
was again raised. In March 1971, Sir Paul Lapun introduced a bill to the House of Assembly in
an effort to secure an administration supervised referendum among Bougainvilleans to determine
whether the island should secede. Lapun's motion was, however, defeated and later that year,
perhaps contributing to Navitu's eventual demise, he began to view federalism as the most
appropriate political arrangement for Bougainville. Not everyone was convinced of the merits of
federalism, however, and as Lapun's interest in secessionism waned, others took up the cause. In
March 1972, Mungkas Association members presented a petition to the new Australian
Minister for External Territories, Andrew Peacock, again demanding a referendum on the political
future of Bougainville. 'This issue' the Association said, 'should not be left to the House of
Assembly to decide as its present constitution can be used to suppress minority rights under the
guise of democracy' (Griffin, 1977: 52). After presenting the petition, Mungkas members began
to organise a political awareness seminar to be held in Bougainville later that year.

In April 1972, while the Mungkas Association planned its.seminar, the third national House·
of Assembly, led by chief minister, Michael (later Sir Michael) Somare, was sworn in. The
newly enlarged House of 104 members included an extra Bougainvillean member. The results of
the election in Bougainville's four electorates indicate that although in decline, Napidakoe Navitu
still influenced voter behaviour at the election. Two of N apidakoe N avitu' s most well known
leaders, Lapun (south) and Raphael Bele (central) were returned comfortably. In the north,
Donatus Mola was re-elected, while a newcomer to national politics, Fr John Momis, won the
regional seat. 38 Momis's anti-copper company and anti-administration campaign appears to have
been popular as he was elected with 79 per cent of the vote (Quodling, 1991: 18). Lapun was
appointed Minister For Mines and Mola Minister for Business Development whilst Momis
became Chairman of Committees, Deputy Speaker and Deputy Chairman of the Constitutional
Planning Committee (CPC). 39
The multiparty CPC was appointed by Somare to recommend a structure for PNG's
independent government. The committee toured the country hearing suggestions for a PNG
constitution, and although it eventually proposed a Westminster form of government similar to
those institutions already borrowed from Australia, it also recommended the establishment of a
38

For more information about Fr John Momis, see Quodling (1991: 22).
Because the Prime Minister was the official chairman of the committee, Momis, as deputy chairman, assumed de
facto control.
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system of decentralised provincial government. 40 The Somare government was, however,
reluctant to accept the committee's recommendation for provincial government because it was
determined to preserve national unity; there was concern that decentralisation might encourage
people in areas like Bougainville, where support for secession was already evident, to push
harder for full independence.
Meanwhile, secessionist sentiment was growing in Bougainville. The Mungkas Association
held its political awareness seminar in Kieta in December 1972. At its conclusion, yet another
petition for a referendum was produced. This time, the petition was presented to Fr Momis who
agreed that Bougainvilleans 'had an absolute right to self-determination' and stated that he was
simply 'the servant of his people' (Griffin, 1977: 53). 41 Later that month, the killing of two
Bougainvilleans in the Eastern Highlands enraged many Bougainvilleans and the 'old split
between the southern secessionists and the northern anti-secessionists disappeared overnight' as
the killings 'brought the district to a united cry of mourning and secession' (Griffin, 1982: 135-6;
Griffin, Nelson and Firth, 1979: 211). 42
In response to the growing political tension on Bougainville Island, Somare appointed Leo
Hannett his 'Special Adviser on Bougainville.' In February 1973, with the So mare's approval,
Hannett established a Bougainville Special Political Committee (BSPC) to determine precisely
what sort of political arrangement Bougainvilleans desired. 43 When in July that year the CPC
visited Bougainville, the BSPC submitted a request for a district government with wide powers. 44
These included the power to collect Bougainville's taxes, and the right to remit to the central
government only what proportion of these it deemed appropriate. The BSPC also demanded that
the district government have the right to secede at whatever juncture it desired.
Bougainvillean negotiators reached a compromise with the Somare government in late 1973
and Bougainville was granted an interim district (later 'provincial') government on 27 November,
just a few days before PNG achieved self-government on 1 December. 45 It was envisaged that the
40

See Appendix A for a discussion of the modern PNG political system.
It is important to note that at this time, those who sought to increase Bougainville's autonomy were not
necessarily opposed to the copper mine. Only Momis was thoroughly anti-mine. Other attendees ate food provided
by the copper company and slept on bedding also provided by it.
42
On Christmas Eve, while driving through Goroka village, under the influence of alcohol, two Bougainvilleans,
both of whom were senior public servants, accidentally ran over and killed a young girl. They were themselves
subsequently killed by a group of villagers who had witnessed the accident.
43
For more information on the establishment and functioning of the Bougainville Special Political Committee, see
Mamak, Bedford, Hannett and Havini (1974).
44
A copy of the BSPC's submission to the Constitutional Planning Committee can be found in the Appendices of
Mamak et al. (1974: 73-79).
45
Hannett was awarded a new post as a planning officer for the interim district government.
41
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North Solomons interim government would exist until such time as the House of Assembly
decided on a system of uniform local government with maximum control over provincial matters
for every region.
Harmonious relations between the central government and the North Solomons interim district
government were, however, shortlived. Conflict soon arose over funding for the interim district
government's 1975-76 capital works programme. Bougainvillean leaders believed that the district
government was entitled to approximately A$3 .5 million for roads and other projects, but the
central government refused to grant this sum. Bougainvilleans were angered that despite the
province's substantial contribution to the central government coffers, then about A$50 million
yearly, the district government was refused a sum of less than A$4 million for its works
programme. Thus although 'Bougainvillean secessionist sentiments predate copper mining ... the
presence of the mine was to add an economic argument that revolved around the disparity
between the revenue generated within· the province and the funds available for provincial
development' (Quodling: 1991: 2). The national government maintained that its decision to
refuse the province the funds it requested was based on the fact that Bougainville had already
overspent its entitlement of the money allocated to each of the provinces by A$2.5 million
(Premdas, 1977: 78). Neither side was willing to meet the other on its home territory to negotiate
and a stalemate ensued.
Renegotiation of the Bougainville Copper Agreement 1974 46

Tensions between the central government and the provincial government were exacerbated by
the fact that in 1973 international copper prices had risen to unprecedented levels. For that year,
BCL declared a profit of approximately A$158 million (O'Faircheallaigh, 1984: 247). The size of
BCL 's profit provoked much anger both in PNG and the North Solomons, especially because the
company was still enjoying the three year tax holiday it had extracted from the Somare
government under the 1967 Bougainville Copper Agreement. 47 In order to address these concerns,
BCL agreed to renegotiate the copper agreement and negotiations were held between May and
September 1974. 48 Despite the central government's conflict with Bougainvilleans, it claimed it
was 'anxious that Bougainvillians should feel that they had been represented at the renegotiation'
46

See Quodling (1991: 24-25) for a discussion of the 1974 renegotiation of the Bougainville Copper Agreement
The three year tax holiday dated from the commencement of commercial production of concentrates. The copper
company began commercial production on 1 April 1972.
48
Although the company was not obliged to renegotiate the agreement at this time, (the 1967 Bougainville Copper
Agreement provided that a renegotiation was not required for 42 years), the government threatened to legislate if the
company did not agree to negotiations.
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and thus John Momis and Leo Bannett were included in the negotiation team (O'Faircheallaigh,
1984: 247). The 1974 agreement revoked the company's tax concessions, strengthened
environmental protection guidelines and instituted a new resources rent tax. 49 The parties agreed
to meet in 1981 and at seven year intervals thereafter to review the agreement. Finally, the
agreement established a new resource levy, the 'Bougainville Non Renewable Resource Fund'
which was to become a minor source of provincial revenue.

Despite the introduction of the Bougainville Non Renewable Resource Fund, however, the
subsequent increase in mine derived revenue accrued by the central government as a result of the
1974 renegotiation stimulated increased calls for the Bougainville provincial government to
receive more. Specifically, the provincial government demanded the 95 per cent of royalties that
were received by the central government rather than the landowners. In December 1974 the
government acceded to this request, after the Bougainville provincial government threatened to
deprive the mine of its water supply by diverting or damming the Jaba River.

XI. THE 'REPUBLIC OF THE NORTH SOLOMONS' AND PAPUA NEW GUINEAN
INDEPENDENCE

50

This concession did not, however, appease the Bougainville provincial government which on
30 May 1975, resolved to secede from PNG. Provincial government chairman Dr Alexis Sarei
demanded K150 million from PNG to cover the costs of establishing Bougainville's new
government and, in exchange, promised to phase out PNG's 20 per cent equity in the
Bougainville copper mine only slowly.

Relations between the PNG government and the secessionists deteriorated. In July, Somare
persuaded the House of Assembly, then meeting as the National Constituent Assembly, to
extract all provisions for decentralisation from the PNG Constitution Bill on the pretext that
provincial government was too costly. The national government also attempted to prove that the
secessionists in Bougainville were a minority, a claim disputed by Sarei who maintained that
49

O'Faircheallaigh (1984: 246) and Wesley-Smith (1990: 6) provide explanations of the resource rent tax.
PNG's immediate pre and post independence era is explored in more elaborate detail in Downs (1980: 486-563)
and Griffin, Nelson and Firth (1979: 178-271). Also worth consultation is Michael Somare's 1975 autobiography,
Sana, which discusses independence from the perspective of the country's first prime minister. An extremely useful
resource is the Papua New Guinea Political Chronicle 1967-1991, edited by Clive Moore with Mary Kooyman
(1998). This 50 chapter volume is a compilation of all the PNG Political Chronicles published in the Australian
Journal of Politics and History from 1967 to 1991. The chapters are written by well-known, extensively published
academics with considerable experience of PNG politics. Together, the chapters form a detailed record ofpostindependence politics in PNG.
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secession was favoured by 86 per cent of the population (Griffin, Nelson and Firth, 1979: 216). 51
In August, Fr John Momis went to New York to lobby the United Nations Trusteeship Council
to support Bougainvillean independence but was unsuccessful in securing international support. 52
The central government reacted by suspending the Bougainville provincial government and
holding back all resources which had been set aside for it.

In spite of its failure to gain international recognition and its lack of funds, the 'Republic of
the North Solomons' 'functioned fairly effectively, though with steadily dwindling local support
for the eleven months in which the NSPG [North Solomons Provincial Government] was
suspended' (Claxton, 1998: 26). In order to convince both Papua New Guineans and the wider
world of their commitment, Bougainvillean leaders organised an 'official' independence day
celebration on 1 September 1975. In the PNG capital, Somare chose to play golf. He believed
that enthusiasm for independence would wane among Bougainvilleans when their aspirations for
development could not be met (Griffin, Nelson and Firth, 1979: 217).
Regardless of the troubles in Bougainville, PNG celebrated its independence on 16 September
1975. From October, both sides prepared for military engagement, and in January 1976
secessionists destroyed government property including buildings and airfields in Bougainville.
Later that month, however, an uneasy truce was established and an agreement was concluded in
August 1976. The compromise reached ensured that Bougainville would remain within PNG as
the 'North Solomons Province' and a provincial government system would be developed, not
only for Bougainville but for all regions of PNG. 53

It is certainly probable that a large proportion of the population did support the move, at least initially, because
the Bougainvillean Catholic Bishop, Gregory Singkai gave secession his official blessing.
52 Interestingly, whereas 'the first serious attempt to establish an independent Bougainville nation ... gained impetus
from the establishment of the ... rnine, ... none of the three most prominent leaders [Hannett, Sarei and Momis] of that
movement was from the area most affected by the mine.' By contrast, Francis Ona and Joseph Kabui, two of the
leaders of the second secessionist movement (from 1989) are both from the mine lease area (Dorney, 1998: 39-40).
53 Provincial government was entrenched by an organic law in 1977. For a brief overview of the workings of
provincial government in PNG, see Turner (1990: 124-135).
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XII. 1980-1987
The 1980s witnessed the growth and later the disintegration of a close relationship between
the North Solomons Provincial Government (NSPG) and BCL, as provincial leaders who
believed that mining was the foundation upon which a new provincial economy could be built
were replaced by those who preached a populist development ideology that favoured small scale,
village based ventures and stressed the importance of 'Melanesian ways.' 54 Despite these
differences in ideology, however, all provincial leaders campaigned for the redirection of BCL
revenue from the national government to the provincial government throughout the 1980s.
Landowners, too, sought to maximise the money they received from the mine.
The Landowners

In 1979, villagers from the Special Mining Lease, the tailings disposal area and the port mine

access road formed the Panguna Landowners Association (PLA) to represent village interests and
to lobby BCL for greater compensation. BCL, which had previously dealt with individual
landowners separately, saw the formation of the PLA as a positive development and hoped that
the Association might provide it with a 'formal contact point to discuss issues of policy at least
partly free from parochial diversions' (Quodling, 1991: 57). At first, the villagers saw the PLA
as reasonably successful. In July 1980, for example, PLA representatives and BCL negotiated a
new compensation agreement which provided for a sizable increase in the occupation fee and
compensation package. 55 This agreement also included provision for the establishment of a Road
Mine Tailings Lease Trust Fund (RMTL TF) which would collect, distribute and invest
compensation payments received from BCL so that an ongoing source of revenue would be
available for the landowners after compensation payments ended. The RMTL TF accumulated
almost Kl .5 million in assets in its first year and later bought shares in large corporations and
invested in rental properties and plantations (Claxton, 1998: 82). It was envisaged that a quarter
of the annual profits from these ventures would be reinvested, while the remainder would be
granted to medical centres, schools, churches and scholarship winners. 56

54

Turner (1990) and Dorney (1990a) offer two further accounts of post-independence PNG. Although both refer to
Bougainville throughout, chapter five ofDorney's book is devoted solely to the Bougainville crisis. Political
developments in Bougainville in the 1980s are thoroughly covered in Griffin with Kawona (1989: 225-243).
55
See Quodling (1991: 48-50) for more on the compensation agreement of 1980.
56
The fund was originally administered by an executive committee of eight directors who were elected by seventyfive official members.
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Politics in the 1980s
At the provincial government level, the years between 1976 and 1980 witnessed the transfer
of responsibilities from the national government to the provincial government and the creation of
provincial procedures. Popular demands for autonomy appeared satisfied by the establishment
of the elected provincial government. By 1980, the people of the province were eager for
economic development. Leo Hannett, who campaigned with a 'let's get moving' slogan seemed
the best able to encourage this and was elected Premier. Soon after his election, however, Hannett
became aware that the provincial budget was inadequate to finance all the development projects
the province desired. He and other Bougainvilleans again expressed their frustration that this was
so, despite the fact that the national government received huge amounts of revenue from the
Bougainville mine and the province as a whole. Hannett saw the solution in a redirection of BCL
revenue from the national government to the NSPG.

An opportunity to achieve such a redirection was provided by the scheduled 1981 review of
the Bougainville Copper Agreement. In that year, the NSPG held discussions with the national
government in preparation for the renegotiation with BCL. 57 The provincial government asked for
direct control of a proportion of the national government's BCL derived tax revenues, the
transfer of national government equity in the mine project, a greater royalty rate and an increase
in the Non-Renewable Resources Fund levy. The national government proved, however,
unwilling to accede to any of these requests. As a result of the two governments' inability to
reach agreement, BCL withdrew from talks associated with the 1981 review and the scheduled
renegotiation was never completed.
Nevertheless, in spite of the Hannett government's failure to capture a larger p_reportion of
PNG's mine derived revenue, the province still exhibited some economic growth during the early
1980s. The Bougainville Development Corporation (BDC), originally incorporated by Hannett
and other provincial planners in 1975 to encourage provincial 'big business,' expanded its
interests. Paul Quodling, General Manager, then Managing Director of BCL between 1979 and
1987, comments that '[t]his was a period of close liaison between the NSPG and BCL, since
See Wesley-Smith (1992: 92-111) for a more detailed explanation of the failure of the 1981 and 1988 copper
agreement reviews. The 1981 review must be seen in context. At this time, the quality of the ore mined at Panguna
was declining, thus pushing up operating costs. This, in turn, led to pressure on the national government to lift the
1971 moratorium on further exploration in the province. During its discussions with the national government, the
provincial government attempted to bargain its support for the lifting of the moratorium for the concessions it
wanted from the national government. Wesley-Smith (1992: 104) explains, however, that '[t[he strategy of
withholding support for further exploration had only limited utility, because the provincial government was itself
heavily dependent upon the continuation of mining revenues.'
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Bannett and the BCL management shared the view that long-term economic prosperity lay in
developing local involvement in business opportunities that were subsidiary to mining
operations' (1991: 20).

The 1982 National Election

Provincial dynamics began to change after the 1982 national election when both Sir Paul
Lapun and Donatus Mola lost their seats, while Fr John Momis was again re-elected. During the
1977-1982 term, Momis had left the Pangu Pati to form his own 'Melanesian Alliance' (MA).
The MA united all four Bougainvillean Members of Parliament (MP) during that term, and in
1982 the MPs elected for all the Bougainvillean electorates were aligned with the MA. Despite
their relegation to the opposition during much of this term, the MA influence at the national level
from 1982 saw Hannett's BDC projects neglected or opposed (Claxton, 1998: 89). While
Bannett was 'intent on using mining as a catalyst for a radical transformation of the provincial
economy ... supporters of the Melanesian Alliance party, [and Momis, in particular] ... were more
concerned with protecting traditional institutions against the ravages of foreign mining capital'
(Wesley-Smith, 1992: 111).
The 1984 Provincial Election

Further changes occurred after the 1984 provincial election. In general, the candidates who had
contested the provincial elections in 1976 and 1980 had stood as independents. In the lead-up to
the 1984 elections, though, the MA endorsed candidates for all electorates. With ' [a] wideranging campaign based more on socialist ideology than economic pragmatism, along with
identification with re-emerging Bougainvillean nationalism,' the MA candidates gained
tremendous voter support (Quodling, 1991: 22). On polling day, they won a 'sweeping victory'
and MA supporter Dr Alexis Sarei replaced Bannett as Premier (Quodling, 1991: 22). MA
control of the provincial government was characterised by a deterioration in relations with BCL.
In spite of their aversion to large scale mining, however, MA leaders were eventually forced to
confront the reality that any prohibition on mining would negatively affect the provincial
government's ability to deliver the services required by Bougainville's exploding population. It
was this dilemma which led Father Momis to champion the 1987 'Bougainville Initiative' which
despite 'being couched in sharp anti-mining rhetoric, ... sought to accommodate further mining
operations on the basis of increasing BCL's payments to the province' (Claxton, 1991: 89-90).
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The 1987 National Election and the Bougainville Initiative Fund

In 1987, Momis launched his campaign for re-election to the National Parliament on the issue
of copper profits. He suggested that the NSP receive directly from BCL an amount equal to 3
per cent of gross metal values. The solution to the social costs inflicted by mining appeared,
therefore, to lie in financial gain which 'restores our dignity, confidence and self-reliance' and I).Ot
in mine closure (Quodling, 1991: 51). As an election platform, the 'Bougainville Initiative Fund'
was a resounding success. 58 Not surprisingly, the prospect of an increase in the amount of money
received directly by the province from the mining operation drew support from throughout
Bougainville, and Momis was again returned to the National Parliament as the MP for
Bougainville Regional. 59 The Bougainville Initiative was not, however, well received by the
national government, primarily because it entailed a K7 million reduction in the amount of money
flowing to them from BCL, and the proposal was never adopted (Quodling, 1992: 351). The
· expectations of Bougainvilleans had, however, been raised, and when these were not fulfilled,
" disappointment, frustration and discontent followed. Paul Quodling believes that the
Bougainville Initiative was one of the main catalysts for the conflict which erupted on
Bougainville Island in 1988 (1991: 52).

Joseph Kabui, Premier of the North Solomons Provincial Government

A further deterioration in relations between the Bougainville Provincial Government and BCL
- occurred in the late 198Os. This was partly because Joseph Kabui emerged as Premier after
Sarei's abdication in 1987 (Dorney, 1990a: 131). 60 An industrial relations research officer with
the Bougainville Mining Workers' Union, Kabui launched his political career as an MA candidate
at the 1984 provincial elections. Kabui's electorate embraced the special mining-lease and his
home village was one of those greatly disrupted by mining operations. As Premier, Kabui was
harshly critical of BCL and was to go on to sympathise openly with the secessionists during the
1989 crisis. At the 1988 provincial elections, Kabui was officially elected Premier despite
running without official MA endorsement, although his support for the principles of Mo mis' s
Bougainville Initiative may have contributed to his success (Quodling, 1991: 22). During Kabui's
58

For Momis' s original letter to the then Chief Executive of BCL, Paul Quodling, in which the Bougainville
Initiative Fund was first suggested, see Quodling (1991: 90-94). For additional information about the initiative, see
Quodling (1991: 51-52).
59
The Melanesian Alliance was subsequently included in the coalition government of Rabbie Namaliu, and Momis
was reappointed Minister of Provincial Affairs, a role he favoured.
60
Sarei, whose commitment to the MA was never strong, resigned after two years in office that were 'characterised
by increasing difficulty in controlling the young turks in his government and deteriorating relationships with Father
Momis' (Quodling, 1991: 21).
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premiership, relations between the NSPG and the BDC, which was still chaired by Hannett, also
soured: 'In this atmosphere, BCL support for the BDC and other business initiatives was
viewed with suspicion, and BCL was more stringently subjected to the retail sales and service
taxation powers of the NSPG' (Quodling, 1991: 21).

The 1988 Bougainville Copper Agreement Review

The late 1980s also heralded the scheduled date for another renegotiation of the Bougainville
Copper Agreement. Toward the end of 1987, BCL advised the national government that it was
ready to begin negotiations. The company suggested that the provincial government should be
involved in these in some capacity so that the 1988 review of the copper agreement might serve
as a forum for the resolution of funding disputes between the two governments. The national
government failed, however, even to assemble a negotiating team until after hostilities at the
Panguna mine site had started. Its lack of commitment to the review process was another source
of frustration for the people of the North Solomons and as is explained in the following chapter,
this frustration soon turned to violence.

'The '.Bougainvi(fe War
Nationhood has to be protected. How then can we allow a handful of hard-core criminals to
dictate to the majority ofBougainvilleans and to the rest of Papua New Guinea?
SIR JULIUS CHAN

August 1996

I. INTRODUCTION

The origins of the Bougainville war are complex. As the previous chapter foreshadowed, by
the late 1980s there was considerable resentment about the province's income from the mining
operation compared with that of the national government. In addition, there was resentment
towards the growing numbers of non-Bougainvilleans moving to the province, and intergenerational conflict between the landowners of the mine area about the distribution of mine
derived monies, including compensation fees and rents. There was also anger among the
landowners of central Bougainville about the presence of the mine and the consequences of its
operations for their communities and their land. Each of these factors was important during the
early stages of the conflict. Later, the human rights abuses inflicted on the ordinary
Bougainvillean population by the PNG security forces fuelled a developing sense of
Bougainvillean ethnicity and led to widespread support for the militants. Ultimately, the
primary goal of the militants changed from compensation to secession.

II. THE EARLY CONFLICT: 1988

Violence erupted on Bougainville Island in late 1988. According to Terence Wesley-Smith,
two distinct phases in the early crisis can be discerned (1990: 2). The initial phase from 1988 to
about March 1989:
involved a localised protest against the mining company. It arose out of a perception among a group
of mainly younger landowners that the company had failed to address several long-standing
grievances, and that their own leaders had not pursued these claims vigorously enough. (1990: 2)
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This phase began when a group of younger PLA members became disenchanted with the PLA
executive, claiming it was inactive, ineffectual and self-interested. The PLA had, for example,
renegotiated with BCL the compensation agreement for the period 1986-1990, but unlike the
renegotiation in 1980, this had not resulted in a substantial increase in cash benefits for the
landowners. There was also growing mistrust in the management of the RMTLTF. 1
Consequently, in September 1987, a meeting of the dissatisfied landowners was called and a rival
association, the New Panguna Landowners Association (NPLA), was established. Pepetua
Serero became chairperson and her cousin, Francis Ona, was named general secretary. Both were
landowners from the Guava kinship group, although Ona was not a primary right holder. 2 During
the following months, the organisation began to lobby BCL for improvements in health care,
education, housing and other services. It also urged BCL to employ more landowners. Finally, in
April 1988, the NPLA demanded KlO billion compensation for damage to land and environment,
the transfer of 50 per cent of BCL's profits and/or national government tax revenues to the
,. provincial government and the transfer of the ownership ofBCL itself to Bougainvillean control
:.c

within five years. 3 It also demanded stricter environmental controls, claiming that the mine was
responsible for the disappearance of native species and increased rates of disease among the
human population. 4 When they received no response to these demands, the landowners blocked
the mine road and staged a sit in which closed the mine for six hours on 17 May. Further
demands and threats to close the mine were issued in the months thereafter.
Later in the year, the landowners' increasingly vocal concern about the mine's environmental
impact prompted the PNG Department Of Minerals and Energy to commission a New Zealand
consultancy firm, Applied Geology Associates (AGA), to determine the social and
environmental impact of the mine, past and future. The landowners, however, furiously
dismissed the study as inaccurate after AGA reported in mid November that its_-preliminary
findings suggested that 'although the environmental damage from mining operations was
substantial there was no direct evidence of significant levels of chemical pollution and thus it was
1

In 1983, a new general manager assumed responsibility for the RMTLTF. He wrote off bad debts and set in place a
stricter fiscal regime, making it more difficult for members to gain loans. It was, in fact, the introduction of such
improvements in management practices which led to accusations of mismanagement (Turner, 1990: 131).
2
Guava is a village adjacent to the Panguna mine site.
3
The sum of K.10 billion was completely unrealistic in that it is equivalent to approximately twice the mine's total
gross earnings since it opened and is equal to nearly seven years worth of PNG's total yearly exports (at 1988 prices)
(Claxton, 1998: 83; Kaputin, 1991: 40).
4
There is no doubt that impact of the mine on the physical environment has been great, if localised. The Panguna
deposit is a wide porphyry intrusion of low grade mineralisation. In order, therefore, to make the mine profitable,
large volumes of material were processed daily. The mine is of the open pit variety; the pit itself covers 400
hectares. Solid non-copper material removed from the excavation was stacked in nearby valleys while tailings from
the mine' s treatment plant assumed extremely large proportions. Approximately 120 000 dry tonnes of ground
material in the form of slmTy was produced every 24 hours of operation (Quodling, 1991: 29). This was transported
down the Jaba river to the sea causing greater than anticipated environmental problems.
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unlikely that BCL's operations were responsible for the loss of wildlife, declining agricultural
production or a range of human illnesses' as was alleged (Connell, 1991: 71). Dr John Connell, a
member of the AGA team and a geographer with considerable experience in Bougainville
comments that '[a]n inquiry that was intended to aid the resolution of landowners' grievances
had merely emphasised to landowners ... that they were unlikely to receive high levels of
compensation for chemical pollution and thus may have proved to be something of a catalyst for
the transition to violence' (Connell, 1991: 71-72).
Four days after AGA released its preliminary findings, a group oflandowners aligned with the
NPLA and led by a frustrated and angry Francis Ona, initiated a campaign of violence intended
to close the mine permanently. On 22 November, following attempts by the police to break up
another landowner roadblock, explosives were stolen from the Panguna mine magazine. Between
25 and 27 November, a number of attacks were made on BCL property. In December, further
explosions halted BCL mining operations on several occasions. Police riot squads from Lae and
other PNG centres were sent to the island to prevent further violence but their actions in the
Panguna area gave rise to claims of police brutality.

III. EXPANSION OF THE CONFLICT: 1989-1994
In early 1989, the nature of the conflict changed. During this second phase, support for the
militants among the general Bougainvillean population grew swiftly and anti.:.company attacks
gave way to a major secessionist insurgency. The killing of a Bougainvillean woman by a
Highlander, and other instances of ethnic violence between Bougainvilleans and other Papua New
Guineans, helped to reignite pan-Bougainvillean separatist sentiments. So, too, did the violence
inflicted by the police force and the newly arrived PNG Defence Force (PNGDF) (WesleySmith, 1990: 2-3). Subsequently, secession replaced compensation as the main demand of those
who had joined Francis Ona. 5 At the beginning of April, there were about 600 police and
PNGDF soldiers on Bougainville Island (Turner, 1990: 132). Their presence led to an escalating
cycle of militant activity and security force retaliation throughout the year. The mine closed after
repeated sabotage in May and the government declared a state of emergency on 26 June 1989.
Peace initiatives were dealt a substantial blow in September when John Bika, a North Solomons
Provincial Government minister and author of a proposed compensation package, was
assassinated. His death gave Ted Diro, the hawkish Minister of State and chairman of the
5

Sam Kauona was among those who joined Ona. He would later play a high profile role in the conflict. A Nasioi
speaker, and explosives expert, Kauona became the Commander of the BRA after deserting from the PNGDF in
early 1989.

72

Chapter Three: The Bougainville War

government's ministerial committee on the Bougainville crisis, an excuse to allow the security
forces to operate at their own discretion from September 1989. Under these conditions, further
peace initiatives floundered. By the end of 1989, fifty people had been killed (Turner, 1990:
133).

In 1990, the PNG government, frustrated by the failure of its peace initiatives, resolved to
settle the conflict militarily. Subsequently, 'Operation Footloose' was launched but proved
completely unsuccessful. 6 PNGDF troops not only failed to achieve any of their operational
objectives but by their brutality actually increased support for the militants who had, by this
time, named themselves the 'Bougainville Revolutionary Army' (BRA) (Turner, 1990: 133). 7
The formal economy collapsed as banks and other businesses closed and commercial air services
stopped. By February, many plantations had ceased operations, their migrant labour having fled
the province, while BCL evacuated its remaining non-Bougainvillean employees. Amidst
considerable confusion, the security forces withdrew all personnel from the province in March
1990, leaving Bougainville in the de facto control of the BRA. 8 The PNG government then
suspended the NSPG and imposed an economic blockade on the province from 7 May 1990. 9
Ten days later, the secessionists issued a statement proclaiming 'the Republic of Bougainville ... a
sovereign, democratic and independent nation' (Turner, 1990: 134).
At the time of the withdrawal of the security forces, the BRA had extensive support all over
Bougainville Island. This support declined throughout the year as it became obvious that Ona
was unable ensure unity or to provide an effective government. A Bougainville Interim
Government (BIG) was created, of which Ona was awarded the 'Presidency,' but this body
proved to have little power over Ona or the BRA. 10 Similarly, the BRA command had only
limited influence on BRA 'soldiers,' who were:

6

An interesting perspective on this time period is provided by Yauka Liria (1993), a PNGDF soldier stationed on
Bougainville Island from July 1989.
7
Originally, BRA was an acronym for the 'Bougainville Republican Army' but this was later changed to the
'Bougainville Revolutionary Army,' as secession became the ultimate aim of the militancy. Anthony Regan reports
that over time the ideology of the BRA 'became increasingly suspicious of the modern world, including aspects of
formal education, medicine and major economic activities' (Regan, 1998a: 278).
8
Events leading to the March 1990 cease-fire and withdrawal of the PNGDF are described in Kemelfield (1990,
1992). See also Avery (1990: 416-423).
9
This blockade, which prohibited even the supply of medicines, remained in place until the cease-fire of September
1994 (after which it continued to operate informally in large parts ofBougainville Island until 1997).
10
The Roman Catholic Bishop, Gregory Singkai, was given the 'Ministry for Education.' Sam Kauona was
appointed 'Minister for Defence' and Kabui, now siding with the militants, was named 'Minister for Justice.'
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mainly young men in locality-based and largely independent groups most of which were only loosely
linked to the high command. They had vastly differing perceptions of what was involved in the
conflict. While some were disciplined and highly motivated, others were little more than criminal
gangs. (Regan, 1998a:278)

During the period that Bougainville was free from the PNG security forces, the BRA directed its
attentions toward others of whom it was suspicious. Those targeted included senior employees
of the national government, non-Bougainvilleans, the wealthy, the highly educated and others
thought to be supporters of the PNG government. Some individuals were subjected to
harassment or torture, and others were imprisoned or murdered. There was widespread
lawlessness and violent inter-group conflict. 11
The PNGDF returned to Buka Island in September 1990, at the invitation oflocal groups who
had clashed with the BRA from the main island. Between 1991 and 1992, a more controlled and
disciplined PNGDF regained control of Buka Island and retook parts of the north and southwest
of Bougainville Island (JSCFADT Report, 1999: 25). They were aided in their activities by
bands of armed Bukans and, later, by groups from mainland Bougainville who began to appear in
opposition to the BRA-BIG during this period. 12 Known as 'Resistance' forces, these groups
were sometimes armed by the PNGDF. As BRA-BIG control shrank significantly and
concentrated toward the centre and southeast of Bougainville Island, 'the war was to drag on
inconclusively, with neither side able either to prevail or to be decisively militarily defeated'
(Claxton, 1998: 11). 13

11

Callick (1990: 20-27) details this period of BRA 'control.'
Throughout this study, I often refer to the 'BRA-BIG.' My decision to do so is based on the nature of the
relationship between the BRA and BIG. The BIG was fanned to act as an appointed interim civilian government
until such time as elections for an independent Bougainvillean government could be held. As the crisi,,s_ continued,
however, elections for that elected civilian government were never held and the BIG came to be seen as the 'political
wing' of the BRA. Nevertheless, the BRA was the more powerful organisation. Because important BRA leaders like
Francis Ona and Samuel Kauona held positions in the BIG, the BIG was incapable of independent direction. It is,
therefore, generally appropriate to examine the two jointly.
13
During 1991, both the BRA-BIG and the PNG government attempted to address the vacuum of local level
government which had been created by the suspension of the NSPG in the previous year. With the suspension in
place, the community governments and village courts (established from the mid 1970s to replace the local
government councils) ceased to function. Councils of Chiefs were established on Bougainville Island from late 1990
by the BRA which was keen to strengthen the authority of traditional leaders. A three tiered system, consisting of a
Clan Council of Chiefs (CCC), a Village Council of Chiefs (VCC) and an Area Council of Chiefs (ACC) was the
norm in most areas. For a comprehensive explanation of the council of chiefs system see 'The Bougainville Council
of Elders system,' a paper presented by Anthony Regan as an attachment to his submission to the JSCFADT' s
Bougainville inquiry ( 1999: 628-644). 'Interim authorities' were set up from late 1991 by the PNG Cabinet in
response to requests, from those living within areas that had been returned to PNGDF control, for some type of
local government. Because it was considered inappropriate at that time to lift the suspension of the NSPG, the
national government passed instead the Bougainville Interim Authorities Act 1991. Subsequently, 'interim
authorities' were established for Buka, Nissan/Atolls, Northwest, Northeast, Central, Telei, Siwai and Bana to act as
official local level governments for those areas.
12
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In mid 1992, Paias Wingti was elected prime minister of PNG. He chose to use the PNGDF
more aggressively than had his predecessor, Rabbie Namaliu, expanding military activities in
order to try to recapture larger areas of mainland Bougainville. During this period, violence
became extensive. The BRA, the PNGDF and Resistance groups were all accused of committing
human rights abuse. The BRA-BIG retained strong support in the centre and south of
Bougainville Island, but in other parts of Bougainville support for the BRA-BIG continued to
decline as some BRA groups became further enmeshed in localised conflict and the fervor for
secession subsided.

IV. MAJOR INITIATIVES FOR PEACE: 1990-1996

The Endeavour Accord 1990

Between Bougainville's Unilateral Declaration of Independence (UDI) in May 1990 and the
Burnham I talks in July 1997, numerous efforts were made to resolve the conflict. 14 The first of
the more well known initiatives occurred in July and August 1990, when the New Zealand
government sent the HMNZS Endeavour to Bougainville to act as a venue for talks between the
PNG government and Bougainvilleans. Because this set of negotiations forms the basis of one of
this study's two in depth case studies, it suffices to reveal here that although the agreement the
parties signed at the conclusion of the talks sought to restore services to the island, conflict about
who would be involved in the delivery of those services prevented its implementation.
The Honiara Declaration 1991

Following the failure of the Endeavour Accord, the Solomon Islands government attempted to
aid the parties' reconciliation. On 23 January 1991, representatives of the PNG government
signed the 'Honiara Declaration' with Bougainvillean leaders after a meeting in the Solomon
Islands. The parties agreed that the UDI would be annulled, that services would be restored to
Bougainville, and that a truce would be supervised by a multinational supervisory team. That
team would also help with the collection of BRA arms, while ensuring that an amnesty granted
to BRA fighters was honoured. The declaration was, however, quickly rejected by some BRA
delegates who, despite signing the agreement, declared themselves unwilling to relinquish their
weapons.

14

For a more comprehensive list than that provided here, see Regan (1999: 559-560).
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Bougainville Leaders' Forum and Further Initiatives by the Solomons Islands
Government 1993

In April 1993, a leaders' forum was held on Buka Island. Attendees included 150 traditional
leaders and 500 ordinary Bougainvilleans. Those at the meeting agreed that the security forces
should be permitted to remain on Buka Island, that a provincial government should be reinstated
and that the goal of secession was hampering efforts for peace. They also decided that a North
Solomons Peace Negotiating Committee should be established and that the BRA-BIG should be
:.,

invited to attend the next meeting. These resolutions were completely at odds with the main aims
of the BRA, however, and no further progress was made.
In the same year, the Solomon Islands government, which was becoming increasingly worried
about the instability on its border with Bougainville, presented a 'six-point plan' to the PNG
government, in which it offered, inter alia, to host a pan Bougainville leaders conference. 15
Although such a meeting never eventuated, the Solomons continued to offer its assistance. In
January 1994, the PNG Minister of Foreign Affairs, Sir Julius Chan, who was keen to resolve
the crisis, began working with Solomon Islands Prime Minister, The Hon. Francis Billy Hilly, in
an effort to end the conflict peacefully.
The Loosley Report 1994

The Australian government was also concerned by events in Bougainville. In April 1994,
Senator Stephen Loosley led a delegation of Australian MPs on a fact finding mission to
Bougainville. The committee's report emphasised that although the PNG government could not
expect to resolve the Bougainville conflict by military force, nor could Bougainville~s expect to
achieve secession by this means (Loosley et al., 1994: 41). Although an Australian parliamentary
committee report later claimed that '[t]he visit itself, and the recommendations made in the
delegation report ... provided further impetus for the peace process,' peace initiatives launched at
this time were no more successful than those initiated earlier (JSCFADT, 1999: 27).

15

Throughout the conflict, the Solomons' border with Bougainville has been a source of tension between the PNG
and Solomons Islands governments. The waters between the two countries have been the site of skirmishes between
Bougainvilleans and the PNG security forces with the latter sometimes pursuing the former on to Solomon Islands
teITitory. Those interested in the frequency of such incursions should consult Office of the Prime Minister of the
Solomon Islands (1996). A report by the Solomon Islands National Parliament Foreign Relations Committee
(1992) entitled Part Two: The Bougainville Crisis is also useful for those interested in PNG-Solomon Islands
relations in the context of the Bougainville crisis.

Chapter Three: The Bougainville War

77

The cause of these failures was, at least, partly because the PNG Cabinet or National
Executive Council (NEC) was divided as to how best to resolve the crisis during this period. As
Chan attempted to engage the BRA-BIG in peaceful talks, Wingti was pursuing a more
aggressive agenda. At Wingti's direction, the PNGDF launched 'Operation High Speed' in
August 1994. While its objective was to retake the mine, the PNGDF were forced to withdraw
before the end of the month. Subsequently, in late August, Wingti was ousted from his position
as prime minister after a legal challenge and Chan was elected his successor. High on his agenda,
Chan announced, was the resolution of the Bougainville crisis. 16

The Arawa Peace Conference 1994
In September 1994, a meeting in Honiara was held between Sam Kauona, Commander of the
BRA, and Chan. They agreed to a cease-fire and to hold a peace conference in Arawa in October.
The conference was held on schedule and was attended by over 1000 people (JSCFADT, 1999:
28). NZDF personnel were present as part of a South Pacific Regional Peace Keeping Force
(SPPKF) which was deployed to provide security at the venue. The negotiations floundered,
however, when senior BRA-BIG officials, including Kauona, failed to attend. Nevertheless, in
the wake of the conference, two important developments occurred. A more moderate BRA-BIG
leadership, centred on Kabui and Kauona, began to appear, while among the Nasioi, there was a
significant split as an even more moderate northern Nasioi leader, Theodore Miriung, a former
acting National Court judge and BRA legal adviser, emerged to lead those who preferred to
negotiate autonomy rather than fight for secession.
The Bougainville Transitional Government and the Cairns Talks 1995

Frustrated and humiliated by the failure of the Arawa conference, yet still hungry for rapid
progress, Chan agreed to work with Theodore Miriung to develop a Bougainville Transitional
Government (BTG). It was envisaged that this body, formally inaugurated as Bougainville's
interim provincial government in April 1995, would negotiate a resolution to the conflict with the
PNG government once discussions had been held between it and rebel groups. 17 Progress was,
however, slow. Miriung's efforts to develop contacts with BRA-BIG leaders were hampered by
senior security force members who were distrustful of contact between the BTG and militant
groups and who acted to restrict communications between them. Chan began losing patience but
16

For a more in depth chronology of events between late 1994 and late 1997, see Regan and Dinnen (1997: 9-48).
The BTG included representatives from 18 provincial electorates selected by the councils of chiefs and the
chairmen of the eight interim local government authorities. Miriung became the first Premier of the BTG.
17
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Miriung persisted. Later in the year, he convinced Chan to agree to overseas talks between BTG
and BRA-BIG leaders.

Two meetings were subsequently held in Cairns in September and December 1995. The talks
were, however, hindered by disagreements about arrangements for future negotiations and the
process later disintegrated when the BRA-BIG delegates were fired upon by the PNGDF on
their return to Bougainville in January 1996. It is not known whether this action had the support
of the national government, but in any case, Chan no longer saw the BTG as an effective channel
by early 1996. He believed the BTG to be too close to the BRA-BIG (Regan, 1997: 55).
The ambush of the returning delegates provoked an upswing in violence on Bougainville
Island. In response to increasing pressure from the PNGDF and hawkish members of his
Cabinet, Chan lifted the cease-fire on Bougainville in March 1996. 18 A major military operation
was subsequently launched in June. Designed with the capture or elimination of the BRA
'" leadership in mind, 'Operation High Speed II' was a complete failure. The PNGDF suffered a
number of defeats in south and central Bougainville before withdrawing in August. Shortly after
this, 12 PNGDF soldiers and policemen were killed and five taken hostage at Kangu Beach near
Buin, after local Resistance fighters joined forces with the BRA. 19 Then, in October, Theodore
.. Miriung was murdered; an independent coronial inquiry found that both the PNGDF and
members of the Resistance were involved in his death (Regan, 1997: 55-56). 20 Regan comments
that:
The combination of the failure of High Speed II, the Kangu Beach massacre and the killing of
Miriung had deeply adverse impacts on the morale and credibility of the PNGDF. As a result, it was
clear that a military option relying on the PNGDF alone was simply not viable. (1997: 56)

As Chan had abandoned his efforts to negotiate a settlement and his threats to use tl).e PNGDF
to end the war had proven unenforceable, he had no clear strategy to follow as public fervor over
the taking of the Kangu hostages grew rampant and pressure for movement on the Bougainville
issue increased. This was a particularly unfortunate tum of events for Chan because he hoped
that a 'win' on Bougainville would ensure his 'People's Progress Party' a large enough share of
the seats at the next general election to allow it to govern without the requirement for coalition
partners (Regan, 1997: 57). This election, which was due in mid 1997, was, however, drawing
alarmingly close.
This had been effective since September 1994.
The motive for the attack appears to be local animosity toward the PNGDF soldiers stationed there who were
accused, among other things, of abusing local women while intoxicated (Claxton, 1998: 14).
20 See Dorney (1998: 151) for more detailed information on this inquiry into Miriung's murder. A new investigation
into his murder was started in June 2000 by members of the Police Criminal Investigation Division (Hatutasi,
2000, June 22). The results of this investigation are unknown.
ia
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V. THE SANDLINE AFFAIR
With these considerations in mind, on 31 January 1997, Chan signed, in secret, a contract with
Sandline International, a private military consultancy firm. 21 In return for US$36 million, the
company was to provide sophisticated technology and equipment to the PNGDF. It was also to
train and accompany PNGDF troops on a special military operation, code named 'Project
Oyster,' to defeat the BRA and retake control of the Panguna mine. In early February, Chan told
media that his government was following a 'new direction' in its efforts to end the war on
Bougainville Island. It was widely assumed that this was a reference to the 'Bougainville Peace
Strategy'-which was being developed at the time by Provincial Affairs Minister, Peter Barter,
and the BTG (Dorney, 1998: 205, 221). 22 In retrospect, however, it appears that the Barter
peace strategy provided a useful smokescreen for Chan's true intentions. At the time of Chan's
announcement, mercenaries and aircraft arranged by Sandline International were arriving in Port
Moresby. Despite urgings later that month from the Australian Prime Minister, John Howard,
and the Australian Foreign Affairs Minister, Alexander Downer, Chan refused to drop the plan,
maintaining that the mercenaries were hired only to train PNGDF soldiers. The public exposure
of the Sandline contract on 21 February did not alter his decision.

Project Oyster was, however, never launched. Despite his initial support for the Sandline
agreement, the Commander of the PNGDF, Brigadier General Jerry Singirok, became increasingly
reluctant to allow the operation to go ahead. He was concerned about the cost of the proposal,
angry that no extra money had been awarded to his 'Special Forces Unit' [SFU] for its intended
role in Project Oyster and frustrated that Sandline had been paid so much money, while his
defence budget had been slashed. 23 In addition, he felt his own standing, and that of the PNGDF°,
was being undermined and so devised 'Operation Rausim Kwik' to rid the country of Sandline
personnel (JSCFADT, 1999: 35). Rausim Kwik began on 16 March 1997, when PNGDF
soldiers, led by Major Walter Enuma, detained Sandline personnel. The next day, Singirok
demanded that those politicians most closely involved with the Sandline contract (Chan, the
Deputy Prime Minister, Chris Haiveta; and the Defence Minister, Mathias Ijape) all resign.
Despite Chan's subsequent dismissal of Singirok from his position as Commander of the
Defence Force, Rausim Kwik continued. Enuma had the support of most of the PNGDF who
21

The most comprehensive source on the Sandline affair is a volume edited by Dinnen, May and Regan (1997). Two
less academic but very detailed accounts have been published by journalists Sean Dorney (1998) and Mary-Louise
O'Callaghan (1999).
22
Barter' s peace strategy sought to empower Bougainville' s traditional leaders to persuade the warring factions to
come together. It was not until after the Sandline crisis that the plan was actually approved by the NEC.
23
The SFU was a Singirok initiative. It was established in early 1996, shortly after he became Commander of the
PNGDF. A small 'elite' unit of soldiers, the SFU was intended to show off the best of the PNGDF.
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were resentful that the government had chosen to spend US$36 million on mercenaries rather
than equip its own defence force adequately to conduct its operations. Support from the public,
who sensed political corruption on the part of those politicians who had arranged the Sandline
contract, was also forthcoming. In addition, fears were expressed about the possibility of
widespread civilian deaths on Bougainville Island if Project Oyster were to go ahead.
Approximately ten days of demonstrations, riots and some looting followed, as demonstrators
demanded Chan's resignation. On 20 March, Chan suspended the Sandline contract and
announced the launch of a judicial inquiry into the Sandline affair. Not satisfied, a large crowd
gathered around Parliament on 25 March, forcing some politicians to remain within the building
overnight. Shortly after, Chan infonned Parliament that he, Haiveta and ljape would 'step aside'
until the findings of the Commission of Inquiry were released. The findings of the Commission
of.Inquiry, which was conducted by Mr Justice Andrew, were released on 2 June 1997. These
indicated that there was no evidence to suggest that Chan had acted in a corrupt way and he was
reinstated as prime minister the following day. Chan's return to the prime ministership was
. short lived, however, as he lost his electorate at the general election later that month, largely due
to the Sandline affair (JSCF-"?-DT, 1999: 37). His successor, Bill Skate, was elected in July.

VI. THE BURNHAM-LINCOLN PEACE PROCESS 1997-1999
.· Burnham I- July 1997
As the Sandline saga played out, an opportunity was created for the initiation of a new peace
process. This was seized upon by the New Zealand government which invited Bougainvillean
groups to New Zealand for negotiations. The offer was readily accepted and representatives
from the BTG, BRA-BIG and Resistance forces spent two weeks at Burnham Mihtary Camp
near Christchurch in July 1997 before signing the Burnham Declaration. According to the
document, the parties had established a common commitment to a negotiated and peaceful
resolution to the conflict and agreed upon the desirability of a cease-fire and a neutral
peacekeeping force. The necessity of future discussions with the PNG government was also
acknowledged.
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Burnham II - October 1997
The meeting between Bougainvillean leaders and the PNG government envisioned in the
Burnham Declaration took place in October. This was again held at Burnham. Present were large
numbers ofleaders from all the main Bougainville groups, including the BRA-BIG, Resistance,
and BTG. Senior members of the PNGDF and Royal Papua New Guinea Constabulary
(RPNGC) were among the national government delegation. 24 The delegates agreed, inter alia, to a
truce, to recommend to their respective groups that neutral peace keepers be brought to
Bougainville to monitor that truce, and to the rationality of moves to restore freedom of
movement and delivery of services. Signatories to the Burnham Truce also agreed that a Leaders'
Meeting should be held to negotiate a 'political settlement.'
Cairns - November 1997, Port Moresby - December 1997
Further progress was made later in 1997. The Cairns Commitment was produced after the
PNG government met with Bougainvillean parties in Cairns .in November to discuss
arrangements for an unarmed regional Truce Monitoring Group (TMG). The following month, a
formal agreement, signed in Port Moresby by PNG, New Zealand, Australia, Fiji and Vanuatu,
conferred upon the TMG a legal framework for its operations. According to the agreement, the
TMG mandate was to 'monitor and report on the compliance of the parties with the terms of the
Burnham Truce; to promote and instill confidence in the peace process; and provide the people
on [in] Bougainville with information on the truce and peace process' (JSCFADT, 1999: 101102). At this time, the first TMG, led by NZDF Brigadier Roger Mortlock, was deploying to
Bougainville. 25

24

It must be emphasised that no party to the peace process is monolithic. Within the PNG government, for
example, there are many disparate interest groups that may have diverse views on major issues in the peace process.
Today, the lead agency is the Office of Bougainville Affairs (OBA) which was established after the 1997 PNG
national elections. Others include the PNGDF, the RPNGC, and the Department of Provincial Affairs.
Bougainvilleans have no fewer agendas. Past and present divisions among the population are very real. The BRA,
BIG, BTG, BPC, and Resistance forces all have their moderate and hardline elements.
25
Of the approximately 250 individuals involved in the TMG from December 1997 until March 1998, most were
military personnel. Between December 1997 and March 1998, the NZDF provided 120 personnel, Fiji and Vanuatu
around 20 military personnel, and Australian between 90 and 110 military personnel and civilians (JSCFADT,
1999: 102).
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Lincoln - January 1998

The parties returned to New Zealand in January 1998 to hold their 'Leaders' Meeting' at
Lincoln University. Although the Lincoln Agreement deferred discussion of the 'political issue'
to another meeting ofleaders to be held before June 1998, the parties did agree to continue the
truce period until 30 April 1998, to permit consultation on the details of a 'permanent and
irrevocable ceasefire' which was to take effect at midnight on the date. It was also agreed that the
PNGDF would begin a phased withdrawal from Bougainville 'subject to restoration of civil
authority,' that a Peace Monitoring Group (PMG) would be formed to replace the TMG after
30 April and that a free and democratic election would be held for a Bougainville Reconciliation
Government (BRG).

The Arawa Cease-fire - April 1998 and Developments to April 1999
The Arawa Cease-fire Signing Ceremony took place on 30 April as-planned and, to date, the
cease-fire has proved lasting. There was, however, some slippage in the Lincoln timetable from
·· April 1998 as the focus of the peace process moved from procedural issues to much more
divisive matters. The leaders' meeting on the political issue was not held during 1998 and
arrangements for the BRG were complicated by Skate's decision in December to adjourn
Parliament until July 1999.

In order to explain the implications of this adjournment for the Bougainville peace process, it
is necessary to revisit the provincial government reforms which occurred in 1995. In July of that
year, the PNG Parliament passed an organic law which introduced to the country a new system
of provincial and local government. 26 Subsequently, separately elected provincial gQvernments
were abolished and provincial assemblies established in most provinces. 27 These provincial
assembly arrangements were not, however, applied in Bougainville. Instead, Bougainville was
exempted from the operation of the new organic law until 31 December 1998. Special
constitutional arrangements allowed the old 1977 Organic Law on Provincial Government to
remain in operation on Bougainville until this time. These arrangements were made because it
was acknowledged that the provisions of the new organic law were incompatible with the
arrangements which had been made to govern the newly formed BTG. In order that the BTG
26

This is referred to throughout as the Organic Law on Provincial and Local Level Governments or the 'new organic
law.'
27
These assemblies included members of the National Parliament, heads of local councils, and representatives of
traditional leaders and women. The provincial MP from each province usually assumed the role of head of the
provincial assembly or 'governor' of the province.
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might have the opportunity to achieve its goals, the government decided to allow the old organic
law to remain in operation on Bougainville, subject to its expiry at the end of December 1998.

The operation of the new and old organic laws became an issue again in 1998 when it was
realised that the introduction of the new organic law would also be irreconcilable with the
formation of the BRG. Consequently, as 1999 drew near, constitutional amendments had to be
made if Bougainville was to avoid the automatic application of the new organic law from 1
January. Two developments, however, began to make the passage of these amendments seem
unlikely. In early December 1998, members of the Opposition chose not to support a second
vote on amendments to the organic law which would have enabled the BRG to be established.
Skate, who was concerned about a possible vote of no confidence in his leadership, then
adjourned Parliament until July 1999 to avoid such a vote. It appeared, therefore, that, in the
absence of this legislation, the NSP would revert to the 1995 provincial government legislation as
it applied to all other provinces, and that, as MP for Bougainville Regional in the National
Parliament, John Momis would assume the position of governor ofBougainville.
Meeting in Arawa shortly after the defeat of the constitutional amendments, BRA-BIG, BTG
and some Resistance leaders declared their opposition to the operation of the new organic law.
They stated that they would go ahead with the establishment of the BRG by the end of
December even if this was outside PNG law. This move was, however, avoided after the PNG
government and Bougainvillean leaders met and developed a 'Draft Basic Agreement.' This new
strategy to ensure the establishment of the BRG was somewhat of a compromise. The NEC
suspended Bougainville's provincial government shortly after it came into being in January 1999
and assumed responsibility for the province on the understanding that the NEC would govern
according to the advice of a body ofBougainvillean representatives. In the middle of that month,
Bougainvillean leaders formed a Bougainville Constituent Assembly (BCA), of which BIG VicePresident, Joseph Kabui, and former BTG Premier, Gerard Sinato, were elected co-chairmen. The
BCA was to be the advisory body to the NEC until such time as a Bougainville People's
Congress (BPC) could be elected and endorsed by the PNG Parliament upon its return to
session. 28

2
'

The BPC was to be the first stage of the BRG.
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Matakana and Okataina April-May 1999

These arrangements did not, however, entirely settle the issue. In the wake of these
developments, Momis initiated legal proceedings in an effort to prove the suspension of the
provincial government illegal. During the early months of 1999, there was, therefore, some
tension between supporters of the BCA and those, mainly Bukans, who supported Momis in
his quest for the governorship. Subsequently, the New Zealand government invited
Bougainvillean leaders back to New Zealand in late April 1999 to resolve some of the conflict
surrounding the interim political arrangements. The Bougainvillean delegates were later joined by
representatives of the PNG government and the parties went on to sign the Matakana and
Okataina Understanding. It was agreed, inter alia, that Bougainvillean political leaders would
meet with negotiators from the PNG government before the end of June 1999 to discuss a
package of proposals on the powers, functions, structure and status of Bougainville 's
government. The parties also agreed that steps to elect members to the BPC could proceed and
- resolved that weapons disposal should begin immediately. Unfortunately, however,
the failure of the New Zealand talks to include John Momis['s] court proceedings in the
negotiations ... meant that ultimately the central differences between Momis and the leadership of the
groups involved in the BCA were not resolved. (Regan, 1999: 586)

Furthermore, some BIG and all BRA members declined to sign the agreement. Senior BRA
· member Robinson Asitau said that the 'devil' was in the details. Arms disposal, for example,
was no longer linked to withdrawal of the PNG security forces from the island; supervision of
arms disposal was transferred from the United Nations to New Zealand; and power was given to
a 'Special State Negotiator' to develop the package of proposals regarding the powers, functions,
structure and status of Bougainville's government (Post-Courier, 1999, April 30). All of these
new resolutions were unacceptable to the BRA who felt that the power of the BC~ had been
seriously undermined. Also controversial was Clause 14 of the agreement which provided for a
'Reconstruction Authority.' Some Bougainvillean leaders expressed concern that such an
authority might undermine any autonomy that Bougainville achieved through discussions with
the PNG government (Regan, 1999: 569).

VII. RECENT DEVELOPMENTS: MAY 1999-DECEMBER 2000
Despite the controversy surrounding the prov1s1ons of the Matakana and Okataina
Understanding, the peace process remained stable throughout the first half of 1999. Although the
Opposition considered the elections for the BPC unconstitutional, they went ahead in May 1999
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with the endorsement of the PNG government which was eager to establish an interim
representative body. The election period was mostly peaceful. A threatened boycott by Bukan
leaders did not eventuate after it was agreed that the eight Buka representatives could be selected
rather than elected. Of a total membership of 103 places, 67 members were elected and 32 were
appointed, while the four national MPs were automatically granted seats. Most members
attended the first meeting on 26 May 1999, but the five seats allocated to Francis Ona's group
sat empty. Joseph Kabui was elected president and a 31 member Congressional Executive
Council was later selected.
In July 1999, Sir Mekere Morauta, leader of the People's Democratic Movement (PDM),
replaced Bill Skate as prime minister of PNG. Also in July, the Supreme Court rejected Momis's
court challenge, finding that the suspension of the provincial government in 199 5 was not illegal.
After revisiting the case later in the year, however, the Supreme Court reversed its ruling.
Consequently, John Momis was sworn in as Governor of the (as then not established)
Bougainville provincial government in December 1999. Momis's appointment had the potential
seriously to complicate the peace process, especially as the appointment came as the first round
of political negotiations between the BPC and a PNG government delegation, led.by Bougainville
Affairs Minister Sir Michael Somare, were due to begin. Momis and Kabui agreed, however, to
work together jointly (and with other Bougainville groups) to negotiate Bougainville's political
future with the PNG government and to attend negotiations with Somare on Buka Island in mid
December 1999. At that meeting, the 'Hutjena Record' was signed (14 December). One of the
key elements of this was an agreement that the highest level of autonomy for Bougainville would
be negotiated at future meetings. 29
On 23 December, Momis and Kabui signed the Greenhouse Memorandum of Understanding
after the BPC and other Bougainville parties resolved to allow the provincial government under
Momis to run the province until such time as the autonomous government of Bougainville was
agreed to and elected (Metta, 2000, March 9). By January 2000, an 11 member interim
arrangement for the Bougainville provincial government had been established. 30 Although the
main body of the BPC remained outside the interim government, a consultative forum to liaise
with it and the interim provincial government was set up. 31
29

Despite their willingness to negotiate some form of autonomy within the Papua New Guinean state, some
Bougainvillean groups see autonomy only as an interim arrangement and continue to seek a referendum on
independence.
30
Members included Momis, the three other Bougainvillean MPs (Michael Laimo, Sam Akoitai, Michael Ogio),
three paramount chiefs, one women's representative and three nominated members of the BPC.
31
The consultative forum included Momis and the three Bougainvillean MPs. It also included Kabui, the two VicePresidents of the BPC, three paramount chiefs and a representative from each of several advisory groups.
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Further negotiations between the PNG government and Bougainville groups were held in early
March on Buka. At this time, Bougainville groups adopted a nine point plan as their 'Common
Negotiating Position.' They demanded, inter alia, that Bougainville be immediately granted the
highest level of autonomy possible short of independence and that a referendum on secession be
held among Bougainvilleans. They suggested that if this showed the people favoured
independence, Bougainville should be allowed to secede with the support of the government of
PNG (National, 2000, March 14).

A third round of talks took place on Loloata Island near Port Moresby in mid March. The
resultant 'Loloata Understanding' was heralded as a major breakthrough. The PNG government
agreed to grant Bougainville an autonomous government and 'acknowledged' Bougainvillean
leaders' aspirations for a binding referendum. It was also agreed that a Bougainville Interim
Provincial Government (BIPG) would be established under the provisions of the new Organic
Law on Provincial and Local Level Governments until such time as arrangements for the
autonomous Bougainvillean government were finalised. The BIPG would continue to cooperate
with other Bougainvillean bodies like the BPC through the consultative forum. In late March, a
25 member BIPG was sworn in. 32
The parties continued to meet throughout 2000. By late in the year, however, there was
frustration about the slowness of the process. Discussions on an autonomous arrangement for
Bougainville and the idea of a referendum on independence produced little agreement.
Nonetheless, there remained a widespread desire at the community level for continued peace.
This was due, in part, to economic reconstruction and donor development assistance which were
beginning to benefit ordinary Bougainvilleans.

Subsequently, in late January 2001, the parties made a major breakthrough. At negotiations in
East New Britain, the leaders signed the Kokopo Agreement in which the national government
agreed to move amendments to the constitution to guarantee a referendum on Bougainville's
future political status. It was agreed that these amendments would guarantee that the referendum
be held no earlier than ten years and no later than fifteen years after the election ofBougainville's
first autonomous government, provided that certain additional conditions had also been met.
These included weapons disposal and 'good governance.' Eligibility to vote in the referendum
would be the same as for Bougainville electors in national elections and independence would be
an option available to voters. It was agreed that the autonomous Bougainville government and the
32

All four national MPs are members of the BlPG. Gerard Sinato was appointed deputy governor under Momis.
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national government would 'consult' over the results of the referendum, but the agreement also
stated that the outcome would 'be subject to [the] ratification (final decision-making authority)
of the National Parliament' (Bougainville Leaders and the Government of PNG, 2001, January
26). Reaction from the BRA-BIG was mixed. According to the Kokopo Agreement or 'Agreed
Principles on Referendum,' weapons disposal had to occur before the election of the autonomous
Bougainville government. A media statement released by Sam Kauona queried why militant
disarmament was not linked with the withdrawal of the defence force from Bougainville (BRABIG, 2001, January 28). It is likely that some militants will be reluctant to disarm before the
agreement has been ratified by the PNG Parliament. Parliament has, however, been adjourned
until July2001. In the meantime, talks on autonomy and other peace process related issues will
continue.

Part

3:

cfhe !:Endeavour Peace Process 1990

Cfiayter 4:
!Endeavour 1990: 'Motivation to 'De-esca{ate?
There is no historical basis for Bougainville as an independent nation. Bougainville, like any
other province is a colonial creation for convenience of administration. There is no such tribe as
Bougainville.
PAPUA NEW GUINEA MINISTER OF JUSTICE BERNARD NAROKOBI
7 August 1991

I. INTRODUCTION
New Zealand first attempted to facilitate peace in the North Solomons in 1990 by providing
logistical support for peace talks between the PNG government and a Bougainvillean delegation.
For eight days between late July and early August, the New Zealand naval vessel, HMNZS

Endeavour, served as a venue for the negotiations. As the talks progressed, it became clear that
the parties' positions on the future political status of Bougainville could not be reconciled;
nevertheless, the Endeavour Accord was devised. 1
It was agreed that the long term political status of Bougainville would be addressed as part of
a 'continuing dialogue.' In the meantime, all political declarations concerning that future status
would be deferred. The national government agreed to take 'at the earliest opportunity ... all
practical steps consistent with the Constitution of Papua New Guinea' to restorQ services to
Bougainville. It accepted that the return of services had to be executed 'without force' but
reserved the right to suspend services in areas where 'perso1mel responsible' for restoring these
were endangered. The parties agreed to safeguard those involved with the restoration of services
and acknowledged the desirability of full Bougainvillean participation in future security
arrangements in Bougainville. The government of PNG pledged to 'consult regularly with the
present Bougainville delegation on the restoration of services' and the parties agreed to meet
again within eight weeks for further negotiations.

1

A copy of the Endeavour Accord is included as Appendix B.
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Yet less than two months after it was signed, neither the PNG government nor the
Bougainvillean delegation considered the Endeavour Accord still binding or the peace process still
operative. Each side had accused the other of serious breaches of the agreement and commitment
to 'continued dialogue' had faltered.

The chapters in part three explore the possible reasons for the failure of the Endeavour peace
process, using Dean Pruitt's 'readiness theory' as a theoretical framework. As discussed in the
introductory chapter, Pruitt believes that the extent to which a party will move toward the
resolution of a heavily escalated conflict is determined by the degree to which it is (a) motivated
to achieve de-escalation and (b) optimistic about reaching a mutually acceptable agreement. If
Pruitt's theory is correct, an examination of the failed Endeavour peace process will reveal, on
the part of one or both of the parties, either a lack of motivation to achieve de-escalation or a
dearth of optimism about the possibility of achieving a mutually acceptable agreement. 2 A
·combination of both factors is also possible.
From his analysis of the Oslo negotiations and the Northern Ireland peace process, Pruitt
concluded that motivational ripeness is mainly the consequence of the circumstances experienced
by the parties prior to negotiations whereas optimism about reaching an agreement is largely the
result of the processes which occur during the negotiations themselves. It is, therefore, possible
to examine motivation and optimism independently of each other. In order to determine whether
the parties were 'motivationally ripe' at the time of the Endeavour negotiations, this chapter
investigates, in detail, the behaviour of the PNG government and the BRA-BIG in the period

preceding the negotiations. In particular, the chapter examines whether the antecedents of
motivation to de-escalate can be identified. 3 This is especially important because Pruitt believes
motivational ripeness to be the 'driving force behind conciliatory behaviour' (192.i: 239). The
antecedents of motivation to de-escalate include the beliefs that:

o Unilateral victory is unachievable. That is, a mutually hurting stalemate has occurred.

In this chapter, the Bougainville conflict is reduced to a binary opposition between the PNG government and the
BRA-BIG. In light of the large number of traditionally divisive and highly localised small-scale societies in
Bougainville such an approach might be queried. It appears justified, however, at this early stage in the war. In
1990, the BRA-BIG was the only party engaged in the conflict with the PNG government. Further, in this
endeavour, the BRA united Bougainvilleans as had no other cause. An unprecedented sense of Bougainvillean
identity and unity had developed as a result of the widespread perception of the PNG government as a common
enemy.
3 The second chapter in this part explores the negotiations themselves in order to determine the extent to which
optimism did or did not develop.
2
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•

Further escalation will probably serve only to exacerbate already untenable costs and
risks.

•

A party must also accept that in order to surmount the costs or avert the risks, the
other party's ( or parties') voluntary cooperation is required. Thus each side must
recognise that it is dependent on the other. 4

As a further guide to the examination of this case, the answers to this set of questions are
explored: Did either of the parties believe victory was unachievable? Did it appear to either of
the parties that further escalation would serve only to ex~cerbate already untenable costs and
risks? Did either of the parties believe that it was dependent on the other party in order to
surmount the costs or avert the risks? Did either of the parties perceive the situation to be a
hurting stalemate? Did either of the parties perceive a moment in the future where it would be
worse off if the negotiations were to fail? (impending catastrophe). Had there been a noticeable
recent reversal of fortunes among the players? (recent catastrophe). Had the parties reached
some kind of bargaining parity? Did either of the parties perceive an opportunity to gain a
favourable outcome by entering negotiations? (enticing opportunity).
In this chapter, the factors influencing the level of motivational ripeness experienced by the
Bougainville Revolutionary Army are considered first. A similar analysis from the perspective of
the PNG government follows. Lastly, the third parties to the Endeavour peace process are
introduced.

II. THE BOUGAINVILLE REVOLUTIONARY ARMY - BOUGAINVILLE INTERIM
GOVERNMENT

An examination of the period from the inception of the crisis until the talks began indicates
that the BRA-BIG was not experiencing any significant 'hurting stalemate induced' motivation
to de-escalate immediately prior to the Endeavour negotiations. Among the BRA-BIG high
command, the opinion that the PNG government could be forced to capitulate and allow
'unilateral victory' or, in this case Bougainvillean independence, prevailed. These leaders did not
sense an impending catastrophe nor believe that further escalation would serve only to exacerbate
already untenable costs. Moreover, they did not accept that the BRA-BIG was dependent on the
PNG government in order to surmount costs or avert risks.
4

It must be remembered that both parties must be motivated to de-escalate for a conflict to be termed
'motivationally ripe.'
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There were three principal reasons for the BRA-BIG's confidence in its ability to achieve its
secessionist aims in July 1990. First, BRA-BIG leaders believed they enjoyed the support of the
vast majority of Bougainvilleans during this period. Second, by July 1990, the BRA was secure
in its ability to provide effective opposition to the PNGDF. Third, events surrounding the
· signing of the March 1990 cease-fire and the subsequent withdrawal of the security forces from
Bougainville increased BRA confidence further. These points are expanded below.

Support for the BRA-BIG in Bougainville
In July-August 1990, BRA-BIG leaders believed they enjoyed widespread support within
Bougainvillean communities. In an interview with the author, former BRA Commander Sam
Kauona claimed that at the time of the Endeavour negotiations none of the province's inhabitants
was opposed to Bougainvillean independence. The BRA-BIG, he said, had:
all the support from the people .. .it wasn't leaders in those days who wanted to say "let's give it a go"
but it was the people of Bougainville who wanted to be free from Papua New Guinea in those days,
not just 90 per cent but it was 100 per cent. (Kauona interview: 1999, August 22)

Although, his estimate is undoubtedly an exaggeration, support for the BRA-BIG was relatively
high at the time of the Endeavour negotiations.

From late 1988 until early 1990, Francis Ona attracted increasing Bougainvillean support for
his movement. During December 1988 and early 1989, the movement drew mainly young men
from the N asioi and Kongara regions, which were clo_sest to the mine. Ona lured some new
recruits with the promise that he would close the mine, rid the island of BCL and then reopen it
with Bougainvilleans, such as themselves, in control. This vision was particularly .attractive to
young men from the PMAR, Panguna and Jaba River areas who had grown up with the mine but
believed they had received less than their fair share of its benefits (Liria, 1993: 74). In the second
half of 1989, increasing numbers of supporters from other parts of the province joined the BRA,
as resentment about breaches of discipline by the security forces, 'combined with the enforced
dislocation of thousands of villagers out of their villages and into "care centres" ... served to
increase sympathy for the ill-defined cause of Francis Ona and his supporters' (Fraser, 1990b:
12). 5

Ona attracted not only young men but influential community leaders, including Damien
5

During the war, the national government established a number of government controlled camps known as 'care
centres' to house those displaced by the fighting.
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Darnen and James Singko. Singko, the owner of a large cocoa plantation adjacent to the Jaba river,
was a gifted orator with a strong 'traditional following.' Described by PNG intelligence reports
as a cultist leader, he was the only BRA representative to attend the Endeavour peace talks in
July-August 1990 (Dorney, 1990b, 58). Damien Darnen, already elderly in 1989, was the leader
of the 'Fifty Toea' movement, a cult which had appeared in the 1950s and was still operating in
the centre of mainland Bougainville at the outbreak of the crisis. His movement refused to
recognise any official form of government and sought self-rule for Bougainville under the
leadership of a Bougainvillean born king. When Damien announced his support for Ona,
members of his cult assumed that it was through Ona that their ambitions for self rule would be
realised (Liria, 1993: 75). 6
From March 1990, however, support for the BRA began to decline. As the conflict became
protracted, Bougainvillean groups gradually emerged to oppose the BRA, and widespread
conflict developed among the people of the province. Nevertheless, the BRA-BIG still enjoyed
considerable favour in July 1990. No significant resistance groups yet existed on Bougainville
Island (Regan, 1999, 553).
The Increasing Effectiveness of the BRA Opposition to the PNGDF

Throughout 1989 and 1990, the BRA became increasingly organised. The early movement
was led by Ona with Darnen and Singko second equal to him in the BRA's political structure.
Under this trio, BRA soldiers were loosely organised into various bands usually assembled,
schooled and operating within the confines of their villages' traditional territory (Liria, 1993: 75).
At the head of each band was a local leader to whom the 'supreme commanders' gave orders at
fortnightly briefings (Liria, 1993: 75).
This basic organisational structure was refined once Second Lieutenant Samuel Kauona
deserted the PNGDF to join the BRA in early 1989. 7 Born about 1963, Kauona is from Maruru
village in the Kongara area of south-eastern Bougainville Island. Now one of the BRA's most
staunch advocates of Bougainvillean independence, Kauona completed his PNGDF army cadet
training at Portsea in Australia in the mid-1980s. He later returned to Australia in 1988,
qualifying as an Ammunitions Technical Officer. His last posting prior to his desertion was to
the Goldie River Training Depot where he served as a Recruit Training Instructor. Kauona
6

Some observers of the crisis suggest that it is due to the influence of supporters like Damien that Ona's movement
became secessionist (Oliver, 1991: 210).
7
Kauona was listed as absent without leave from the PNGDF in March 1989, but may have been with the BRA
since late 1988.
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brought, therefore, particularly useful skills to the movement. 8 He rearranged the BRA command
and control structure, dividing Bougainville into four command areas. The area north of Torokina
Station on the west coast to Wakunai on the east coast was designated to the north command.
The central command covered the Nasioi-Kongara region including the Kuveria, Laluai Beach and
Panguna areas. The area south of the central command was allocated to the southern command
whereas the 'islands command' was responsible for the islands of Buka, Nissan and Carterets
(Liria, 1993: 76). These commands were of equal status and were required to report to the
supreme command. The commander of each area had under this control a number of the village
based bands described earlier. The supreme command, now consisting of Ona, Darnen, Singko
and Kauona continued to operate from the Kongara mountains southeast of Panguna, changing
the exact location of their headquarters when necessary.
During 1989 and 1990, Kauona trained Ona's fighters. In spite of poor weaponry and
suspected numerical inferiority, BRA soldiers became adept at guerrilla warfare. Yauka Liria, a
=former PNGDF intelligence officer who completed a tour of Bougainville in mid 1989, came to

regard them as 'a formidable insurgency force.' They were aided by their superior knowledge of
_the difficult terrain and good tracking skills (Liria, 1993: 76).
The PNGDF carried out its first major offensives on Bougainville Island in July and August
1989. The failure of these operations to capture or kill large numbers of BRA soldiers increased
BRA confidence in their ability to combat and outwit the PNGDF. 'Operation Tampara,'
launched on 3 July 1989, was intended to clear the PMAR and the Bova Valley. In the wake of
the operation, vehicles did begin to use the PMAR again and the PNGDF moved their Forward
Tactical Headquarters from Aropa to Panguna. Liria, however, who was on Bougainville Island
during the operation, described Tampara as 'riddled with problems' (1993: 48). The operation
was hampered by the failure of the Red Cross to evacuate villagers from the operations area
before the operation began. Furthermore, the time allowed for the operation was too short. Given
only four days, the company ordered to clear the road from Loloho to Panguna was unable to
patrol and clear this area properly. Similarly, the company ordered to clear the Bovo Valley was
withdrawn on 8 July before this task could be adequately accomplished.
8

Kauona' s reasons for joining the rnovernent are the subject of conflicting rumours. Kauona was not a direct
beneficiary of land royalties and had no irnrnediate connection with Francis Ona or the landowners. According to
Yauka Liria, like others whose family or friends had suffered at the hands of the riot police, Kauona joined the
militants seeking 'payback' in typical Melanesian style for the death of a cousin killed by riot police in
Bougainville in early 1989 (Liria, 1993: 75). Lloyd Jones, on the other hand reports that Kauona's sister's funeral
brought Kauona back to Bougainville. Jones writes that 'highlanders raped and brutally murdered her - and on
learning this, Kauona turned up at the Aropa plantation and shot 10 highlanders, killing three, before fleeing into
bush. Kauona and Darnen Damien came from the same village in the isolated reaches of the Kongara district behind
the rnine. If he made a beeline borne he was also heading into a BRA stronghold' (1990: 104).
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A second PNGDF offensive, 'Operation Bulldog,' started on 12 July 1989. It was designed to
clear the immediate vicinity of the mine site, allowing for the resumption of mining. Again,
insufficient time was allowed for a systematic search of the operations area and many villages in
the Panguna-Kongara area were burned down by soldiers frustrated by their inability to pin
down the militants (Liria, 1993: 118). Like Tampara, Operation Bulldog had only limited tactical
success. This was because, as Liria explains, in counter insurgency warfare, it is the number of
dead bodies rather than the taking of ground which is the true indicator of an operation's
effectiveness (1993: 111).

On 4 August 1989, the PNGDF launched another major offensive, 'Operation Kisim Dog,'
moving into the BRA dominated Kongara area in an effort to eliminate the BRA leadership and
the majority of its forces. The PNGDF presumed that because the BRA had been largely driven
from the Panguna-PMAR area into the Kongara, they would attempt to defend that area (Liria,
1993: 124). In actuality, Kauona, who realised that the PNGDF was likely to prevail in such a
confrontation, withdrew the majority of his forces into the mountains behind Koromira, leaving
in the Kongara only small bands of hardline BRA members to detain the PNGDF forces and
deceive them into thinking that the main BRA force was still in the region. Like its predecessors,
Operation Kisim Dog largely failed to achieve its operational objectives.

PNGDF field patrols were ordered to cease offensive actions on 15 August when it became
known that the BRA and the PNG government were engaged in peace talks in the Koromira
area. 9 Organised by the Minister for Provincial Affairs and MP for Bougainville Regional, John
Momis, the talks lasted fourteen days before they broke down due to what Liria and
undoubtedly other PNGDF personnel viewed as 'the BRA's nonsensical demands and inability
to compromise' (Liria, 1993: 150). The fact that the BRA continued to pursue its demands for
Bougainvillean independence and the indefinite closure of the mine indicates the ineffectiveness
of the PNGDF's operations. The BRA felt, it appears, little pressure to compromise.
Furthermore, throughout the talks its fighters continued to attack PNGDF patrols until these
were ordered to make a complete withdrawal to Panguna on 22 August 1989. 10

The national government was represented by two Catholic priests, Father Liebert and Father Weissman of the
Rainbow Vocational Centre (Renbo Senta).
10 It is impossible to assert for certain that the BRA patrols were ordered by the BRA high command to continue
attacks on PNGDF patrols despite the peace talks. Communications between the high command and patrols in the
jungle were, at times, limited. It is also possible that the BRA soldiers acted on their own initiative despite
knowledge of the peace talks.
9

95

Chapter Four: Endeavour 1990: Motivation to De-escalate?

Rejection of the Bougainville Peace Package

In August, the failure of Operation Kisim Dog and of the subsequent peace talks was rapidly
followed by the BRA's rejection of another national government peace initiative: 'The
Bougainville Peace Package.' After months of discussion between representatives of the national
government, the NSPG and BCL, the landowners were offered, at cost price, a 4.5 per cent
equity in BCL (half to the landowners, half to the provincial government) to be paid for from
future dividends, plus another 5.1 per cent at market price.'' The national government also
offered the provincial government a higher annual compensation grant of K5 million, and agreed
to finance a new development programme, which would include the construction of roads,
schools, and health facilities (Oliver, 1991: 212). In addition, BCL agreed to complete in the mine
lease areas a number of construction projects which were desired by the landowners.
While a number of landowners were agreeable to the package, the militants demonstrated their
-scorn for it and their general contempt for the government's peace efforts in September 1989,
when two days before the official signing, they shot dead John Bika. Bika, the Minister for
Commerce and Liquor Licensing in the NSPG had been intimately involved in the negotiation of
the package. The militants' reasons for rejecting the package are clear. Although it was generous,
-it did not address their demands for mine closure, withdrawal of the security forces or
Bougainvillean independence.
In the face of the BRA's unwillingness to accept the government's peace offers, the PNGDF
launched another military offensive, Operation Footloose, in January 1990. The BRA responded
with a series of explosive counterattacks. Attacks were made on the Kaveria jail and on
Australian citizens resident in Bougainville. 12 The BRA also attacked Buka and Buin, taking the
war out of central Bougainville to expand over much of the province. The result was the rapid
cession of all commercial activity. 13 Banks closed down, airlines suspended flights, and insurance
companies declined cover. Both the PNG and Australian governments advised all remaining non11

These shares would come from the national government's 19.1 per cent equity in BCL.
Saffu believes that the attacks on Australians were calculated so as to prompt Australia to involve itself directly in
the war. He claims that the BRA was seeking to benefit from the international sympathies tiny Bougainville would
arouse if it was seen to go into battle against 'enormous, powerful' Australia and its ally the PNG government
(1991: 346). The Australian government refused to be drawn in directly although in the third week of January 1990,
it did agree to help fund, train and equip an additional 600 men for the PNGDF.
13
The violence on Bougainville Island and the subsequent closure of the mine affected not just the economy of the
NSP but that of the country as a whole. At its peak, Bougainville contributed 20 per cent of the national
government's revenue and 45 per cent of its export earnings (Korporaal, 1990: 96). In the wake ofBCL's
announcement, just after Christmas, that the Panguna mine was effectively to be mothballed, the kina was devalued
by 10 per cent and a wage freeze and a spending cut of Kl 00 million, among other measures, were announced.
12
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essential non-Bougainvillean workers to leave the island, and increasing hostilities ensured they
did so at an accelerated pace. The evacuation of over 80 per cent of the province's public
servants by the end of January put an end to most government services. At the end of February
1990, only 300 of BCL's 2300 strong work force remained in Bougainville. The plantations lost
not only their labourers but often their managers. During this period, fighting between the
security forces and the BRA drove the conflict's death toll well past 100 lives (Callick, 1990;
24).

The failure of the PNGDF's early operations in Bougainville was largely due to the force's
own inadequacies. From as early as the mid 1980s, it was detected that the PNGDF's level of
training, the state of its equipment and the standard of its discipline were all on the decline. The
depth of these problems became glaringly obvious in 1989-1990 when the PNGDF's operations
on Bougainville Island were characterised by poor operational planning, discipline lapses and
inadequate logistic capacity. The campaign was also hindered by rivalry among senior officers
and political interference which limited the PNGDF's ability to follow through its offensive
strategies (May, 1997: 100, Claxton, 1988: 77).
In addition, the PNGDF had to counter the BRA which by this time had developed a number

of effective methods by which it could avoid casualties while inflicting damage. Among the
BRA's most practised and successful tactics were ambushes on foot and vehicle patrols and
night raids on PNGDF patrol camps (Liria: 1993: 82). IfBRA units in central Bougainville came
under too much pressure, Kauona would instruct units in other parts of Bougainville to begin
some sort of action, thus diverting the security forces attention and breaking their momentum.
Liria writes that because the public outcry ensured the security forces had to respond to these
incidents, the PNGDF 'were more or less dancing to the tune set by the BRA, throughout the
campaign' (1993: 77).
The BRA made good use of all its available resources including the civilian population,
politicians, the media, and the churches. The media, for example, was used to disseminate proBRA propaganda and to elicit sympathy for the movement among the general population. This
tactic was so successful in persuading people to support the movement that many central
Bougainvillean villagers, rather than move to the care centres, chose to stay in the jungles of
central Bougainville, where they could provide the BRA with a cover. This was a particularly
effective strategy because BRA soldiers were virtually unidentifiable when mingling with the
general population. By remaining outside the care centres, villagers were also able to provide the

97

Chapter Four: Endeavour 1990: Motivation to De-escalate?

BRA with a vital supply of food, information and other support.

The BRA also planted and encouraged rumours among PNGDF soldiers that BRA fighters
were in possession of magical powers or 'puri puri' (Liria, 1993: 81). These powers, it was
alleged, allowed them to transform themselves into dogs in order to investigate PNGDF
positions or creep undetected into camps to kill a sleeping soldier. Such rumours, which were
widely believed by PNGDF soldiers, had 'very nasty and dramatic effects on the officers and
men on field operations out from Panguna' (Liria, 1993: 81). During Operation Bulldog, for
example, one platoon commander caused considerable panic by claiming he had been lifted and
carried outside the perimeter of his platoon's encampment by a supernatural power. His men,
who were harboured along a narrow ridge line south of Guava village on a stormy night, were
convinced that the incident was the result of BRA puri puri (Liria, 1993: 120).
It is not the purpose of this section to imply that the BRA had developed a totally cohesive
-and disciplined structure by the advent of the Endeavour talks. This is not correct. As will be
illustrated below, the relatively independent nature of the BRA's units or bands was to cause
particular difficulties after the withdra_wal of the security forces in March 1990. It is argued,
however, that in the 21 months prior to the talks the movement was transformed from a small
group of central Bougainvillean pylon-destroying landowners to a province wide movement
which had proved itself capable of matching the PNGDF with guerrilla warfare. The success of
its ambushes and evasion tactics during the PNGDF's major military offensives raised BRA
confidence in their ability to achieve their aims.
The Bougainville Cease-fire Initiative and Withdrawal of the Security Forces - March
1990

After the BRA's counterattacks in the wake of Operation Footloose, further peace
negotiations were held in late February 1990. These resulted in the signing of the 'Bougainville
Cease-fire Initiative' by the Deputy Controller of the state of emergency, Colonel Leo Nuia, and
Sam Kauona on 1 March. According to BRA leaders, PNG agreed to the cease-fire and to the
withdrawal of troops and police from the province, because the BRA 'had won.' The PNGDF
withdrawal, in their opinion, was a reaction to the superiority of the BRA who were 'carrying
the war from the count1yside into the towns and were about to overrun the PNGDF base camps'
(Spriggs, 1992c: 173). BRA hardliners were not the only people to perceive events leading to the
March 1990 cease-fire in this way. Other sources reported that the BRA was in control of much

Chapter Four: Endeavour 1990: Motivation to De-escalate?

of Bougainville's countryside with only the provincial capital of Arawa functioning with any
degree of normalcy (New Zealand Herald, 1990, February 14: p.24). Graham Kemelfield, for
example, then Director of the University of Papua New Guinea Extension Centre in the North
Solomons, commented that:
It was clear that in the early stages it was hoped that Operation Footloose would so weaken the BRA
that the Papua New Guinea government could negotiate from a position of real strength. It did not
tum out that way; in fact, events were heading strongly in the other direction. At the time of the
ceasefire there appeared to be a real danger of the security force camps being overrun by the BRA, the
security forces being heavily outnumbered by rebel forces motivated by a strong sense of anger and of
holding the moral high ground. (1990: 68-69)

According to Matthew Spriggs, the BRA' s 'over-confidence,' which was characterised by
'[t]oo hard a line on conditions for peace, pitiful diplomatic skills and a too-clever "swagger" for
the media by figures such as Sam Kauona,' can be traced to the PNGDF withdrawal of March
1990 (1992c: 172). But if the BRA were over-confident, they had good reason. Two of their key
demands had now been met. The Panguna mine had ceased operation, and the security forces had
left the island. The signing of the cease-fire was less important to the BRA than the national
government. As Oliver reports, '[t]hey had nothing to lose by waiting; nor was there any viable
local opposition to themselves to threaten their 'official' presence' (1991: 23 5). On the other
hand, 'a ceasefire was as good as victory. A ceasefire would herald negotiations ... and probably
mean the resumption of imports and services' (Saffu, 1991: 346).
Background to the 1990 Bougainville Cease-fire Initiative

In order to explain the impact that the March 1990 cease-fire had on the BRA's perception of
the crisis, it is necessary to explore it in more detail. The Bougainville Cease-fire Initiative
originated in September 1989, when Graham Kemelfield read an article written by Professor
Peter Wallensteen, Head of the Department of Peace and Conflict Research at Sweden's
University of Uppsala. 14 The article, which explores the successful resolution of conflicts around
the world, inspired Kemelfield to form a small think tank, consisting of himself and some
colleagues from the NSPG, to develop a plan for the resolution of the Bougainville crisis.

It was envisaged that a process of consultation with the people of the province would be
conducted to determine their preferred option for Bougainville's political future. The process
would be similar to. a referendum but would not be binding. Neutral international assistance
would be sought so as to aid Bougainvilleans to develop options for their future political status.
14

For a fuller discussion of the 'Bougainville Cease-fire Initiative,' see Kemelfield (1992, 1990).
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A multinational peace-keeping force would be brought to the island to supervise the consultation
process and ensure that individuals could freely express their preferences without intimidation.

The initiative did not work quite as planned. While initial letters to the BRA leadership were
received positively, the initiative was delayed because other peace efforts were already
underway at the time. After the failure of these initiatives, contact was again made with the
BRA, who expressed their continued willingness to work with the think tank. Subsequently, the
proposal was introduced to the NSPG which adopted it as policy and wrote a submission on the
subject for the national government. Two think tank members went to Port Moresby to
introduce the idea to representatives of the national government and the Opposition in January
1990. 15
After some time, and further discussion between the provincial and national governments,
Professor Wallensteen was brought to Bougainville to assist the provincial government to
develop creative solutions to end the crisis. During Wallensteen's visit, members of the think
tank met with Sam Kauona, other BRA representatives and traditional leaders, and a proposal
for Bougainvillean autonomy was drafted. 16 This proposal was not, however, developed beyond
an embryonic form. Kemelfield explains that 'the pressure felt on all sides to obtain a ceasefire
and the withdrawal of the security forces overrode the primary purpose of the visit, which was
to address the substantive political issues which underlay the crisis' (1992: 153). Thus, a visit
from the Prime Minister's Chief of Staff, and an exchange of tapes between military
commanders, eventually culminated in the signing of the cease-fire. It was agreed that there
would be a two week period during which the security forces would be gradually withdrawn,
leaving only Bougainville's regular police force and a small detachment of security force
personnel in the province. Meanwhile, the BRA would hand in its arms under the supervision of
an observer team of international diplomats. The government also decided that it would engage in
direct negotiations with the BRA at the end of the cease-fire period rather than follow through
with the process of consultation suggested by the think tank.

The arrangements agreed to under the cease-fire did not, however, go to plan. Kauona insisted
that the standard police establishment which operated on Bougainville Island before the crisis
also be withdrawn. Police Commissioner and Controller of the state of emergency, Paul Tohian,
in frustration at the terms of the cease-fire and changing government tactics, chose to adopt
15

January 1990 was not a particularly good time to introduce a peace initiative to the national government. It had
just given the go-ahead for Operation Footloose.
·
16
It was at this time that PNG Foreign Minister Michael Somare, and the Attorney General and Minister for Justice
Bernard Narokobi, were approved as the official mediators for the national government.
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Kauona's interpretation, pulling out all security personnel, including general duty policemen,
four days before the 16 March deadline. His decision to do so was made without consultation
with the government but found favour with the regular police stationed on Bougainville Island
who feared that they would be slaughtered by the BRA if they remained after the PNGDF
withdrew. The PNGDF, perhaps as a result of the humiliation they felt for having been ordered
out of Bougainville before they could eliminate the BRA, also supported Tohian's early
withdrawal. Thus, when the international observer team, comprising two Commonwealth
Secretariat members and three foreign embassy officials, arrived in Aropa on 13 March, they
were escorted around the island by a group of young BRA sol_diers. Apparently, there was some
handing in of arms, under the supervision of the international observers, but this was to BRA
headquarters. As a result, these arms remained in the hands of the militants when the team left in
mid March.

After the withdrawal of the security forces, the BRA 'took control' of Bougainville, while the
government waited for talks to begin. 17 The BRA considered the withdrawal of the security
forces an important victory. In mid-March, journalist Sean Dorney talked to an optimistic
Kauona who told him that the BRA was achieving its objectives. The mine had been shut down
and the security forces were leaving but they were still pushing for a referendum on secession
(Callick, 1990: 25). The statements and conduct of some BRA members during this period
indicate that a number really believed that they had been victorious in their conflict with the
national government (Kaputin, 1991: 38). The BRA established a new headquarters at Panguna
and instituted road blocks. A complaints officer was also appointed and letters were written to
businesses offering security.

In early May 1990, rebel optimism about what they might have been able to extract from the
national government increased after Namaliu announced that his government was considering
making Bougainville the country's first autonomous province. However, soon after, the NEC, led
by Acting Prime Minister Ted Diro, imposed an economic blockade on the island. 18 Diro's
17

After the 1 March 1990 cease-fire, several additional developments transpired to further complicate the crisis. On
Nissan Island, an official requested that PNGDF soldiers return to the island to protect the islanders against the
BRA. Subsequently, the PNGDF amassed troops on Nissan and established a base there. Despite these events, the
national government and Bougainvillean leaders tentatively agreed to attend peace talks in Honiara around 11 June. A
further delay occurred when it was announced that the BIG delegation would be headed by Kabui as chairman and
United Church Bishop John Zale as deputy chairman. Somare was reluctant to participate in talks if the
Bougainvillean delegation did not include Ona and Kauona but was eventually persuaded to do so by Narokobi. The
talks, however, never eventuated. The Solomon Jslands government withdrew its invitation to host the talks in
Honiara in angry reaction to the arrival of two uninvited PNG Navy patrol boats in Solomon Islands waters.
Although PNG's Defence Minister, Benais Sabumei, was sent to Honiara to apologise, relations between the two
countries remained tense.
18
As is discussed later, Diro was appointed acting prime minister because Namaliu was on an overseas trip.
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decision to institute the blockade was not inconsistent with his position as one of the NEC's
chief 'hawks' but was completely contradictory to the conciliatory stance adopted by Namaliu
in the weeks prior. On 17 May 1990, rebel leaders responded by unilaterally declaring
Bougainville independent. 19 A ceremony was held in Arawa to celebrate the new republic which
was to be run by an interim government of which Ona would be President and James Singko
Vice-President.2° During the Endeavour negotiations, the Bougainvillean delegation maintained
that the declaration was made in response to the government's hardline turnaround but there has
been some suggestion that it may have been plotted prior to this (Spriggs and May, 1990: 113). 21

Conclusion
In sum, rebel confidence was particularly high just prior to the Endeavour talks. Kauona,
buoyed by the success of BRA raids and ambushes in the wake of Operation Footloose, said
·that the movement was 'becoming stronger and stronger' and maintained that it was this
-increasing strength which forced the PNG government to suggest negotiations and to withdraw
the security forces (Kauona interview: 1999, August 22). In fact, during the Endeavour
-negotiations some of the Bougainvillean delegates made comments which indicated that they
believed the BRA-BIG had won the war (Cooper interview: 1999, October 1). At the time of the
-Endeavour talks, therefore, the BRA-BIG did not believe that its ultimate objective, the
independence of Bougainville, was unachievable nor that further escalation would only serve to
exacerbate already untenable costs. The BRA-BIG did not accept that it was dependent on the
PNG government.

Ill. THE PAPUA NEW GUINEA GOVERNMENT
In order to determine whether the PNG government was 'motivationally ripe' at the time of
the Endeavour negotiations, the months prior to the talks were re-examined from the perspective
of the PNG government. This re-examination revealed that among members of the PNG Cabinet,
opinions differed widely as to the best method by which the crisis might be settled. Some
19

A copy of the Declaration oflndependence can be found in Polomka (1990: 107-108).
The following ministers were appointed; Defence, Sam Kauona; Justice, Joseph Kabui; State, Joe Paia, a former
PNGDF Lieutenant; Foreign Affairs and Trade, Lembias Magasu; Health, an unnamed Uniting Church
representative; Youth and Recreation, an unnamed Seventh-Day Church representative; Primary Industry and
Minerals, Michael Laimo; Culture and Tourism, Gerard Sinato; Education, an unnamed Catholic Church
representative; Communications, Ken Savia; Lands-Atolls, unnamed. It was envisaged that these appointments
would be filled on an interim basis by the above named individuals until such time as elections could be held
(Oliver, 1991: 243).
21
It has also been suggested that the UDI was declared because BRA leaders believed that their control over the
movement was weakening and they wanted to delegate responsibilities more widely (Oliver, 1991: 244).
20
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ministers advocated a military solution, whereas others favoured a negotiated settlement. Despite
this division, the NEC was clearly united in the belief that a continuance of the economic
blockade and the redeployment of PNGDF could, if necessary, be used to 'bring the militants to
their knees' (Perry, 1990, March 20). Neither Namaliu, his ministers, nor senior personnel from
the PNGDF believed that the PNG government had reached a hurting stalemate with the
militants. These leaders did not sense an impending catastrophe nor consider that further
escalation would serve only to exacerbate already untenable costs. Furthermore, they did not
believe that the national government was dependent on the BRA-BIG in order to surmount the
costs or avert the risks of the conflict.
The PNG government was confident in its ability to impose and to enforce a solution to the
conflict for the following reasons. First, although the PNG government acknowledged that the
security forces had proved incapable of ensuring law and order in the province prior to their
withdrawal in March 1990, it believed, correctly, that its abrupt switches in policy from the
aggressive to the conciliatory had limited the effectiveness of the PNGDF. The government knew
that senior military commanders were confident in their ability to defeat the BRA if given the
opportunity to operate on the island without political interference. Namaliu and his Cabinet
concluded, therefore, that if the security forces were given a reasonable period, they could
achieve BRA-BIG surrender by force of arms if necessary.
Second, the PNG government understood that Bougainville's UDI was insufficient, under
international law, to transform Bougainville from a province of PNG into an independent state.
For the 'Republic ofBougainville' to leave the realm of fantasy, it was necessary for it to receive
recognition from the international community. PNG was secure in the knowledge that not only
had this not been secured, but nor was it likely ever to be received unless PNG itself chose to
grant the province independence. Moreover, PNG was aware of its right, under international law,
to use whatever measures were necessary to quash the secessionists.

Third, the PNG government observed that following the withdrawal of the PNG security
forces in March 1990, an anarchic situation had developed in parts of the NSP. As a consequence
the BRA-BIG had been losing support within the Bougainvillean community. The PNG
government hoped to take advantage of such conflict as it sought to re-establish control.
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Fourth, the economic blockade imposed on Bougainville was, at the time of the Endeavour
negotiations, relatively new. The national government believed that support for the BRA-BIG
would decline further as the sanctions imposed increasing hardship on the people ofBougainville
and it hoped to be able to capitalise on this phenomenon. In order to explain how the PNG
government arrived at such conclusions, the period preceding the Endeavour talks will be
discussed below in greater depth.

Inconsistent Policy Direction
The Bougainville conflict was an issue upon which the members of PNG's NEC were openly
factionalised. Although all Cabinet members appeared to reject Bougainvillean independence,
there was little consensus as to how the crisis might best be resolved. Some ministers clearly
favoured military action whereas others campaigned for a negotiated solution. The Deputy Prime
Minister and Minister for State, Ted Diro, was the NEC's most ardent and outspoken hardliner.
As will be illustrated below, many of the more aggressive moves instigated by the PNG
government were made at the direction of this former commander of the PNGDF. Other 'hawks'
included Benais Sabumei, the Minister for Defence, and Mathias Ijape, the Police Minister.
Cabinet's peace faction centred around the Melanesian Alliance members, and, at times,
included senior members of the Pangu Pati. The views of those who, in the main, favoured peace
were, however, complex. Fr John Momis, for example, exhibited divided loyalties. While he was
opposed to BCL and favoured Bougainvillean autonomy, he also supported national unity and
regarded secession negatively. Foreign Minister Michael Somare proved acceptable to both sides
as the leader of the PNG delegation at the Endeavour peace talks. Bernard Narokobi, the
Minister for Justice and Attorney General, was unpredictable in his public comments on the
Bougainville crisis. At times, he lashed out at the militants, yet he also demanded the expulsion
of BCL, the nationalisation of the mine and the transfer of over half its shares to the landowners
(Oliver, 1991: 219). Furthermore, he once commented that 'amongst the underlying causes [of
the Bougainville crisis] was the insensitive role of the Australian management of BCL.'
According to Oliver, it was this statement, coupled with others of a similar vein, which led the
BRA to select him as their preferred PNG Cabinet member with whom to negotiate (1991:
231). 22 Finally, Prime Minister Namaliu, who was 'concerned to hold together his government'
failed to align himself consistently with either the 'peace' or the 'war' factions (Spriggs, 1992b:
26). He was willing to negotiate and to compromise with the militants, but the failure of his
22

:fle became Somare's co-negotiator at the Endeavour talks.
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peace efforts often preceded announcements that his government would crush the militants by
force.
This division among Cabinet members led to frequent swings in policy from the conciliatory
to the aggressive and to a lack of 'political decisiveness' which ultimately contributed to the
conflict. The national government initially believed that the violence on Bougainville Island, in
November and December 1988, was a problem of law and order, similar to other periods of
disturbance which erupted periodically elsewhere in PNG (Liria, 1993: 64). It reacted
accordingly, sending riot squad police from Lae and other parts of the country to Bougainville to
arrest those responsible for the violence and to restore the peace. At this early stage, the
government was convinced that the riot police could successfully complete this task, and
released media statements entitled 'Seven Days to Come Out' and "We'll Go in and Get Him'
while assuring the public that "It's only a matter of time' (Liria, 1993: 64). Even then, however,
Ona was receiving mixed messages from Port Moresby. As the Police Commissioner, Paul
Tohian, warned the militants they would either 'surrender or die' and made absurdly optimistic
claims of success, Prime Minister Namaliu and North Solomons Premier Joseph Kabui were
imploring Ona to enter negotiations. Ona chose to ignore both the warnings and the appeals,
stayed in the bush, and announced a revised set of demands. He reiterated that BCL should
compensate the landowners to the tune ofKl0 billion and immediately close its mine at Panguna.
In addition, he insisted that PNG adopt a 'new economic order' so that the country's economic
wealth be no longer controlled by a 'white mafia' and maintained that if a new economic order
was not embraced the NSP would have little choice but to secede from PNG (Post-Courier,
1989, February 24).
Like the pattern established in late 1988, PNG government policy during 1989 alternated from
the conciliatory to the aggressive. The security forces were ordered to search and destroy the
militants; to withdraw while the government negotiated with them; to advance; to stop; to
eliminate the BRA; and to patrol defensive positions around the towns and mine. (Dorney, 1998:
44). These rapid swings in direction ensured that neither the government's peace efforts nor the
security forces' offensives was successful.

In January 1989, in spite of the presence of over 400 riot police on the island, a dusk to dawn
curfew and the continued confidence of Tohian that the situation could be controlled, violence
grew both in intensity and frequency (Liria, 1993: 64). 23 The government's efforts at negotiation
23

The curfew, in force from 23 January, covered the 10 kilometres around the Panguna mine and urban areas in the
Kieta District.
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began, therefore, in earnest. A ministerial delegation, established in December 1988 and led by
the then Deputy Prime Minister, Akoka Doi, made a number of trips to Bougainville Island,
announced deadlines and threatened ultimatums. The committee's efforts proved, however,
ultimately unsuccessful. 24 In March, the Doi committee was replaced by another which was
headed by Bishop Gregory Singkai. Subsequently a number of other committees and groups,
including the Gemel committee, the John Kaputin committee, 25 the Kieta Elders' committee, the
Bougainvilleans in Lae committee and a sub-committee from the National Security Advisory
Committee (NSAC) were formed in quick succession. 26 While each hoped to play a hand in the
resolution of the violence, the efforts of none were rewarded with success (Liria, 1993: 65). Each
attempt to achieve settlement was thwarted by either the 'extreme misbehavior of Papua New
Guinean troops or selective assassinations by the BRA' (Dorney, 1998: 45).
In February 1989, the national government declared a one week cease-fire so that Joseph
Kabui might meet for talks with militant leaders, but this was ignored by Ona whose dem~nds
for mine closure were endorsed by community governments throughout Bougainville. Conflict on
the island continued to escalate throughout the year. Attacks on government and plantation
buildings spread to many areas ofBougainville and a number of policemen were wounded. Their
colleagues retaliated by burning down villages and beating those suspected of involvement with
or support for the BRA. By March, Namaliu was aware that the riot police were unable to
resolve the situation. He, and his Cabinet colleagues, had already received a number of briefs
from the PNGDF arguing that what the government preferred to see as a small group of angry
landowners was in fact an insurgency. On 21 March, Cabinet reluctantly acknowledged this to be
true, although this was not admitted publicly at that time (Liria, 1993: 65). The following day,
despite opposition from John Momis and members of his Melanesian Alliance, the first
members of the PNGDF were deployed to Bougainville, 'to assist the police to maintain law and
order' (Lida, 1993: 65).
By April 1989, the militants had announced that they intended to pursue Bougainvillean
independence and a large scale exodus of plantation workers, squatters and other nonBougainvilleans began. In May, BCL shut down its operations indefinitely. The NEC responded
24

For more on the Doi committee, see Kaputin (1991) or Dorney (1990a: 137).
This committee, which was established in April 1989, and chaired by the MP for Rabaul Open, The Hon. John
Kaputin, did not present its report for months. In the interim, Mr Kaputin became one of the strongest opponents of
the government's resort to force in Bougainville.
26
The NSAC consists of the heads of the Departments of Defence, Foreign Affairs, Provincial Affairs, Police, and
Finance and Planning, the Commissioner of Police, the Commander of the PNGDF (and for much of the North
Solomons crisis, the Commissioner for the CIS). The NSAC advises the National Security Council (NSC) which
includes the Prime Minister, the Deputy Prime Minister, and the Ministers for Defence, Foreign Affairs, Provincial
Affairs, Police, and Finance and Planning (Kaputin, 1991: 64).
25
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to these developments by awarding the security forces additional powers and appointing
hardliner Ted Diro as 'Minister of State with Special Responsibility for the North Solomons
Crisis.' Also in that month, however, the N'EC announced a 15 day truce from 23 May until 16
June. In order that the militants be able to meet government representatives to negotiate, they
were guaranteed immunity from arrest during this period. Ona was agreeable to negotiations but
made his participation conditional. He demanded not only that his safety be guaranteed, but that
he be granted immunity from future prosecution, that all security forces be withdrawn from the
island, that the mine remain inoperative and that a referendum on secession be held. N amaliu was
unable to agree to Ona's demands for withdrawal of the security forces and for a referendum. As
a result, Ona refused to attend the negotiations.
In mid to late 1989, the government was still pursuing both negotiation and efforts to quell the

rebellion by force. Namaliu told the public on 9 June that he was:
extremely disappointed that Mr Ona was not willing to come out and discuss his grievances in a
peaceful and amicable manner as my government has given him ample opportunity .... The national
government therefore has no option but to bring down the full force of the law to deal with those who
are responsible for acts of terrorism and sabotage [Niugini Nius, 8 June 1989] (Oliver, 1991: 216).

Deputy Prime Minister Diro then released a statement declaring the BRA 'outlawed,' and later
in the month a state of emergency in Bougainville was declared. 27 The declaration was welcomed
by the PNG military which was eager to lead the operations of the security forces on the island.
From their arrival on Bougainville Island six months earlier, PNGDF soldiers had acted only as
supplementary manpower for the police, a role which frustrated many soldiers (Liria, 1993: 36).
The PNGDF were given a further boost the following month when four Iroquois helicopters
donated by the Australian government arrived. 28 The proviso upon which the helicopters were
gifted, that these not be used in combat but only for logistic purposes like transport and medical
evacuations, was soon ignored. 29 In July and August 1989, the PNGDF carried out the
operations on Bougainville Island discussed earlier, while the Bougainville Peace Package was
27

It was probably unnecessary to 'outlaw' the BRA because the BRA was almost unquestionably an 'unauthorised
force,' the raising of which is forbidden by section 200 of the PNG Constitution anyway. Prior to the state of
emergency, the man in charge of coordinating PNGDF-RPNGC operations in Bougainville was the North
Solomons Administrative Secretary, Mr Peter Tsiamalili. As the most senior public servant in the province, he
established a joint planning committee of senior national and provincial officials. After the state of emergency was
declared, Police Commissioner Paul Tohian was named Emergency Controller. He was, however, based in Port
Moresby. On Bougainville, command was, therefore, assumed by the Deputy Controller, Colonel Lima Dotaona,
until he was replaced by Colonel Leo Nuia in October 1989.
28
These helicopters were promised to the PNGDF prior to the eruption of violence in Bougainville.
29
In early February 1990, Australia demanded a report after it was alleged that militants had been shot from the
Iroquois helicopters it had supplied to the PNGDF. While it was later confirmed that PNGDF soldiers had indeed
fired from the helicopters during a confrontation north of Arawa, Australian Foreign Minister Gareth Evans reported
that there were 'no grounds for assuming that the Australian helicopters were used in breach of the conditions on
which they were supplied' (Reuters News Service, 1990, February 9).
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being negotiated.
After the Bika assassination in September 1989, Mr Diro told the Deputy Controller of the
state of emergency, Colonel Lima Dotaona, that Cabinet had decided to give him 'freedom of
military action' in order to halt BRA activities. 'The Government now wishes the security forces
to take tougher measures,' Mr Diro said, and it acknowledged that 'a state of insurgency exists in
the North Solomons' (Dorney, 1990a: 143). As a result, offensives by the PNGDF increased and
further peace initiatives floundered. On 27 October 1989, for example, 1500 people favouring
peace attended a 'Karekara,' or 'traditional' Nasioi peace ceremony in Arawa with the prime
minister, provincial premier, national government ministers, the general manager of BCL and

.

Bougainvillean leaders. Also in attendance were members of both the PLA and NPLA. No
representatives from the BRA attended and the violence continued (Oliver, 1991: 221). Later, in
November, Ona again rejected the Bougainville Peace Package as 'rubbish and dust' (Oliver,
1991: 220).
The situation worsened considerably in 1990, yet the government was still far from united as
to the best way to deal with the crisis. In early January, when the National Parliament
reconvened to debate an extension to the state of emergency, the government announced that it
-intended to discontinue all attempts at peaceful negotiation with the militants. BCL's decision in
early January to place the mine 'under care and maintenance,' and to retrench the majority of its
staff, 'strengthened the hand of the "war faction" in the Papua New Guinean cabinet' (Saffo,
1991: 346). Namaliu told Parliament that the government had decided to use the PNGDF to
quash the 14 month revolt as swiftly as possible. The government also proposed heavier
penalties for those who chose to take up arms against the state. Although the Opposition
opposed the government's plans and called for a total withdrawal of the 600-strong security
force on the island, Parliament voted 62 to 18 in favour of extending the state of emergency to 12
March. The security forces were thus granted a further two month period to quell the violence.
Namaliu told the media that:
We now have the green light from the elected representatives of the people to pursue our military
option on Bougainville, and we accept the heavy responsibility involved. The priorities of the
Government are clear. First, we will rid Bougainville of this terrorist scourge. Second, we will restore
peace to the island. Third, and vital, for the whole nation, we will reopen the Bougainville copper
mine. (Senge, 1990: 12)

In the week following the extension of the state of emergency, Namaliu announced that the
security forces would shortly begin another major offensive. Launched three days later,
Operation Footloose had some initial success when three companies of PNGDF soldiers
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captured a large weapons cache. Later, on 22 January 1990, the government announced it had
captured the headquarters of the BRA, near Sipuru at the southern entrance to the Kongara. On
balance, however, Liria later wrote that the operation was 'poorly planned' and 'narrowly
focused' and 'ultimately contributed to the military's own withdrawal from NSP' (Liria, 1993:
188). Despite this, Deputy Prime Minister Akoka Doi played down the seriousness of the
situation in Bougainville on a visit to Wellington in mid February. Doi told the New Zealand
Prime Minister, Geoffrey Palmer, that he was very confident of a quick military victory over the
BRA (Henderson, 2000, August 23), 30 and the New Zealand media reported his claims that the
security forces were prevailing in the province (New Zealand Herald, 1990, February 14: p.24).
Even as the government publicly backed the military, however, those Cabinet ministers who
favoured peaceful resolution, persevered with their peace efforts, suggesting that perhaps some
sort of greater autonomy could be arranged for Bougainville.
The doves prevailed in March 1990 and the national government signed the previously
discussed cease-fire document. Its reasons for doing so, having maintained only six weeks prior
that the conflict would be resolved only by military force, have provoked much comment. The
official version is that 'the government was responding to mounting national and international
pressure over human rights abuses by the PNGDF and so reined in "the dogs of war'" (Spriggs,
1992c: 173). Whatever the PNG government's reasons for agreeing to the cease-fire, it did not
amount to a capitulation. On 20 March, a spokesman for the Namaliu government denied that
Bougainville was effectively independent after the withdrawal of security forces commenting
that 'If the government so wished it could bring the militants to their knees in a matter of months
with an economic blockade.' He said a police presence in Bougainville would be re-established
'as soon as possible' (Perry, 1990, March 20).

30

Dr John Henderson, who was then the chairperson of the New Zealand Labour government's South Pacific Policy
Review group, sat in on the meeting between Palmer and Doi. The South Pacific Review Group was appointed by
the New Zealand Prime Minister to report on New Zealand's relations with the region and possibilities for
enhancing regional coordination. The task force made visits to 16 Pacific Island countries and territories between
January and May 1990 and met with more than 150 political personalities. It also received submissions from and
held meetings with interested groups and individuals from within New Zealand. The group's official report, Towards
a Pacific Island Community, was publicly released on 31 May 1990.
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At this time, Port Moresby was replete with suggestions that a military or political coup was
impending and Namaliu's hold on power was weak. 31 Despite this, Namaliu continued to assert
that events on Bougainville Island were under control. He maintained his confident stance into
early April 1990, maintaining that '[i]t has been clearly demonstrated that the basis of our
democracy is strong, that the loyalty of our disciplined forces cannot be doubted, and that we are
capable of responding firmly and quickly to difficult situations when they arise' (Callick, 1990:
22). The future of planned peace talks remained, however, uncertain. Preliminary discussions
intended to set a timetable for the talks were stalled due to disagreements about the site and
safety of those who would take part.
In early May 1990, Namaliu made further attempts to appease and accommodate the
militants, with his announcement that his government was considering a 'special status of
autonomy' for Bougainville in which 'there would be a major increase in the powers of the
provincial government' and ' [a]lmost all internal affairs would be controlled in the province'
iPerry, 1990, May 2). At the time the statement was made, Namaliu dismissed the idea that the
use of military force was an appropriate method by which the conflict could be resolved. He
was, however, also quoted as commenting: 'It would of course be possible for the National
Government to use force, not only do we have the Defence Force available but we could also use
foreign troops' (Oliver, 1991: 238). Nevertheless, Namaliu said he would press for talks with the
militants to be held in Honiara after his return from a visit to the United States on 13 May.
The national government under Namaliu appeared, therefore, to be acting to placate and
reconcile itself with the militants. Such conciliatory behaviour was, however, short-lived.
Namaliu had barely left on his overseas trip when the hardliners reasserted their authority in the
NEC. With Minister of State and Deputy Prime Minister Ted Diro in charge, Cabinet resolved
to institute a new state of emergency on Bougainville, to outlaw the BRA, and to declare fullblown war against it. 32 This strategy included the announcement of a more than 80 kilometre long
and six kilometre high exclusion zone around the island, preventing the receipt of all goods except
essential medical supplies. 33 These manoeuvres appear to be part of a calculated strategy by
An attempted coup of sorts did actually occur. After the withdrawal of the security forces from Bougainville in
March 1990, relations between Prime Minister and the Police Commissioner deteriorated as Namaliu blamed Tohian
for abandoning Bougainville to the BRA, saying his irresponsible action had left a law and order 'vacuum' on the
island (Robie, 1990, March 31: p.26). On his return to Port Moresby, Tohian made a drunken and unsuccessful
attempt to take-over the government. The incident, which began after a welcome home party for the returned security
forces, became known as the 'bar-b-coup' and resulted in Tohian's removal from his position as Police
Commissioner.
32 In an attempt to 'divide-and-rule,' Nissan, Carterets and the other outer Islands, were not included in the blockade.
33 In actuality, after it was realised that the announced dimensions would cut across international shipping lanes and
flight paths, the planned exclusion zone was modified to reach only as far as PNG's territorial waters.
31
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hawkish members of the national government to sabotage Namaliu's plans for peace talks and
they worked. (Spriggs and May, 1990: 113). Bougainvilleans declared their independence shortly
after.

During the month prior to the Endeavour negotiations, there was plenty of evidence that
divisions remained within the PNG government as to the most appropriate way to handle the
conflict. On 3 July 1990, for example, Prime Minister N amaliu announced that his government
would supply goods and services to the NSP on the condition that the BRA-BIG allow normal
government services to resume on Nissan and Buka and provided there was no militant hostility
while this occurred (Post-Courier, 1990, July 4). In mid July, supplies were delivered to Nissan
and the other outlying atolls (Oliver, 1991: 247). Meanwhile, however, Diro's uncompromising
stance and frustration with peace efforts was obvious. The crisis in Bougainville, was still, in his
opinion, a simple law and order problem. The Post-Courier reported on 4 July that Diro:
told Parliament there were grave lessons to be learned from Bougainville, and serious warnings to be
taken heed of about growing lawlessness within our communities ... [And he] advocated the combined
efforts of the police, Defence Forces and prison services, supported by many other agencies, to deal
with increasing crime and violence. (1990, July 4)

The PNG military was particularly critical of the inconsistency in policy direction detailed
above. On his return to Port Moresby in mid-October 1989, Colonel Dotaona told a journalist
from the Post-Courier that the operation on Bougainville Island would have been less
problematic had national leaders shown more consistency in their decision making regarding the
crisis. He expressed his confidence that the military could prevail if left alone to do so (Dorney,
1990a: 148). This opinion was shared by others within the military (Dorney, 1990a: 146; May,
1997: 101). In mid May 1990, a secret PNGDF brief, which recommended that Bougainville
ought to be retaken in a military invasion, was leaked. The report claimed that BRA commander
Sam Kauona was 'weak, ineffective and indecisive' and if taken prisoner 'could easily break
down under pressure and stress' (Post-Courier, 1990, May 15). Although the furious Defence
Minister Benais Sabumei ordered an internal investigation, and the national government restated
its policy against the use of military force in Bougainville, it was clear that the government was
aware that military leaders not only remained sure of their ability to resolve the crisis but also
favoured this option.

A further incident illustrates that the national government, in spite of its preference for
negotiation, believed, in July 1990, that unilateral victory was possible. Early that month, the
Indonesian Foreign Minister told the leader of the Australian Opposition, John Hewson, that his
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government was concerned about the precedent that the secession of Bougainville might set in
the region. He advised that, given the PNGDF's small troop numbers, Australia should take
steps to aid the PNGDF to put down the rebellion. Upon hearing of this discussion, the PNG
government reportedly maintained that it was ready to return the PNGDF to Bougainville if the
imminent Endeavour peace talks were unsuccessful. Further, Namaliu insisted that the PNGDF
was able to crush any rebellion without the need for outside forces (Post-Courier, 1990, July
27). At this time, therefore, N amaliu clearly did not believe that his government was in a position
of stalemate with the Bougainvillean militants.
The Republic of Bougainville in International Law
The Bougainvillean UDI was condemned almost universally by PNG politicians. Fr John
Momis saw it as 'a pointless exercise,' while Ted Diro, then acting Prime Minister, denounced it
as made by 'a minority composed of fanatics and cultists who are trying to create hardship for
~

the majority ofBougainvilleans' (Oliver, 1991: 244; Financial Times, 1990, May 18: p.6). The
National Parliament dismissed the Bougainvillean UDI as a revolutionary and therefore
unconstitutional act.
The government had, however, the greater question of the international legal status of the
'Republic ofBougainville' to consider. The constitutionality of domestic activities is irrelevant in
international law. International law, for example, does not prohibit the acquisition of
independence by revolutionary means. It is quite permissible for an entity to claim, in the
international arena, competence to represent a people and their territory. As Rafiqul Islam points
out, however:
To be an independent state, an entity is required to fulfill certain essentfol criteria of statehood. It is
not possible to comply with all these conditions merely by proclaiming a UDI. It would be erroneous
to say that the UDI of Bougainville itself has transformed the original status of Bougainville from
that of a province of Papua New Guinea into an independent state. (1991: 474)

A declaration of independence must, for example, be successfully recognised by other
international persons before a new state can be considered legal under international law. Shortly
after the declaration of independence was announced, therefore, Kabui travelled to the United
Nations to canvass international support. The national government was, however, reassured, if
not surprised, when not a single foreign country chose to recognise the Republic ofBougainville.
The PNG government was also aware of its right, in international law, to counter internal
insurrection or revolution by force. Given these realities, the PNG government did not consider
that the secessionists had achieved, by virtue of their UDI, some kind of bargaining parity with
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itself.
The Failure of the BRA-BIG to Provide Effective Government

The PNG government also derived additional encouragement from the decline in support for
the BRA-BIG which occurred as a result of Ona's inability to provide effective government after
the security forces' withdrawal in March 1990. After the withdrawal, crime on the island soared.
Some violence was politically motivated as those regarded as national government supporters
were harassed and instructed to leave the island. Other groups of young men who looted,
assaulted, and raped in the name of the BRA were simply criminals, while some of the BRA's
numerous independent bands became involved in localised conflicts with neighboring units. Ona
was forced to appeal, via Bougainville radio, to the militants for the discontinuance of the
unlawful behaviour. As internal conflict intensified, support for immediate secession under the
leadership of the BRA suffered. 34 According to military intelligence, by mid 1990 popular
support for the BRA-BIG had become sparse in some areas of Buka and Bougainville and was
weakening in other areas of the two islands. The government expected to be able to capitalise on
the growth of an anti-BRA-BIG constituency. 35 As support for the BRA-BIG diminished, for
example, it was anticipated that more people would leave their jungle hideouts for the care
centres. This would make any future PNGDF operations in Bougainville much easier, because
the BRA would have fewer civilians on whom to rely for camouflage and support.
The Economic Blockade and Communications Blackout

The N amaliu government replied to Bougainville' s declaration of independence by more
rigorously enforcing its economic blockade and instituting a communications blackout. When the
secessionists agreed to attend the Endeavour talks, the PNG government assumed that their
decision to do so was a result of the effectiveness of these measures, coupled with the failure of
the 'Republic of Bougainville' to secure international recognition. 36 The government, therefore,
became confident that the economic blockade and communications blackout could, if necessary,
be used to force the militants to surrender. The rationale behind the government's thinking, had
merit. It is undoubtable that the hardship imposed by the economic blockade imposed
substantial pressure on the militants to negotiate and compromise during the negotiations of
1997-1998. In 1990, however, the suffering imposed by the blockade was relatively new, and
34

Support, however, for the general concept ofBougainvillean independence remained extensive (Regan, 1999: 551).
This, in fact, occurred after the Endeavour talks when the PNGDF was invited back to Buka by local leaders.
36
As discussed, however, the BRA had just the opposite perception. The BRA believed that its actions had forced
the PNG government to negotiate, and that it was, therefore, in a position of strength.
35
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while the actual effects of the economic blockade between May and July 1990 are difficult to
establish, some BRA leaders claimed their isolation served simply to increase their resolve.

Conclusion
In late June 1990, it was revealed that the New Zealand government had agreed to provide
naval vessels as a venue for talks between Bougainvilleans and the national government. Namaliu
told media that his government was 'doing all that is possible... to create an environment of
confidence which would be conducive to the proposed talks' and to allay the fears that
Bougainvillean leaders held for their own security (Reuters News Service, 1990, June 27). On 29
July, however, as the talks began, the Independent on Sunday ran an article which reported that
'[t]he hawks in Namaliu's government are understood to be gathering plans for a full-scale
military invasion of Bougainville if this weekend's scheduled talks come to nothing' (Milliken
1990, 29 July: p.16). The national government did not perceive itself to be in a position of
hurting stalemate with the secessionists in Bougainville at the time of the Endeavour
negotiations.

IV. WHY THE PARTIES AGREED TO NEGOTIATE: MUTUALLY HURTING
STALEMATE, ENTICING OPPORTUNITY OR THIRD PARTY PRESSURE? 37
According to Pruitt (forthcoming) 'there are two routes that can lead to negotiation in highly
escalated circumstances. The first is for the situation to become ripe ....The other is for third
parties to force or cajole the disputants to the table' (Emphasis added). The preceding analysis
suggests that, prior to the Endeavour talks, neither party was experiencing hurting stalemate
induced 'motivational ripeness.' That is, neither party was motivated to de-escalate by a belief
that unilateral victory could not be achieved, a feeling that an impending catastrophe was drawing
near, and a conviction that the other party's cooperation was needed to end the war.
Furthermore, an examination of New Zealand's involvement in the Endeavour talks indicates
that New Zealand neither forced nor cajoled the parties to participate in the negotiations. In fact,
the possibility of New Zealand intervention was first raised by the PNG government. In March
1990, the PNG Secretary of Foreign Affairs, Bill Dihm, informally approached John Hayes, the
New Zealand High Commissioner in Port Moresby, to discuss the possibility of New Zealand
providing a secure venue for peace talks. The provision of New Zealand naval vessels as that
37

Note that these three avenues can also be interlinked. It is, for example, possible that a third party might force a
set of disputants to the table by creating an enticing opportunity or a hurting stalemate.
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'secure platform' was later discussed at length when Foreign Minister Sir Michael Somare and
Bill Dihm, lunched with the South Pacific Policy Review Group during the task force's visit to
PNG in mid April 1990 (Henderson, 2000, August 23). The group relayed Somare's ideas back
to New Zealand and although not all in Wellington were initially in favour of New Zealand
involvement, after deliberation it was agreed that New Zealand would assist. The Royal New
Zealand Navy (RNZN) was subsequently approached and it was decided that HMNZS
Waikato, HMNZS Endeavour and HMNZS Wellington, would be diverted on their return from a
five power exercise near Malaysia to provide a venue for the negotiations.
Like the PNG government, the BRA-BIG was not forced to attend the negotiations. Although
Kauona told the author that the peace process was 'forced onto the island from outside,' he
refers not to pressure from New Zealand but simply implies that it was the PNG government
which initiated the talks. Kauona said that New Zealand put no pressure on the BRA-BIG to
attend the negotiations (Kauona interview: 1999, August 22). It appears that New Zealand did
little 'cajoling' either. With the communications blockade in place, it was difficult to contact
Bougainvillean groups to broach the possibility of talks on board the RNZN vessels. One of the
few remaining lines of communication into Bougainville was a radio transmitter located at the
Catholic mission at Kavieng on the tip of New Ireland. Hayes, accompanied by Paul Bengo, the
then Head of the PNG Prime Minister's Department, went to Kavieng, and with the help of the
mission radio, spoke to BIG minister Joseph Kabui. Hayes, whose appointment as High
Commissioner was relatively recent, had not spoken to Kabui before. Over a two day period, the
two were in contact. According to Hayes, Kabui was particularly concerned about the safety of
Bougainvilleans should they attend the negotiations. Hayes reported, however, that once Kabui
was given oral assurances that his safety and that of the entire Bougainvillean delegation would
be protected, it was not especially difficult to persuade him to participate (Hayes interview:
1999, July 20). During the same time period, Bernard Narokobi also travelled to Kavieng on
several occasions to speak with Bougainvilleans via the church radio. In early July, Palmer
reported that the BRA-BIG seemed close to accepting the idea of talks on board the warships.
Arrangements were fine tuned throughout the month, with a New Zealand team flying to PNG to
establish the rules of engagement. This included finalising where the frigates would anchor, and
deciding on attendance lists, duration and other details.
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If then, as has been asserted, the parties were not experiencing a hurting stalemate induced
moment of 'motivational ripeness' and were not forced or cajoled by New Zealand, the question
remains, why did they decide to attend the negotiations? It is argued here that the BRA-BIG
decided to attend the Endeavour talks because they presented an 'enticing opportunity.' As
described in the introductory chapter, an enticing opportunity is 'a positive outcome of deescalation, an improvement in the status quo that is only available if the conflict can be ended
and hence is capable of encouraging a motive to de-escalate' (Pruitt, 1997: 241). While a hmiing
stalemate entails real costs, in the case of an enticing opportunity, the conflict produces
opportunity costs and these motivate a desire to conclude it. Samuel Kauona stated, for example,
that:
some ofus agreed [to the Endeavour proposal]. I for one, agreed, thinking it would be a chance for us
to go to the talks and bring our issues with Papua New Guinea ... .!, for one thought it was going to
be a chance for us to put forward our issues that we were fighting for ... we were saying, let's give it a
go and see, that's it. (Kauona interview: 1999, August 22)

BRA-BIG leaders believed that, if anything, the negotiations would herald their de facto
recognition by the PNG government. It was hoped that the talks might also secure the
resumption of imports and services and provide a forum_ for dialogue on the topic of
Bougainvillean independence. At the very least, the talks would give Bougainvilleans an
opportunity to draw attention to their cause internationally.

There is evidence to suggest that the PNG government also saw the prospect of talks as an
'enticing opportunity.' There was, for example, always the possibility that negotiations might be
the beginning of a process by which the Panguna mine could be reopened.

V. THE THIRD PARTIES
Third parties have played a constructive role in the resolution of seemingly intractable
conflicts all over the world. As discussed earlier, Pruitt believes that third parties have an
especially important role once a motivationally 'ripe' moment arrives. In light of their potential
significance, this section is devoted to the introduction of the major third parties involved in the
Endeavour peace process. 38

38

Although this study is primarily concerned with New Zealand's contribution to the two peace efforts studied, in
neither case was New Zealand the only third party involved. In the interests of a balanced analysis, therefore, the
involvement of the other major third parties involved in each case is also discussed.
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New Zealand

Reasons for Involvement

New Zealand has little direct interest in the outcome of the Bougainville crisis. The decision to
sponsor the Endeavour talks reflected the New Zealand government's desire during the early
1990s to make a greater contribution to regional security. In this respect, New Zealand's
involvement in the Endeavour talks must be seen in the context of the New Zealand
government's 1987 review of New Zealand's defence policy and the 1990 report of the South
Pacific Policy Review Group. In 1987, the defence review concluded that a 'regionally focused
defence policy' was the 'most appropriate for New Zealand's strategic circumstances' and
identified the promotion of the security and stability of the South Pacific as a primary defence
objective (31). In 1990, the South Pacific Policy Review Group's report concurred with these
conclusions and recommended that all aspects of defence policy 'reflect the priority accorded the
South Pacific in the government's stated defence objectives' (1990: 220). Thus, the provision of
logistical support for the Endeavour talks was seen by the New Zealand government as an
appropriate method by which to make a tangible demonstration of commitment to these goals.

The Moral Re-Armament Movement
The Moral Re-Armament movement (MRA) is an international Christian organisation which
has been operating in PNG since the 1930s. 39 It became involved with the present Bougainville
crisis when Nigel Cooper, one of its New Zealand members, discovered that Bernard Narokobi
was to speak at a conference for Moral Rearmament in Sydney in January 1990. 4° Cooper, who
had worked with MRA on Bougainville Island during the Rorovana land crisis of 1969, suggested
to the conference organisers that Sir Paul Lapun also be invited to the conference. Sir Paul had
worked with MRA during the 1969 land crisis and it was hoped that at the conference he might
meet with Narokobi so that a new channel of communication might be opened between the
national government and Bougainvilleans.

39

According to Cooper, 'Moral Re-Armament is not a movement with a point of view but a voluntary association
of people who believe in divine guidance and in living absolute moral standards of honesty, purity, unselfishness
and love, personally, nationally and internationally. They are linked by a common commitment to bring a change of
heart to people which will extend to all their dealings in society' (Cooper, 1992: 15). See Lean (1985) for a history
ofMRA.
40
As a young lawyer in the 1970s, Narokobi had been introduced to MRA and had subsequently kept in contact with
Australian member Alari Weeks.
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Despite the economic blockade, Lapun did attend the conference where he met informally
with Narokobi for about two hours. Little is known about the content of this meeting, and
although Cooper contends that 'a bridge was built of the heart,' their discussion would
undoubtedly have been influenced by each recognising that Lapun's influence over the militants
was extremely limited (Cooper interview: 1999, October 1).

MRA's involvement with Narokobi was, however, growing. In April 1990, when he travelled
to Christchurch for a Commonwealth Law Ministers' Conference, Narokobi dined at Cooper's
home and expressed a desire for assistance in resolving the Bougainville conflict. The following
month, N arokobi wrote to MRA member Alan Weeks in Melbourne and asked him to come to
PNG, bringing with him two other members of MRA. It was decided that Weeks would be
accompanied by Cooper and Mohan Bhagwandas, a Sri Lank.an, and the three flew into Port
Moresby on 20 July, just over a week before the Endeavour talks. About three days before the
talks were due to begin, Narokobi informed the MRA members that he would attempt to secure
the Prime Minister's permission for them to accompany the government delegation to the peace
talks. At midday on Friday 27 July, the MRA members were told their attendance had been
approved. Two hours later they were aboard a flight to Rabaul where they were joined by the
official PNG delegation the following afternoon.

VI. CONCLUSION
Both the PNG government and the BRA-BIG, it has been argued, were motivated to achieve
de-escalation in mid 1990. Thus, the first of Pruitt's prerequisites for the resolution of a heavily
escalated conflict appears fulfilled. Given that the peace process did, in fact, fail, the question for
exploration in the following chapter is therefore whether this failure can be shown to coincide
with weak or non-existent optimism on behalf of one or more of the parties. While the major
focus of the following chapter is the development of optimism, questions raised by the preceding
analysis of the antecedents of motivation will also be considered. This chapter has, for example,
shown that even though both the PNG government and the BRA-BIG were motivated to attend
the talks, neither party believed that negotiations were the only method by which they could end
the conflict. Each actually believed that, in light of their relative strength in relation to the other
party, the negotiations might prove an opportunity to secure some of their aims. Although
neither the PNG government nor the BRA-BIG favoured continued conflict, both were quietly
resolved that if negotiation could not deliver their objectives they were prepared to engage in
further combat. The implications of the fact that the parties were motivated by enticing
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opportunity rather than hurting stalemate will, therefore, be examined.
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Criayter s:
:Endeavour 1990: O_ptimism a6out 1Zeacfiin3 a
'Mutua((y 'Acceyta6(e 'Aareement?
It was a feeling deep down in our hearts that Bougainville is totally different than Papua New
Guinea, geographically, culturally. It's been a separate place from time immemorial. Ever since
God created the Universe, Bougainville has been separate, has been different.
FORMER NORTif SOLOMONS PREMIER JOSEPH KABUi

17 May 1991

I. INTRODUCTION
In the preceding chapter, both the BRA-BIG and the PNG government were shown to be
motivated to de-escalate at the time of the Endeavour talks, yet the negotiations failed. This
failure appears to lend support to Dean Pruitt's theory that successful conflict resolution
requires more than just motivation to de-escalate. According to Pruitt, many moments of
motivational ripeness are wasted because although each side is motivated to settle a conflict, none
can be convinced that the other party ( or parties) is so motivated. He contends that, in order to
move toward conflict resolution, all parties must not only be motivationally 'ripe,' they must
also be optimistic about reaching a mutually acceptable agreement. This chapter explores the
Endeavour negotiations in order to determine whether Pruitt's 'readiness theory' can provide
some further explanation for the breakdown of the Endeavour peace process. In particular, the
chapter examines whether the failure of the peace process can be shown to coindde with the
failure of optimism to develop during the negotiations. First, however, in order to set the
theoretical discussion in context, a narrative account of the negotiations is provided.

IL THE ENDEAVOUR PEACE TALKS: JULY-AUGUST 1990

The RNZN vessels arrived in PNG waters on 28 July 1990. HMNZS Waikato headed for
Kieta where its sailors performed a haka for about 400 Bougainvilleans who had gathered on the
beach in welcome. It was intended that the Waikato would accommodate the Bougainvillean
Chapter Five: Endeavour 1990: Optimism?
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delegation during the talks. In actuality, the delegation declined the invitation to stay on board the
Waikato, choosing instead to return to the island at night and to be picked up by ship's boat each

morning.

Later that day, the PNG government delegation, accompanied by the three invited members of
the Moral Re-Armament movement, boarded HMNZS Wellington at Simpson Harbour, Rabaul.
The frigate, which was to quarter the delegation for the duration of the negotiations, theri
departed Rabaul for Kieta Harbour. That evening, after dinner, the PNG delegation met to
discuss their strategy for the negotiations. Three journalists officially selected to cover the talks
were present, as were the MRA members. The delegation's Christian faith was very much in
evidence during the meeting, as it was throughout the subsequent Endeavour negotiations. The
Secretary of the PNG Prime Minister's Department, Paul Bengo, who led the meeting,
emphasised, for example, that the delegation faced a challenging task and 'only with God's help'
would a breakthrough be made. Narokobi took the opportunity to explain to the delegation that
the MRA members were present 'to provide the spiritual content that will be needed throughout
the talks.' The MRA members were then officially welcomed by Somare. At Somare's
prompting, Bhagwandas read from Hebrews chapter -8 after which Somare prayed for those
present and for all those coming from Bougainville. The meeting ended with the Prayer of Saint
Francis (Cooper, Weeks and Bhagwandas, 1990).
Day One: Sunday 29 July

From 29 July until 5 August 1990, peace negotiations were held on board the supply tanker,
HMNZS Endeavour, which was anchored a few hundred metres from the Kieta Yacht Club on
the east coast ofBougainville Island. Each day, members of the PNG delegation were taken from
the Wellington to the Endeavour by Wasp helicopter. The Bougainvillean delegation was taken
from Kieta wharf by launch to the Waikato, and from there each of the 21 strong delegation was
transported, again by helicopter, to the Endeavour. 1
On the first morning, the atmosphere in the Endeavour's wardroom was extremely tense.
Initially, there was considerable fear among the Bougainvillean delegation that they were entering
a trap. Once on board, they refused to shake hands with the ship's crew or the PNG delegation.
PLA president and member of the Bougainvillean delegation Cecilia Gemel said it was as a
1

The Bougainvillean delegation included a representative from the PLA and various community leaders from
different parts ofBougainville. It was dominated, however, by the BRA-BIG which had seven members present
including the delegation leader, Joseph Kabui. For a full list of attendees, see Appendix C.
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symbol of the prevailing troubles that the delegation chose not to shake hands (Post-Courier,
1990, July 30). Throughout the talks, the Bougainvillean delegation also declined the food offered
by the New Zealand Navy, informing the crew that they felt it inappropriate to eat well while in
Bougainville the people they represented suffered under economic blockade (Post-Courier, 1990,
July 30).

Neither delegation was particularly sure how to begin the negotiations. At the suggestion of
the Navy Chaplain, the two delegations participated in half ari hour of prayers and hymns. The
leaders of the delegations then met to discuss the technical arrangements for the talks, deciding
among other things th.at there would be no chairman for the meetings.
The official negotiation sessions were attended by the delegation members, the invited
members of the press and three international observers. These international observers were Nick
Etheridge, the Canadian Deputy High Commissioner in Canberra; Tony Browne,2 from the
Department of the Prime Minister of New Zealand; and Sela Malisa, Finance Minister in the
government ofVanuatu. 3 Members of the ship's crew did not attend, nor did the MRA members,
who considered it more appropnate 'to play a part behind the scenes' (Cooper, Weeks, and
Bhagwandas, 1990). The delegations sat on opposing sides of the negotiating table with the
international observers at the cross benches (Browne interview: 1999, July 20).
The talks began on a conciliatory note with Somare acknowledging that the PNG government
had made errors. He admitt.ed that the positions of the two sides were polar: 'We have much that
divided us and much about which we disagree. We all know that these talks will not be easy,' but
warned that '[i]f we fail it is not us who will suffer.... No one in these beautiful isl_ands need go
without food or medicine or any of the necessities of life, if only these two delegations can agree
on some basic matters' (Somare, 1990). Leader of the Bougainvillean delegation_Joseph Kabui
also professed hope that 'an amicable solution' could be reached and that past mistakes would be
avoided, but unlike Somare, he was reluctant to concede that Bougainvilleans had committed any
wrongdoing. He also proved unwilling to compromise. The unilateral declaration of
independence, he claimed, was non-negotiable. 'Independence has taken place,' he told the PNG
delegation:

2

Browne is a former New Zealand High Commissioner to Vanuatu and Bislama speaker.
It was not originally intended that the Ni-Vanuatu Finance Minister would attend the talks but he was invited to
come after a request by the Bougainvillean delegation and arrived on 2 August.

3
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This time around we would like to tell the world that the UDI of the 17th of May must remain. We
showed flexibility in 1975 and look at the consequences we are now going through - the pains, the
killings, the sufferings. Is Papua New Guinea prepared to go through the same thing again this time
around ifwe are flexible again? I think the answer is 'No!' (Dorney, 1990b: 57)

The only positive action resulting from the first day of negotiations was, therefore, the transport
by the New Zealand Navy, at Somare's direction, of a woman in need of medical treatment from
Kieta to Nissan (Oliver, 1991: 249-250).
Day Two: Monday 30 July

On the second day of negotiations, the niceties of the opening addresses with their emphasis
on cooperation and conciliation were forgotten as the Bougainvillean delegation exploited the
chance, while it held the attention of the media and international observers, to accuse the PNG
government of committing widespread human rights violations (Oliver, 1991: 250). BIG Foreign
Minister Lembias Magasu blamed the PNG security forces for terrible human rights abuses,
.including sodomy, beatings, torture and summary executions. He condemned the security forces
for the forced evacuation of 25 000 villagers and the destruction of hundreds of homes. Magasu
also drew attention to the hardships suffered by ordinary Bougainvilleans, particularly women
and children, because of the economic blockade.
Later, in an address titled 'Additional sting for Papua New Guinea,' Bishop Singkai told the
PNG negotiators that he represented Bougainville's Catholic constituency. He said that his
congregation wanted to cut all ties with PNG (Cooper, 1990: 4). He was one of eleven members
of the Bougainvillean delegation to express support for Bougainvillean independence (Dorney,
1990c). It is not intended to imply, however, that the delegation was unanimous in its desire for
secession. In fact, one of the difficulties that Joseph Kabui encountered during the negotiations
was division among members of his delegation. Although the delegation included seven members
of the BRA-BIG, it also comprised community leaders from throughout the NSP, As a result, a
three-way division among its members developed. BRA leader James Singko and members of the
BIG formed the core of a hardline secessionist grouping. For a second group, the return of
services was the ultimate goal. The priority of the third group was immediate peace. Members of
the delegation were also divided as to whether the mine should be reopened. Despite these
differences, however, the delegation retained their united front at the negotiating table (Cooper
interview: 1999, October 1).
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One issue on which the Bougainvillean delegation could agree was that the ultimate source of
the crisis was Australia's colonial mismanagement of PNG. After Bishop Singkai's address, the
delegation went on to_ attack Australia, with Kabui insisting that:
Ulterior motives coupled with disinterest to carry the financial burden of administering a country as
vast as Papua New Guinea made Australia renege on earlier calls for Bougainville's autonomy. Papua
New Guinea's resources had never been catalogued by the mid seventies and the only known
significant contributor to a viable Papua New Guinea was Bougainville. Bougainvilleans agree that
the end results were catastrophic ... the shortsightedness of colonial masters has resulted in us bearing
the pains and consequences ofan unwarranted and unwanted war. (Dorney, 1990c)

The talks appeared in danger of collapse when the Bougainvillean delegation demanded that the
economic blockade be lifted, that all services be completely restored, and BRA members
imprisoned on Rabaul be freed, before any negotiations could be held on Ona's demands for KIO
billion compensation and a referendum on secession. 4 Somare was, however, reluctant to
acknowledge that the talks were becoming stalemated, claiming 'it was good that Bougainvilleans
were able to "get it off their chests"' (Post-Courier, 1990, July 31). He said he was encouraged
by a prayer said by Bishop John Zale at the end of the day asking for God's help for all those
involved. The PNG delegation chose to delay its reply until the following day.

Day Three: Tuesday 31 July

On the third morning, rather than reply in the aggressive manner adopted by the
Bougainvilleans, to the surprise of some among the Bougainvillean delegation Somare chose to
maintain his conciliatory manner, stressing that the delegations had already agreed on two
fundamental points. First, 'that services must be returned to Bougainville' and 'second, that the
process of dialogue continue' (Dorney, 1990b: 58). Narokobi, speaking in Pidgin, then drew
attention to the pain experienced by ordinary Papua New Guineans, especially those whose
families had experienced the death of a security force member in Bougainville. He also
acknowledged the suffering ofBougainvilleans, stating:
The only thing that we can ask you for is your forgiveness .... We never directed the security forces to
indiscriminately shoot men, shoot women, rape, and burn down houses. Never once did we make that
decision. Taim dok i-lus long han bilong yu wanem samting ol i-wokim, sori tru! (Dorney, 1990b:

58) 5

Narokobi said that the PNG government did not reject claims that human rights abuses had been
4

Oliver comments that: 'The last of these demands may have come as a surprise. Several members of the
Bougainvillean delegation [including Kabui on the first day of the negotiations] had demanded 'recognition' of
secession: acceptance of a fait accompli. In this wording, Kabui appears to have introduced the possibility of
negotiations on secession, including the holding of a referendum' (1991: 250).
5
This pidgin reference likens the problems encountered by senior military personnel in controlling the security
forces in the field to the difficulty of controlling a dog that is let off its leash.
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committed, and he proposed that a team from the International Commission of Jurists visit
Bougainville to assess the situation and advise the government as to how victims might best be
compensated.
Somare's proposal, later in the day, that the parties not dwell on the accusations made or
attempt to negotiate the political status of Bougainville, but concentrate instead on devising
methods by which essential services might be restored, helped keep the talks alive (Oliver, 1991:
250). He suggested that both delegations retire to prepare a written memorandum of
understanding, detailing how each believed restoration of services could best be achieved.
Day Four: Wednesday 1 August

Although it was envisaged that these drafts would form the. basis of the negotiations the
following afternoon, the Bougainvillean delegation did not tum up on 1 August. Instead, a
· message was sent to advise the PNG delegation that they would require another 24 hours to
prepare their draft. In light of the number of people with whom the delegation would have been
·· expected to consult and the importance of securing the agreement of individuals like Ona, the
delay is not surprising.
Day Five: Thursday 2 August

Upon the resumption of the negotiations, Kabui spoke again about human rights abuse. 'What
the people of Bougainville will most starkly remember,' he said, 'will be nothing but the
inhumane treatments [sic] received at the hands of the security forces.' He concluded that 'for
-·

the sake of future stability and peaceful co-existence, whatever solutions are reached must reflect
the misery suffered by the people ofBougainville' (Dorney, 1990c).
Kabui's speech was followed by one from James Singko, the sole BRA representative and
'strongman of the Bougainville delegation' (Dorney, 1990b: 58). Chief of Ona's 'Supreme
Advisory Council' and then second in command to Sam Kauona in the BRA's political structure,
Singko maintained that reconciliation was near impossible. PNG should recognise Bougainvillean
independence immediately, he argued, so that talks to arrange the necessary transfer of power
might be held at a later date. The Memorandum of Understanding produced by the
Bougainvillean delegation was then revealed but proved to be completely unacceptable to the
PNG delegation. Not only did the understanding oblige PNG to allow Bougainvillean
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independence but it also suggested that PNG should fund the central bank of the new state,
provide its foreign reserves and pay the future wages of every public servant. 6 Subsequently,
Somare adjourned the negotiations until the following morning, saying the document was no basis
for negotiation. Despite the PNG delegation's rejection of these extraordinary proposals,
however, Kabui was resolute. The declaration of independence would endure, he said, adding
'[w]e have reached the point of no return' (Dorney, 1990b: 58).

Day Six: Friday 3 August

On Friday, it initially appeared as if the question of whether Bougainvillean secession was a
fait accompli had been put to one side and that some progress on the question of restoration of
services was imminent. Agreement was reached by both sides to a new 'memorandum of
understanding' and Somare, Narokobi, Kabui and Singko went to the captain's cabin to sign the
agreement. At the last moment, however, Singko declared he would not sign, stating that it was
imperative that recognition of Bougainville's independence be granted before the restoration of
services began. In frustration, Somare and Narokobi announced their intention to leave for Rabaul
immediately. Their withdrawal was prevented only by Paul Bengo, who implored Somare 'as the
Father of the Nation' to give the talks one final chance (Cooper interview: 1999, October 1).
Somare was convinced to allow an adjournment until Sunday so that the Bougainvillean
delegation might have time to further consult those who were not participating in the Endeavour
talks.

Seven: Saturday 4 August
While the Endeavour's wardroom sat empty on 4 August, relations between the delegations
were further impaired by the publication of a number of allegations made by the Prime Minister
against the BRA. Namaliu, like other Pacific leaders, was closely watching the progress of the
negotiations from Vanuatu where he was attending the South Pacific Forum. From there, he
informed journalists that two well recognised Bougainvillean anti-secessionist campaigners had
recently been tortured and killed by the BRA. One of these men was, however, soon proven to
be alive, further reinforcing the perception among some of the Bougainvillean delegation that the
national government was deceptive and untrustworthy (Oliver, 1991: 251).

6

See Appendix D for a copy of the Memorandum of Understanding produced by the Bougainvillean delegation.
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Day Eight: Sunday 5 August

With the naval vessels due to leave at 4.00 p.m. that day, the pressure to reach a settlement
was extreme. It was difficult, however, to envisage that much progress would be made when the
Bougainvillean delegation began the day by suggesting that PNG lift the economic blockade but
offered nothing in return. In addition, the Bougainvilleans continued to demand that independence
had to be recognised before any agreement on the restoration of services could be signed. In
reply, Somare maintained that no country had recognised the militants' UDI and none would.
Thus, the two sides appeared irreconcilable. At one point, James Singko told the assembly that
Bougainvilleans were unified by their black skin colour. To this, Narokobi is reported to have
replied:
James, my friend James, your vision is far too small. You will never, never build a nation on the
basis of one colour. It is far too small an aim. What about the "redskins" on the island. You have
"whiteskins" too. If blackness is the basis of your unity, you will divide the whole island' (Cooper,
1990: 5).

As the day progressed, it appeared that Somare's worst fears might be realised and the talks
would be just another 'festival of words' (Somare, 1990). Somare's decision to relinquish a
bargaining chip and announce that medical supplies would be ferried to Bougainville whether an
agreement was reached or not was welcomed by the Bougainvillean delegation but did not
convince them to make any reciprocal concessions. According to MRA member Nigel Cooper,
the breakthrough occurred late in the day when Somare called for a short recess. During this time,
Narokobi developed four proposals. These were:

•

That services be restored everywhere as soon as possible.

•

That the government recogmse the Bougainville delegation as the official
representatives of the Bougainvillean people.

•

That the responsibility for security during the restoration of services would rest with
the Bougainville negotiators, and that if there was any breach in security, the services
from the area in which the breach occurred would be withdrawn.

•

That all political statements about the island's future would be set aside until the next
round of talks to take place at a venue to be decided in six to eight weeks (Cooper,
1990, 5-6).
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These proposals immediately found favour with the Bougainvillean delegation and the Endeavour
Accord was based upon them. The most important parts of the accord concern the unilateral
declaration of independence and the resumption of services. Reading from the accord, Somare
said:
The long term political status of Bougainville is to be addressed as part of the continuing dialogue.
Meanwhile all political declarations with respect to that future status are deferred. The national
government delegation confirmed that at the earliest opportunity it would take all practical steps
consistent with the constitution of Papua New Guinea to bring about the return of services to
Bougainville. (Dorney, 1990b: 58)

As Narokobi suggested, a new round of talks was tentatively scheduled for six to eight weeks.
Somare's home region ofWewak was mooted as a potential venue.
Upon the signing of the accord, there was much embracing and hand-shaking between
members of the two delegations. Somare called the signing 'a great success,' declaring that 'God
has in his own way brought us together' (Hiambohn, 1990: 44). James Singko concluded: 'I
believe what we have achieved ... was the impossible' (Dorney, 1990b: 54). According to Kabui,
the Endeavour talks were a significant step 'towards the discussions of the political future of
Bougainville' (New Zealand Herald, 1990, August 7: p.5). He hinted, however, that the question
of secession would .be difficult to negotiate. He told the government that its philosophy of 'unity
in diversity' must, in Bougainville's case, be considered in the 'wider context of greater
Melanesia.' Of the alleged atrocities by the security forces he said:
Consideration must be given to these violations when considering political solutions. As far as the
war is concerned, what the people of Bougainville will most starkly remember will be nothing but the
inhumane treatment received at the hands of your security forces. For the sake of future stability and
peaceful co-existence, whatever solution is reached must reflect the misery suffered by the people of
Bougainville. Our door is open for further dialogue. Our people have been so hardened by a raciallyoriented war and the blockade, they need honest signs of goodwill on your part before they can
discuss further dialogues. (Hiambohn, 1990: 45)

Commodore Ian Hunter, of the New Zealand Navy, extended the New Zealand_govemment's
offer to provide ships for the next set of negotiations if needed, adding that ' [t]his is the true role
of the navy- not to wage war but to keep the peace' (Cooper, 1990: 6).

The Aftermath of Endeavour

Despite the elation with which it was signed, the Endeavour Accord proved unable to
withstand the practicalities of implementation. This was partly due to the imprecision of the
text. The agreement, for example, did not specify a date upon which restoration of services
would begin but stated only that this should be 'at the earliest opportunity.' Some indication of a
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timetable was, however, given by Somare who, on the day following the signing of the accord,
announced that ' [w ]ithin the next three weeks the Government will allow a large quantity of fuel,
food,

medical supplies and other goods to be shipped to the island'

with

'[c]ommunication ... expected to be fully returned by the end of the month (Post-Courier, 1990,
September 7). Bougainvilleans became, therefore, increasingly hostile and suspicious of the
national government when the delivery of goods and the resumption of services was delayed by
problems associated with securing transport for the goods, and confusion, lethargy and
opposition at the bureaucratic level. 7 Oliver also reports the rumour that the interval between the
agreement and the departure of the first ships to Bougainville was lengthened by political
opposition within Cabinet to the agreement (Oliver, 1991: 257-8). This rumour is not
implausible given that MPs who had previously displayed a hawkish attitude to the Bougainville
crisis were still active in Cabinet, while some back bench MPs continued to state publicly their
preference for a military solution to the war (Oliver, 1991: 258).
Even more contentious than the delay in the arrival of the first ships was the accord's proviso
that the national government would take all practical steps to restore services which were
'consistent with the Constitution of Papua New Guinea.' When three supply ships transporting
food, fuel, medical supplies and 53 public servants finally reached Buka on 31 August, they were
accompanied by two Defence Force patrol boats and approximately 100 soldiers and police.
BRA officials at Buka opposed the presence of the patrol boats and the security force personnel
and prevented the vessels from mooring at Buka wharf. The BRA also insisted that all supplies
be shipped first to Kieta to be checked and distributed by the BRA, and made known their
opposition to the inclusion in the restoration team of former members of the staff of the NSPG
and of the Port Moresby Department of the Northern Solomons. 8 After three and a half days
stalemate, the ships, still in possession of all their cargo, left for Rabaul.
Bougainvilleans claimed that the presence of the security force personnel was contrary to the
Endeavour Accord which stated that restoration should be conducted 'without force' and that
'full participation of Bougainvilleans in ... security arrangements on Bougainville' was desirable.
Kabui alleged that PNG was attempting to invade Bougainville 'under the pretense of restoration
of services' and asserted that the national government was :displaying its military might to
intimidate the people of Bougainville' (Robie, 1990, October 10: p.21). For its part, the PNG
Shipping companies and airlines were anxious to find insurance cover before transporting goods to Bougainville
but insurance companies were reluctant to insure unless the government would guarantee the safety of the transport
vessels or aircraft during transit and while at moorings in the North Solomons.
8 Although Kabui maintained that the landing of supplies at Kieta was a part of the terms of the agreement, there is
nothing in the text of the Endeavour Accord to support this claim.
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government defended its decision to send the security force personnel, stating that 'the security
forces did not use force of arms and weapons to clear their way before landing' and that 'the
Defence Force involvement in the restoration of services [had] been made in accordance with the
National Constitution [in order to] assist civilian personnel' (Post-Courier, 1990, September 13).
The tension worsened three weeks later when the PNG government launched 'Operation
Cleric,' landing fifty PNGDF soldiers, two police squads and fifty civil servants on Buka. A
week later, more than 300 PNG troops and riot police were on the island (O'Callaghan, 1990:
13). Although ostensibly the security force were there to ensure the resumption of services, their
'unmistakable purpose was to re-establish national control' (Oliver, 1991: 259). According to
Narokobi, the government was justified in landing the troops because it had been petitioned by
125 Buka villagers who wanted the security forces to return to Buka to maintain law and order
and protect them from harassment by the BRA. The sight of the much anticipated supplies being
rejected by the BRA may indeed have been the final straw for many on Buka, and may have
increased anti-BRA sentiment. But as Matthew Spriggs comments:
why had the initial attempt at restoration of services been directed to Buka rather than the capital
Arawa, the site of the main.hospital and other services such as communications facilities? Deliberate
provocation as the aim of the exercise cannot be ruled out, the government determining, no doubt
correctly, that support on Buka for the BRA was not as strong as in other areas and seeking to bring
the pot to the boil. (1992b: 10)

Whether or not the national government's actions were calculated to divide Bougainvilleans as
Spriggs suggests, the attempted landing in late August did heighten anti-BRA-BIG feeling on
Buka. 9 It provoked Bukans to establish the Buka Liberation Front (BLF) in opposition to the
BRA-BIG and resulted in the demand for assistance from the PNGDF (Spriggs, 1992b: 10). If,
however, the return of the troops was designed, as the government claimed, simply to ensure the
restoration of services, this was not done 'without force' as the parties to the Endeavour Accord
agreed. The landing on 21 September was punctuated by a short gunfight between the BRA and
the PNGDF-BLF, in which two members of the BRA were killed. Furthermore, in subsequent
months, the PNGDF and BLF clashed repeatedly with the BRA as the government forces
widened their area of control on the island.
Not surprisingly, central Bougainvillean leaders condemned the government's actions and
dismissed as an ill-disguised untruth the government's claim that troops were on Buka only to
safeguard the resumption of services. In particular, these leaders were concerned that the
government would attempt comparable 'restoration' operations on Bougainville Island. These
9

The decision to send the ships to Buka rather than Kieta may also, for example, have been influenced by the fact
that some PNG public servants were genuinely afraid of going to Kieta.
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fears, which were later to prove well grounded, only intensified after Narokobi declared that 'it
was possible that [Bougainville itself] eventually could come under permanent military
administration unless the secessionist crisis was resolved' (Post-Courier, 1990, September 28). 10
The death knell for the Endeavour Accord finally sounded when Kabui announced that no
further discussions with the PNG government about the date and venue for a second set of talks
would be considered until all security forces had been withdrawn from Buka. The government
would not consider this, and in early October Kabui told media that the resumption of the
fighting was inevitable and just 'a matter of which side fires its opening shot first.' 'Thousands'
of BRA fighters, he said, were being placed on full alert in anticipation of a declaration of war by
the PNG government (Robie, 1990, October 10: p.21).
It is possible that the above sequence of events might have been avoided if the government of
PNG had honoured its commitment under the accord to 'consult regularly' with the
Bougainvillean delegation on the restoration of services. Communication links, which were vital
for the facilitation of such consultation, were not, however, restored. According to MP John
Kaputin, 'the Government seems not even to have appointed officials or to have established
systematic

procedures

to

co-ordinate

either

the

restoration

of services

or

communication/consultation with leaders, in the Province' (1991: A-17, 71). As Spriggs
comments, therefore, '[t]he communication vacuum encouraged unilateral action by both sides,
which set in train a pattern of accusation and counter-accusation about who had broken the spirit
or letter of the agreement...' (1994: 19). One can speculate also that the debacle which
surrounded the arrival of the first ships at Buka in late August might have been prevented had
either Somare or Narokobi been in the country to supervise the operation or negotiate
disagreements. At this vital time, however, Narokobi chose to attend a law conference in Korea,
while Somare was also overseas canvassing support for a possible term as President of the
United Nations General Assembly (Williams, 1991: 22).
Subsequently, on 5 October, Buka 'community leaders,' led by Sam Tulo and James Togel,
signed the Kavieng Agreement with the national government, in which they confirmed their total
rejection of the idea of secession and 'strongly welcomed the presence of the National
Government and Security Forces.' The PNG delegation, which was led by John Momis and
10

Troops who were on Buka in order to 'restore services' were subsequently involved in the shelling of Kieta,
Tubiana Catholic Mission, Rigu High School and settlements near Koromira (Times of Papua New Guinea, 1990,
November 29; 1990, December 20). PNGDF personnel launched mortars at villages on Bougainville Island from
their army camps on Buka and from patrol boats. In addition, the Australian-supplied Iroquois were involved in
attacks on villages, schools and a care centre at Sorom (Times of Papua New Guinea, 1991, January 17).
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Bernard Narokobi, pledged to restore services, provide security and consult with the Buka
delegation 'as the need arises.' The agreement was, however, signed by longtime associates of the
national government and, as a result, was unlikely to have been truly representative of Buka
Islanders. 11 Furthermore, as Kaputin pointed out at the time:
Neither Buka Island nor its people have ever been central to the main crisis in the North Solomons
Province. An agreement even with genuine leaders from Buka Island would not...resolve the issues
and tensions which originally gave rise, and which have remained central, to the crisis.
Thus, the Memorandum of Understanding is, at its strongest, a sideshow. It may, in fact, be largely
irrelevant, if not a downright provocation to other North Solomons people. (1991: A-17, 71)

He concluded, correctly, that the Kavieng Agreement would 'prove to be largely worthless'
(1991: A-17, 73). It certainly did not stem the violence.

III. OPTIMISM ABOUT REACHING A MUTUALLY ACCEPTABLE AGREEMENT?
This section re-examines the negotiations detailed above to determine the extent to which the
parties to the Endeavour peace process were optimistic about reaching a mutually acceptable
agreement. To recap briefly, the antecedents of optimism are:
o Working trust. Pruitt believes that early in a peace process, optimism develops from
'working trust.' Working trust is the belief that the other party or parties are
motivated to de-escalate and hence will reciprocate rather than bank one's
concessions (1997: 242).

•

If that optimism is to be maintained, however, 'the parties must eventually see the
outline of a possible agreement. They must have a sense that a formula can be devised
that will bridge their opposing positions - that they are not too far apart to reach
agreement' (Pruitt, forthcoming). A second important source of optimism is,
therefore, perceived common ground. This is the belief that a substantive formula
which can meet each party's minimal goals is apparent or can be arrived at. This
perception must be shared by all parties.

•

Third, for optimism to develop each party must be convinced that the spokespeople
from the opposing parties with whom they are involved can ensure the commitment
of their followers. That is, they must have the authority to ensure their constituencies
accept any agreement negotiated by them.

11

Tulo, for example, was a former member of the PNG Parliament.

132

Chapter Five: Endeavour 1990: Optimism?

From his analysis of the Oslo talks, Pruitt hypothesised that optimism is created during
negotiations 'by a circular process .. .involv[ing]: a steady growth in working trust, a perception
that the other side ... [is] represented by a valid spokesman, and perceived common ground'
(1997: 237). He later described this 'circular reassurance process' as 'a kind of courtship
dance ... [in which the parties] alternate making conciliatory gestures that send increasingly clear
and compelling signals of...motivation to each other' (Pruitt, forthcoming).
In order to guide the application of Pruitt's theory to the Endeavour negotiations, the answers
to the following questions will be examined: How optimistic was each party about finding a
mutually acceptable agreement prior to the negotiations? To what extent was working trust
present prior to the negotiations? To what extent did working trust develop during the
negotiations? To what extent did each party believe that a substantive formula able to meet each
party's minimal goals existed prior to the negotiations? (perceived common ground/way out) To
what extent did each party begin to believe that a substantive formula existed during the
·negotiations? Did either of the parties perceive that the other party was represented by valid
·spokespeople prior to the negotiations? Did either of the parties develop the perception that it
-was dealing with valid spokespeople during the negotiations?
Optimism Prior to the Negotiations?

Prior to the Endeavour negotiations, neither the PNG government nor Bougainvillean
secessionists were particularly optimistic about the prospect of reaching a mutually acceptable
agreement. Perceived common ground appeared scant. The militants' ultimate goal of
independence, for example, was fiercely rejected by the PNG government. Furthermore, the
national government was not convinced that there were spokespeople available who could
guarantee the commitment of the entire Bougainvillean militant movement. The government was
aware that even the most influential Bougainvillean leaders, including Ona and·Kauona, were
having difficulty controlling their forces. As the government had learned from earlier negotiations,
there were no guarantees that those Bougainvillean leaders who signed an agreement would be
able to ensure every militant abided by it. Nevertheless, both parties may have had some false
sense of working trust. Each believed that its actions had, to an extent, pressured the other party
to the negotiating table. Consequently, it follows that each may have believed that the other
would make concessions in the interests of settlement. Overall, it appears, however, that
optimism was low prior to the Endeavour talks. This may support Pruitt's conclusion that
optimism is normally the product of the processes which occur during negotiations (1997: 248).
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The Negotiations: A Circular Process?

If optimism was low prior to the Endeavour negotiations, the peace process did not prove
particularly conductive to its development. Optimism only ever developed to a limited degree
and then only at the very end of the talks. Each of the antecedents of optimism is examined
separately below in order to explain this conclusion.
Working Trust

During the greater part of the negotiations, no real circular conciliatory process developed.
Although there was much talk about the need for cooperation and compromise, conciliatory
gestures were few. In fact, the PNG delegation's offer to send a team from the International
Commission of Jurists to Bougainville to research possible human rights abuses and Somare's
announcement, on the last day, that medical supplies would be ferried to Bougainville whether an
agreement was reached or not were the only unilateral concessions made during the talks. The
Bougainvillean delegation's sole concession, its agreement to defer its UDI, was made only at the
eleventh hour and so as to secure the return of services to the island. In light of this lack of
conciliatory gestures, all prior preconceptions of either party, that the other side was motivated
to de-escalate, evaporated. The early negotiations, therefore, actually eroded rather than
promoted working trust.
It might be asked at this juncture, if the parties were motivated to de-escalate in the period

preceding the negotiations, as suggested in the preceding chapter, why were they unwilling to
make conciliatory moves at the talks? The answer may lie in the nature of their motivation to deescalate. In the case of both parties, motivation to de-escalate was prompted by a sense of
enticing opportunity rather than a sense of hurting stalemate. This may be importap.t because, as
Pruitt explains, enticing opportunities are founded on the expectation of gain, which it has been
established, is less motivating than the expectation of loss (Bazerman, Magliozzi, and Neale,
1985; Pruitt, 1997: 242). As discussed in the introductory chapter, motivational ripeness is a
variable; it can be strong or weak. The above appears to suggest that parties which are motivated
by an enticing opportunity might be less motivationally ripe than ones which are motivated by a
hurting stalemate. It appears to follow that a party motivated by an enticing opportunity will
not move as far to end a conflict as one motivated by a hurting stalemate. It is suggested that in
this case, the failure of the peace process might be partly attributable to the fact that although
each of the parties was experiencing some motivational ripeness based on a sense of enticing
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opportunity, motivation to de-escalate was not sufficiently strong on either side.

Perceived Common Ground

Pruitt contends that parties to a conflict begin to perceive a sense of common ground as a
result of a circular incremental process which occurs as working trust develops, more concessions
are made and it becomes clear that agreement is possible (1997: 245). Because Somare's
conciliatory gestures were the only such moves to be made during the negotiations and very little
working trust developed, perceived common ground was, consequently, scarce. The only major
area of common ground shared by the parties was the issue of restoration of services. The PNG
government was willing to return services and Bougainvillean groups were eager to secure their
reinstatement. Even on this issue, however, there was considerable disagreement. The delegations
spent much time debating the circumstances under which this restoration should be implemented.
As detailed above, for the greater part of the talks, hardliners among the Bougainvillean delegation
·- refused to agree to the restoration of services before the recognition of Bougainville's
independence. The signing of the Endeavour Accord attests to the fact that the parties did believe
. they had some common ground. The agreement was, however, concluded at the last minute and
its provisions were minimal. This suggests that very little significant perceived common ground
did, in fact, develop.
Perceived Valid Spokespeople

For a conflictto be successfully resolved, valid spokespeople on every side are essential. It is,
however, just as critical that those valid spokespeople be identified as such by the other side (or
sides) (Pruitt, 1997: 248). At the time of the Endeavour talks, it is probable that the BRA-BIG
was satisfied that Somare and Narokobi were valid spokespeople for the PNG government.
Somare was PNG's first prime minister and was still a member of the NEC anhe time of the
negotiations. Narokobi, who was himself a member of Cabinet, was the BRA-BIG's preferred
choice of politician with whom to negotiate. As noted above, however, prior to the negotiations,
the complexities of the political situation on Bougainville made it difficult for the PNG
government to identify valid spokespeople for the Bougainvillean community. Furthermore, it
appears unlikely that the forming of the Bougainvillean delegation and its participation in the
Endeavour negotiations changed this perception greatly. The government delegation was aware
that the Bougainvillean delegation could not make any claims to commit the entire BRA-BIG.
The Bougainvillean militants were such a loose coalition of groups that many spokespeople were
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needed to secure the agreement of all factions. At Endeavour, however, although Joseph Kabui
and a number of other BIG members took part, delegate numbers were relatively small and did
not include major players like Francis Ona. Despite the Bougainvillean delegation's regular
consultation with these leaders, there was always the risk that the delegation would conclude an
agreement that would not be honoured by sections of the militancy.
The Role of Third Parties

As discussed in the introductory chapter, Pruitt believes that third party intermediaries can
play an important role in the stimulation of disputant optimism. He claims that the 'genius' of
the Norwegian intervention in the Oslo talks was that it produced the conditions conducive to
the growth of optimism (1997: 245). Critical in this regard was that the Norwegians arranged for
the talks to be held in secret, for the facilities provided to foster intimacy between the delegates,
and for the meetings to be held over a time period adequately long for the antecedents of
optimism to develop and a potential agreement to emerge (1997: 237). Unlike the Norwegians at
Oslo, however, New Zealand was unable to create conditions conductive to the growth of
optimism on the Endeavour. The failure of any significant optimism to develop is related, in
part, to the nature of New Zealand's involvement.
The Nature ofNew Zealand's Involvement

An examination of the nature of New Zealand's involvement in the Endeavour peace talks,
with reference to Touval and Zartman' s (1985) classification of mediation strategies, reveals that
New Zealand's role was at the very low end of the intervention continuum. The New Zealand
government acted simply as a communicator, a facilitator, and a provider of good offices. While
New Zealand attempted to encourage the parties to cooperate, it had no control over the
substance of the negotiations. New Zealand employed a number of the specific tactics commonly
used by mediators exercising a communication-facilitation strategy. New Zealand, for example,
contacted the parties, won their trust and confidence, and organised interchange between them. In
the lead-up to the talks, New Zealand avoided taking sides and supplied the parties with missing
information. The then New Zealand Foreign Minister, Mike Moore, defended New Zealand's
low key role, insisting: 'It is not for us to ... offer unctuous solutions to problems stretching back
generations .... But it is for us to put the seats out and cut the cucumber sandwiches' (New
Zealand Herald, 1990, July 31: p.2). New Zealand's decision to involve itself only in this low

key way was certainly the most politically acceptable form of intervention for PNG, a state
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particularly sensitive to any attempts by its neighbours, especially Australia and New Zealand,
to interfere in its internal affairs. In any case, it was a strategy essentially forced on New Zealand
because the parties were unwilling to allow more than one New Zealand government official on
board the Endeavour during the talks.
New Zealand's involvement in the actual talks was restricted to provision of the vessels on
which these were held. New Zealand had no control over the other physical arrangements for the
negotiations, and was not responsible for determining protocols. The peace process did not
encourage intimacy between the delegations. The delegates chose to eat as separate delegations
and did not interact with each other outside the negotiation room. Furthermore, the time-frame
allowed for the negotiations proved too short to allow the participants to develop much in the
way of working trust. Neither side believed that the other would uphold the agreement and
neither did. Although Hayes said publicly that the three vessels would be made available as long
.· as necessary, in fact the ships had other commitments (New Zealand Herald, 1990, July 26: p.4).
The cost of deploying the vessels in this manner also made their unlimited reservation to the
talks unsustainable. Nigel Cooper remembers that the delegations were under considerable
pressure to conclude an agreement as the vessels were preparing to depart on the final Sunday
(Cooper interview: 1999, October 1).
According to Pruitt, the chances of resolving an intractable conflict are improved if
negotiations are held in private, that is, away from the public eye. This eliminates the tendency
for negotiators to grandstand and become overly committed to their initial positions. Secrecy,
Pruitt believes, 'is needed in addition to privacy when substantial parts of the polity on either
side are likely to question the very existence of negotiation with the opponent' (2000: 253). The
Endeavour negotiations were not held in secret. But because the negotiation process was
supported by most Bougainvilleans and Papua New Guineans, it appears unlikely that a secret
peace process would have been any more effective than that which actually ensued: It is arguable,
however, that the negotiations might have proved more successful had they been held in private.
Instead, the invited members of the press and international observers were privy to every
negotiation session. The journalists filed a number of news reports during the course of the
negotiations and the international observers kept their governments informed of developments
throughout the talks. The delegations were, therefore, conscious that their conduct was subject to
outside scrutiny. The MRA members report that in the evenings, they would 'sit on deck with
"the Chief' [Somare], Bernard [Narokobi] and others ... eagerly listening to Radio Australia' in
order to hear items on the talks. Despite the communication blockade which surrounded
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Bougainville, it is probable that Bougainvillean leaders also had access to news reports and that
this contributed to the rigidity of the positions of some delegates, including _James Singko. As
noted earlier, Singko and some of the other Bougainvilleans used the early negotiations as an
opportunity to publicise the human rights abuses suffered by Bougainville at the hands of the
PNGDF. This venting of anger, known as a 'taraut' session is an important part of traditional
Bougainvillean conflict resolution. While not disregarding the significance of this process,
however, it is possible that the parties may have spent less time recounting the atrocities of the
war and more time discussing methods by which the conflict might have been resolved had the
negotiations been held in private.

As noted earlier, the failure of any significant optimism to develop may, however, also be
related to the level of motivational ripeness experienced by the parties. Pruitt's examination of
the Oslo negotiations suggested that intervention by small countries is more successful, and good
offices are more effective, when motivation to achieve de-escalation is high. Pruitt contends that
carefully organised good offices (or light facilitative tactics) will often be adequate to produce an
agreement, when each side is strongly motivated to de-escalate. He also claims that if each side is
fiercely motivated to de-escalate, a third party need not be economically or militarily strong. If,
however, the motivation to de-escalate is less strong, a third party of greater resources would be
required to induce or perhaps punish the parties into agreement. Given these realities, from a
mediation perspective, communication-facilitation was, perhaps, the incorrect strategy for New
Zealand to adopt. The parties' motivation to de-escalate was not particularly strong. It was
enough to bring them to the negotiating table, yet did not prompt them to make many
concessions. In light of this limited motivation to de-escalate, a more active role by the mediator
was probably needed to ensure a more successful outcome.

The Nature of the Involvement of the Moral Re-Armament Movement

The MRA members were involved in the Endeavour negotiations only in a narrow way. They
remained removed from the politics of the talks, attempting instead to build shared Christian
bonds between the delegates in the hope that this might promote reconciliation. Their
interactions with the Bougainvillean delegation at Endeavour began late on the first day when
they met some of the delegates on the vessel's deck. The Bougainvillean delegation subsequently
asked the MRA members to their meeting room on the following day, giving Cooper,
Bhagwandas and Weeks an opportunity to explain their involvement and answer questions. After
this, they were invited to lunch with the Bougainvillean delegation, dining on food prepared in
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Bougainville. The MRA .members were later invited to show their film Freedom to the
delegation. The first feature film to be dubbed into pidgin, 'Fridom' was produced by MRA in
Nigeria in the 1950s. A tale of the reconciliation ofland disputes, tribal conflict and racial hatred,
Freedom has been used by the movement around the world to draw conflicting parties together.

After the viewing, Mohan Bhagwandas was invited to speak to the group about his involvement
in the effort to reconcile the Tamils and Sinhalese in Sri Lanka. The MRA members' efforts were
not limited to the Bougainvillean delegation. Cooper, Bhagwandas and Weeks prayed extensively
with Bernard Narokobi during the evenings and were on hand to offer spiritual advice to other
members of the PNG delegation.
Attempts by the MRA members to promote reconciliation were, to some extent, rewarded.
What little common ground did develop was probably due to efforts by the MRA members and
the ship's padre to bring the parties together by emphasising their mutual Christian faith.
Particularly important in this regard was the ecumenical church service, conducted by the padre
· and punctuated with readings from the scriptures by members of both delegations, which was
held every moming. 12
Bridge People and Communication Chains

As discussed previously, optimism about reaching an agreement does not automatically follow
motivational ripeness. Motivationally ripe moments often pass without heralding the end of a
conflict. Pruitt contends that the availability of 'bridge people' or 'communication chains' might
go some way to explaining why some motivationally ripe moments are squandered whereas
others are followed by optimism. Bridge people are individuals 'who have sufficient contact with
and understanding of each other to spring into action when a period of motivational ripeness
arrives' (1997: 247). The actions of these individuals invite the gradual process that leads to
working trust. They are a 'resource that can be accessed when the [motivationally] ripe moment
arrives' (Pruitt and Olczak, 1995: 84). A bridge person might be an individual from one of the
conflicting sides or a third party, while a 'communication chain' is often made up of both a third
party and representatives of the conflicting sides.
At the time of the Endeavour negotiations, there was a lack of suitable bridge people and thus
no effective communication chain between the parties. This problem was not unique to the
Endeavour peace process. Throughout the life of the Bougainville conflict, efforts to find bridge
12 According to journalist Sean Dorney who attended the Endeavour talks, 'we spent almost as much time praying as
we did attending the conference' (Oliver, 1991: 249).
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people and create communication chains were thwarted. In particular, few Bougainvilleans were
willing to act as bridge people. Their reluctance was probably related to the fact that a number of
moderates who did chose to perform this role, including John Bika and later Theodore Miriung,
were murdered, while others were threatened. 13 Those Bougainvillean leaders who were involved
in the Endeavour talks were very aware that their mere participation in the delegation exposed
them to the risk of assassination. Kabui, for example, said that he was 'walking on [a] tightrope'
(Dorney, 1990b). Given this reality, the need for suitable third party bridge people was
particularly great. While organising the talks, John Hayes developed relations with both sides and
had the potential to act as a bridge person. He was not, however, allowed on board the

Endeavour, and thus had no opportunity to adopt this role. Other than the ship's crew and
Radio New Zealand journalist Fraser Folster, Tony Browne from the New Zealand Prime
Minister's Department, was the only New Zealander on board during the negotiations. He,
however, like his counterparts Etheridge and Molisa, acted only in his capacity as a passive
international observer. Given their determination to restrict their involvement with the talks to
that of spiritual advisers, the MRA members were also unable to act as bridge people.

IV. CONCLUSION
In part three, the Endeavour talks were used to test the validity of Dean Pruitt's (1997)
'Readiness Theory.' According to Pruitt, the extent to which a party will move toward the
resolution of a heavily escalated conflict is determined by the degree to which it is (a) motivated
to achieve de-escalation and (b) optimistic about reaching a mutually acceptable agreement. From
the preceding analysis, it was concluded that the failure of the Endeavour peace process did, in
fact, coincide both with weak motivation and a lack of optimism on behalf of both parties.
Although the PNG government and the BRA-BIG each saw the Endeavour peace talks as an
enticing opportunity, they subsequently proved insufficiently motivated to make the required
conciliatory gestures necessary to ensure any substantial agreement. The failure of the peace
process was ensured by the fact that the peace talks did not encourage sufficient optimism. It
appears that only the minimal amount of working trust and common ground required to achieve a
limited agreement developed. Furthermore, the peace initiative did not allow the antecedents of
optimism to develop fully enough for the agreement to hold. As Pruitt explains is common,
hostility occurred while the possibilities for settlement were being examined, ruining possibilities
for the further strengthening of optimism (Pruitt, forthcoming).
13

Kepas W atagia, for example, a senior bureaucrat appointed to lead a task force established as part of the Honiara
Accord to restore services to Bougainville was threatened with death by Kauona should the BRA decide it had been
betrayed (Callick, 1991: 20).
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I. INTRODUCTION
New Zealand made a further effort to end the Bougainville war in early 1997 when the then
New Zealand Foreign Minister, The Right Hon. Don McKinnon, and officials from the New
Zealand Ministry of Foreign Affairs and Trade, initiated discussions about the possibility of
peace negotiations in New Zealand with the PNG government and leaders from various
Bougainvillean factions. New Zealand's offer to host talks was accepted and so began a process
which resulted in a peace that has held.
As in part three, part four uses Dean Pruitt's 'readiness theory' as a theoretical framework. In
this part, however, it is the possible reasons for the success of the Burnham-Lincoln peace
process which require examination. If Pruitt's theory is correct, an examination of the successful
Burnham-Lincoln peace process will reveal, on the part of all major parties to the conflict, both
motivation to achieve de-escalation and optimism about the possibility of achieving a mutually
acceptable agreement. As in the preceding part, motivation and optimism will be examined
independently. Whereas chapter seven examines the actual peace process in order to establish the
degree to which optimism developed, this chapter investigates the circumstances experienced by
the PNG government and Bougainvillean factions in the period preceding the negotiations. In
particular, this chapter explores the extent to which the parties became 'motivationally ripe' in
the period immediately prior to the Burnham talks. The factors influencing the level of
motivational ripeness experienced by the PNG government are considered first. Similar analyses
follow from the perspectives of the major Bougainvillean factions. Before an examination of the
Chapter Six: Burnham-Lincoln 1997-1999: Motivation to De-escalate?
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parties' motivation to de-escalate is made, however, the parties must themselves be introduced.

IL PARTIES TO THE PEACE PROCESS
In 1990, the failure of the Endeavour peace process was due to the inability of just two main
parties, the PNG government and the BRA-BIG, to honor their accord. Conversely, by the time
the Burnham-Lincoln talks were held, the war on Bougainville Island was no longer a simple
binary opposition between the PNG government and the BRA-BIG. Although the involvement
of both these parties was still crucial to the success of the negotiations, pre-existing divisions in
Bougainville, including linguistic and area related differences, re-emerged as the war progressed.
Moreover, to these traditional rivalries were added the allegiances produced by the war itself, as
different Bougainvillean groups decided upon different tactics in order to survive (Ogan, 1999:
9). These splits in the population necessitated the involvement of several other major groups in
the peace process, each with an array of interests. The principal parties to participate directly
and actively in the peace process since 1997 are:
The Papua New Guinea Government

As noted earlier, the internal composition of the PNG government is pluralistic. Within the
government, there are many groups with different perspectives on the peace process. These
agencies include the NEC, the PNGDF, the RPNGC, the Department of Provincial Affairs and,
from the second half of 1997, the Office of Bougainville Affairs (OBA). The four members who
represent Bougainvillean electorates in the National Parliament also have differing opinions about
major issues in the peace process. 1 In addition, since the peace process began in June 1997, there
has been a change in prime minister and government. Furthermore, efforts have been made, from

1

These four MPs cannot be grouped together as a single interest group, although all four are pro-PNG government
(to varying degrees). Prior to his election as the MP for Central Bougainville in 1997, Sam Akoitai was an active
member of the Resistance, representing it in the BTG. Skate appointed Akoitai Minister for Bougainville Affairs in
his first Cabinet and Akoitai was later made Minister of State assisting the Prime Minister when the Ministry of
Bougainville Affairs was abolished in early 1999. The leader of the Melanesian Alliance and MP for Bou gain ville
Regional since 1972, John Momis, was prominent in Bougainville's first bid to achieve independence in 1975, but
later came to regard autonomy as a more suitable political arrangement for Bougainville. The MP for South
Bougainville, Michael Laimo, was first elected to Parliament in 1992. Prior to its suspension in March 1990, he
was the Minister for Primary Industry in the Bougainville Provincial Government. The MP for North Bougainville,
Michael Ogio, was first elected to Parliament in 1987. A member of the PDM and former Minister of Bougainville
Affairs (during the Wingti government of July 1992-August 1994), after his re-election in 1997 he was appointed
Vice Minister of Bougainville Affairs by Skate.
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1998, to make the government's negotiating teams 'bi-partisan' in nature. 2 As a result,
delegations sent to the later rounds of negotiations have included Opposition MPs.
The Bougainville Revolutionary Army - Bougainville Interim Government (BRA-BIG)
As in the previous part of this study, because of the close linkage between the BIG and the
BRA, these will be examined jointly. In the post-Endeavour period, the BRA-BIG has been most
dominant in the mountains of central Bougainville and in the south of the island. In these
districts, the BRA-BIG has enjoyed its most loyal support. Here, BRA units have, for the most
part, been well-controlled and 'professional.' They have retained a firm connection with
customary chiefs and with the wider community. In 1997, a more 'moderate' BRA-BIG
leadership, centred on Kabui and Kauona, became prominent. These leaders attracted a following .
among those BRA-BIG members who disagreed with Ona's 'return to subsistence' vision for an
independent Bougainville. The new leadership envisaged a more modern Bougainville. They also
drew support from the large number of BRA fighters and supporters who, despite their
continued commitment to the secessionist cause, were eager for an end to the fighting and a
return to normal life. These fundamental differences in philosophy have caused a rift between
Ona on the one hand and Kauona and Kabui on the other.
The Bougainville Transitional Government {BTG)
The Bougainville Transitional Government was established by the PNG government in 1995
to act as an interim provincial government for Bougainville. It was envisioned that this body
would act as a point of contact between pro-PNG Bougainvillean group~s and those
Bougainvilleans fighting for independence. It was also hoped that it might act as a mediator
between Bougainvillean groups and the PNG government and eventually become a forum
whereby proposals for the long term political status of Bougainville might be debated. Although
the BTG never achieved this last goal, it did bring together various Bougainvillean groups, which
for differing reasons, wanted to engage in peaceful negotiations with the PNG government to
determine a new political arrangement for Bougainville within the PNG Constitution.

2

In early 1998, the PNG media often used the word 'bi-partisan' to describe the government's efforts to involve
members of the Opposition in its Bougainville negotiating team. Although the word 'bi-partisan' does not strictly
mean 'government and opposition' (especially in PNG where both the Opposition and the government usually
involve multiple parties), it is used in this sense throughout this study.
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The Resistance Groups

From late 1990, a number of armed militias were established in opposition to the BRA. The
exact number of men involved in these groups is not known. Members of the Resistance were
often armed by the PNGDF and frequently fought alongside the PNG security forces. The
Resistance was not a province wide nor a coordinated force. Like BRA units, Resistance groups
operated in their local communities under commanders from these areas. Despite the relatively
autonomous nature of Resistance militias, prominent Resistance commander Hilary Masiria came
forward to lead the combined Resistance during the peace negotiations. The Resistance was
represented in the BTG and enjoyed a close association with this body. It had, however, entirely
separate organisational arrangements and interests from the BTG. The first Resistance group, the
Buka Liberation Front (BLF), was established on Buka Island in late 1990. In 1991, other
Resistance groups were formed in the northeast and northwest of Bougainville Island. In 1992,
the Siwai Resistance Force was established in the southwest. Later, other communities in the
~south of mainland Bougainville set up their own Resistance bands as did groups at Arawa and
Kieta. 3
The parties introduced above are those with direct involvement in the peace process. Each

will be examined separately below in order to determine whether it was experiencing motivation
to achieve de-escalation in the period prior to the negotiations. There are, however, a great
number of other Bougainvillean interest groups. These include religious bodies, customary chiefs,
women's associations, criminal or 'raskol' gangs, and non-governmental organisations. 4 Although
all are affected by the peace process, only some of these groups have representatives within the
parties listed above. Reference will, however, be made to them when their actions or comments
are considered to have impacted upon the decision making of the main parties to the peace
process.

Ill. THE PAPUA NEW GUINEA GOVERNMENT
Analysis of the Bougainville war since the mid 1990s suggests that the PNG government was
seeking to achieve de-escalation in the period immediately prior to the Lincoln-Burnham
negotiations. First, growing elements of the PNG government recognised that unilateral victory
3

From 1992, Torau Resistance fighters fought with neighbouring groups of Nasioi BRA in the centre of
Bougainville Island.
4
A number of non-governmental organisations have been established to participate in the rebuilding of the island or
to promote conflict resolution and reconciliation among communities.
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was unachievable. Second, these elements were aware that further escalation would serve only to
exacerbate already untenable costs and risks. Third, they acknowledged that the voluntary
cooperation of the other parties was required in order to reach a resolution to the war.
A series of events contributed to the development of this motivation to de-escalate on the
part of the PNG government. Following its return to Bougainville Island in April 1991, the
PNGDF retook large parts of the island but proved incapable of establishing complete
government control. A substantial area of central Bougainville remained in the hands of the
secessionists. The inability of the PNGDF to defeat the BRA and bring a conclusive end to the
crisis was most convincingly illustrated by the failure of Operation High Speed II in July 1996.
The subsequent massacre of 12 soldiers at Kangu Beach in September 1996 extinguished any
remaining governmental confidence in the ability of the security forces to resolve the Bougainville
conflict. Unable to secure extra military assistance from its traditional allies, the PNG
government then engaged a military consultancy known as Sandline International. It was intended
that this company would aid the PNGDF to defeat the BRA, through the provision of military
hardware, personnel and training. In March 1997, however, a group of PNGDF officers were
involved in the capture and deportation of Sandline's key executives. This action, known as
'Operation Rausim Kwik,' ended any hopes that the rebellion could be put down using outside
military help, effectively foreclosing the military option altogether. At the same time, the PNG
government was subjected to greater international scrutiny of its human rights record in
Bougainville.
The series of developments which led to the Sandline crisis and eventually to the 1997 peace
process can, in part, be traced to 31 August 1994, the day on which Sir Julius Chan was
appointed Prime Minister of PNG. 5 On that day, Chan vowed to resolve the Bougainville
conflict during his term in office. 'A divided nation,' he told the assembled media,_' cannot stand.
I think that one of the greatest achievements we will have in this government is if we can bring
that [war in Bougainville] to a close as quickly as possible' (O'Callaghan, 1999: 50). During
Chan's time as prime minister, the national government pursued two broad strategies for the
resolution of the Bougainville conflict. First, it attempted to resolve the conflict by peaceful
means. Two distinct sub-strategies were explored in this regard. Initially, direct negotiation was
tried. Second, an attempt was made to use the BTG to unite the divided Bougainville leadership.
When these efforts failed, the PNG government resorted to an alternative strategy: the use of
military force. Its early attempts to escalate its way to victory, by means of the PNGDF, were,
5

This was Chan's second term as prime minister. He was also prime minister between March 1980 and August
1982.
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however, also unsuccessful. It then tried to secure for the PNGDF increased assistance from its
traditional allies. When those appeals failed, the Chan government engaged a private military
consultancy but was thwarted in its attempts to have that company carry out an operation on
Bougainville Island. As is detailed below, it was this sequence of events, this combination of
failures, which motivated the PNG government to achieve de-escalation in 1997.
The Failure of Chan's Peace Strategy

The Failure ofDirect Negotiation

During his early prime ministership, Chan pursued the resolution of the Bougainville crisis
with considerable drive. Less than a week after his appointment as prime minister, Chan was in
Honiara engaged in face to face negotiations with BRA Commander Sam Kauona. 6 After just two
days of discussions, Chan and Kauona signed the 'Honiara Commitments' in which they agreed
-to a cease-fire and to all-inclusive peace talks in Arawa by October 1994.
Despite his genuine desire to end the conflict, however, the new prime minister made a
number of mistakes. He under-calculated the level of suspicion with which the PNG government
-was regarded in Bougainville. As Mary:..Louise O'Callaghan notes '(m]uch more stroking of rebel
egos was needed if the peace talks were to go ahead. Trust too, had to be built among the warring
regional and political factions on the island' (O'Callaghan, 1999: 51). Chan did not do this. He
was too preoccupied with the organisational arrangements for the talks. Unwilling to delegate
these responsibilities to a bureaucracy he believed had failed other prime ministers at such crucial
moments, Chan personally solicited support from South Pacific nations for the regional
peacekeeping force needed to secure the venue for the negotiations (Reuters News Service, 1994,
September 14). Consequently, however, he was distracted as Sam Kauona's commitment to the
Honiara agreement began to falter (O'Callaghan, 1999: 52). 7 Kauona became disillusioned with
the process, claiming that the make-up of the peace keeping force was being decided without
proper consultation with the BRA. The BRA was, for example, opposed to Australian
leadership of the peace keeping force.
These talks were able to be arranged so quickly because Chan had already been making peace efforts prior to his
appointment as Prime Minister. As Deputy Prime Minister and Minister of Foreign Affairs from January 1994,
Chan had been working with the Prime Minister of the Solomon Islands, Francis Billy-Hilly, to try to organise
peace negotiations.
7 In contrast to O'Callaghan, Spriggs attributes part of the blame for the failure of the talks to the fact that the
'[a]rrangements [for the talks] were left to PNG bureaucrats, who did not necessarily share Sir Julius' vision of how
to solve the crisis' (1994: 21).

6
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The Arawa peace conference was held between 10 and 14 October at the Arawa High School.
The school and town were secured for the negotiations by a South Pacific Peace-Keeping Force
(SPPKF) created and deployed especially for that purpose. Fiscally and logistically supported
by the Australian government, the SPPKF included approximately 300 military personnel from
Tonga, Fiji, Vanuatu, New Zealand and Australia (NZFATR, 1994: 58). 8 Disappointingly,
however, major BRA-BIG figures including Ona, Kauona and Kabui chose not to attend the
talks. 9 The exact reasons for their non-attendance are disputed. The failure to involve the BRA in
discussions concerning the practical arrangements for the SPPKF seems to have eroded the
BRA's interest in the process. 1° Furthermore, despite the superb security arrangements
developed by the SPPKF for the venue, BRA-BIG leaders were still concerned for their safety.
Persistent rumours that the conference was, in fact, a trap for the BRA-BIG leadership were
fuelled when a member of the secessionist forces was shot en route to the negotiations. 11
The conference continued despite the absence of the major secessionist leaders. 12 Between 500
and 1200 people attended each day, including chiefs from all over Bougainville, the chairmen of
all the interim authorities, the four Bougainvillean :tv1Ps and a number of other prominent
Bougainvilleans. Many of those who were present expressed their frustration at the absence of
the major secessionist leaders and the. loss of an excellent opportunity to discuss peace. Chan
had envisaged five days of talks followed by a peace ceremony to which he could invite foreign
dignitaries like the Australian Prime Minister, Paul Keating, but he left Bougainville when it
became clear that the BRA-BIG leadership was not going to attend the peace conference.
According to Regan, from that point 'Chan's ability to deal creatively with the Bougainville
conflict was limited by a degree of personal animosity that he felt towards the leaders he blamed
8

New Zealand also provided fiscal and logistical support, though on a much smaller scale than Australia. In contrast
to Australia's A$5.2 million commitment, New Zealand provided NZ$100 000, a Hercules aircraft and a team of
NZDF personnel to assist with the deployment of the SPPKF (BBC Monitoring Service, 1994, September 27;
Reuters News Service, 1994, September 22). NZFATR is an abbreviation for the New Zealand Foreign Affairs and
Trade Record. The full name of this publication is used in the reference list.
·
9
In fact, Kauona did not even return to Bougainville to explain the Honiara commitments to his forces prior to the
conference.
10
In addition, Spriggs (1994: 19-23) believes that it is also plausible that BRA officials may have been awaiting an
anticipated change to a pro-BRA government in the Solomon Islands. BRA leaders may also have been encouraged
to stay away by rumours that a cash strapped PNGDF would soon be forced to withdraw from Bougainville.
11
The PNGDF, for its part, was 'extremely unsupportive' of the SPPKF and may have acted to sabotage the talks
deliberately by circulating rumours that the conference was a trap to assassinate the BRA high command. Such
claims were certainly plausible given that the cease-fire was subject to serious violations by the PNGDF. These
rumours were confirmed in the minds of some when the BRA fighter was shot by the PNGDF while travelling to
the conference venue. Indeed, Spriggs thinks that this may have been the 'precipitating factor' in the final boycott
by Bougainville leaders, including Ona and Kabui, who had not travelled to Honiara for the earlier discussions. This
suggestion is endorsed by one senior NZDF member who was part of the SPPKF (Confidential interview: 1999,
August 20).
12
Not all BRA fighters stayed away. Prominent leader Ishmael Toroama and approximately 100 northern BRA were
welcomed to the conference venue on the second day.
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for his humiliation on both the national and regional stages' (1997: 53).
Although the conference had not worked out as Chan had planned, in its wake, politics in
Bougainville underwent an important change: Theodore Miriung emerged as a new leader. Like
Chan, Theodore Miriung was angered by the failure of the BRA-BIG leadership to attend the
Arawa conference. A Bougainvillean lawyer and former seminarian, Miriung's career included
time spent as the provincial secretary of the NSPG. Resident in his home village near Arawa in
the BRA controlled North Nasioi region from 1990, Miriung was very concerned about the costs
the war had imposed on young Bougainvilleans. As a traditional chief of the North Nasioi, he
played an important role in the local Area Council of Chiefs (ACC).
Miriung was able to unite those Bougainvilleans from the North Nasioi sympathetic to the
idea of negotiating peace with the national government with those from other areas who were
-opposed to the BRA. In the weeks following the Arawa conference, Chan and his advisers
"-engaged in a series of discussions with Miriung and other Bougainvillean leaders, including the
chairmen of the eight interim authorities, in order to develop a new political arrangement for
·-Bougainville. Miriung and the Bougainvillean leaders recommended the reversal of the over four
year long suspension of Bougainville's provincial government. The provincial government, they
~suggested, should be re-established as a transitional body, which would act as an intermediary
· between the national government and those Bougainvilleans committed to independence. In late
November 1994, Chan and Miriung signed the Mirigini Charter. 13 The Charter pledged the
national government's commitment to the establishment of a transitional legal body for
Bougainville. Based on Miriung's ideas, it was hoped that this transitional body might unite
leaders from all over Bougainville, including those from the BRA-BIG. Once this goal was
accomplished, it would embark on a series of negotiations with the national government to
determine a political settlement to the Bougainville war. This agreement was incorporated into
amendments to the provincial constitution which were endorsed by the NEC before the
suspension of the provincial government was rescinded. The amendments involved a change in
name from the 'North Solomons Provincial Government' to the 'Bougainville Transitional
Government.'

13

For a copy of the Mirigini Charter, see Weeks (1994: 26).
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The Failure of the BTG

The BTG was formally established in April 1995. Shortly after, members of its legislative
body, the Transitional Assembly, elected Miriung BTG Premier. 14 Attempts were made to
ensure that the BTG was as representative of all Bougainvillean groups as possible. The BTG
included representatives from 18 provincial electorates selected by the councils of chiefs and the
chairmen of the eight interim local government authorities. Seats in the BTG were allocated to
every part of Bougainville. In addition, a number of seats were reserved for nominated members
including representatives of the Resistance, the churches, ex-BRA, and 50 Toea Gavman cult.
Several seats were also set aside for parts of Bougainville under BRA-BIG control. It was hoped
that three of these might be occupied by Ona, Kabui and Kauona.
In spite of Miriung's best efforts to engage secessionist leaders, however, Chan's confidence

in the BTG as the means by which the Bougainville war might be ended eroded steadily between
April and October 1995. Ona, Kabui and Kauona refused to participate in the new transitional
government, and although some incremental progress on peripheral issues, such as an amnesty
for those who had committed criminal acts during the war, was made at meetings between Chan
and Miriung in the middle of 1995, movement toward a consensus on a new political arrangement
for Bougainville was minimal. Miriung was unable to make too many compromises because he
had no guarantee that the BRA-BIG would be willing to uphold these, while Chan was
constrained by his ministers, some of whom were worried that the granting of a special political
status for Bougainville would lead to similar demands in other provinces. Chan had also to
contend with certain elements of the PNG civil service which had their 'own agendas' (Regan,
1997: 54). As Regan explains:
[T]he strategy of uniting Bougainville's leaders was never well understood or entirely accepted at the
national level. Part of the problem was mistrust, among many at the national level, ~f the key
Bougainvillean leaders, who were regarded as being too close to the BRA-BIG. (1997: 53)

Suspicion of the relationship between the BTG and the BRA-BIG was particularly common
among senior members of the PNGDF in Bougainville, and from mid 1995, attempts were made
by some PNGDF personnel to prevent contact between the two groups.

Miriung continued to work towards the organisation of direct discussions between the BTG
and BRA-BIG despite this interference. Although he could not convince the BRA-BIG
leadership to join the BTG, Miriung eventually developed enough of a rapport with secessionist
leaders to interest them in direct talks with the BTG. In order to alleviate the fears that BRA14

The BTG's executive body is known as the Transitional Executive Council.
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BIG leaders held for their personal safety, Miriung later persuaded a reluctant Chan to allow
these negotiations to be held in Cairns, Australia.
Two rounds of talks, hosted by the Australian government, were held in Cairns. The first, in
September 1995, involved BRA-BIG representatives, members of the BTG and several other
well respected Bougainvilleans. 15 It was intended that the second meeting would take place in
Brisbane in November but Chan cancelled this, insisting that the BRA-BIG lacked a commitment
to peace (Reuters News Service, 1995, December 14). He was eventually convinced to allow a
second round of talks to proceed in Cairns in December. Co-chaired by representatives of the
United Nations and Commonwealth Secretary-Generals, the December talks were initially
strained. Nonetheless, at the end of the five day negotiations, the delegates issued a joint
communique pledging their commitment to 'a process of dialogue that will permit the
achievement of a political settlement to the Bougainville conflict' and to a third round of talks to
be held in March or April 1996 (Reuters News Service, 1995, December 19). Despite such
statements, Chan's disillusionment with the BTG was near complete. He listened to audio tapes
of the conference over Christmas 1995 and concluded that the Cairns talks had achieved nothing
but to align the BTG more closely with a BRA-BIG that showed no inclination to compromise.
He believed that the BRA-BIG had not attended the talks in good faith but simply to publicise
their cause internationally (O'Callagha:h, 1999: 112). From this time, Chan was all but resigned to
the conclusion that the BTG would not be the vehicle through which a resolution to the
Bougainville war would be achieved.
In late 1995, therefore, his earlier efforts regarded as failures and subject to great pressure to

resolve the war, Chan's commitment to his peace strategy was faltering. In fact, from as early as
September-October 1995, Chan permitted the government's Bougainville policy to diverge in
two directions (O'Callaghan, 1999: 115). Although he allowed the Cairns talks to go ahead in
September 1995, he had also begun to consider a return to military action. Around this time,
Chan asked Colonel Jerry Singirok of the PNGDF to present him with his ideas about how the
BRA-BIG might be defeated. Singirok submitted to him an extremely hardline strategy entitled
'Concept of Operation High Speed II: A decisive military operation into the heart of central
Bougainville ... with the sole aim of debasing the strong BRA stronghold' (O'Callaghan, 1999:
109). On the basis of that strategy, Chan appointed Singirok the new commander of the PNGDF
in November 1995.
15

The BRA-BIG delegation was led by Kabui, Kauona and Martin Miriori. Miriori, a former university lecturer and
brother to Joseph Kabui, escaped to the Solomon Islands early in the crisis after arsonists burnt down his home in
Bougainville. Throughout his exile in the Solomon Islands, he acted as a spokesperson for the BIG. Francis Ona did
not accompany the BRA-BIG delegation.
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It was the events of early 1996, however, which finally persuaded Chan to abandon his peace
strategy in favour of a return to a military solution (Regan, 1997: 55). After the Cairns talks,
members of the BRA-BIG delegation travelled to the Solomon Islands where they remained until
the first week of January. Although they were offered transport to Bougainville courtesy of the
PNGDF, the delegation chose not to accept this. Suspicious of the PNG government's guarantee
of safe passage, Kabui and the other delegates decided to return unannounced to Bougainville by
speed boat. They left the W estem Province of the Solomon Islands while it was dark, but were
intercepted and fired upon by a PNGDF helicopter just after daybreak. The delegation escaped
but Miriung's peace initiative was damaged irretrievably. Kabui claimed the ambush was a
planned attack designed to render the BRA leaderless. He berated the PNG government for
breaching its promise that the delegation would be allow to return safely to Bougainville. For
hardline BRA-BIG, the episode was confirmation that the PNG government and moderate
Bougainvillean leaders were untrustworthy (Dorney, 1998: 103). Chan insisted that the attack
was inadvertent and had occurred only because the delegation had encountered a PNGDF patrol
which was searching for gun smugglers. Sir Julius was unsympathetic to Kabui' s criticisms and
attributed the fault for the incident to the BRA-BIG delegation which, he said, had failed to alert
the PNG government to its intended return to Bougainville (Dorney, 1998: 103).
The Failure of Attempts to Escalate the Conflict in Order to Achieve Victory

In early 1996, its peace plan in ruins, the Chan government decided to resume a military
strategy, hoping to escalate its way to victory. Over the following year, three different and
ultimately unsuccessful tactics were tried. First, attempts were made, by use of the PNGDF
alone, to crush the secessionists. Second, appeals were made to traditional allies to provide
military support for the PNGDF, and lastly, the PNG government turned to a f(?reign military
consultancy for assistance. 16
The Failure of the PNGDF

The fundamental breakdown in relations which occurred in January 1996 rendered void all of
the gains Chan had made through peaceful negotiation since his appointment as foreign minister
in January 1994. Only days after the attack on the returning delegates, the BRA again began its
military offensives, conducting several raids in south Bougainville. On 1 February 1996, the
16

Strictly speaking, these tactics were not tried in chronological order. There was some overlap. Members of the
Chan government were, for example, pursuing all three options during 1996.
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Honiara home of exiled BIG representative Martin Miriori was ruined by fire. The BRA claimed
that the house, which served as an important BRA communications base, had been set alight
deliberately by persons employed by the PNG government (Dorney, 1998: 103). 17 In retaliation,
the BRA chose to target Buka Island, the part of Bougainville most securely under PNG
government control. By the middle of March 1996, fourteen members of the PNG security
forces had been killed by the BRA and Chan was facing mounting pressure from all sides
(Dorney, 1998: 108). The Minister of Defence, Mathias Ijape, made no secret of his preference
for a resumption of PNGDF military offensives on the island. Opposition Leader Roy Yaki
urged that the cease-fire, negotiated by Chan only 18 months earlier, be lifted and that the
military be allowed to deal with the war on the island.
At an NEC meeting on 21 March, Cabinet decided to lift the cease-fire and to instruct the
Department of Finance to release Kl O million to the PNGDF. This would be used to fund
Operation High Speed II, a new military operation on Bougainville Island. As envisaged by
Brigadier General Singirok in his 1995 report to the Prime Minister, the aim of Operation High
Speed II was the capture of the BRA-BIG leadership. When he announced Cabinet's decision to
lift the cease-fire and intention to equip the PNGDF more adequately to confront the BRA,
··Chan confessed his exasperation that despite his concerted efforts at peaceful negotiation, no
progress had been made. 'It is time to face the truth that continued talking is not working' he
said,
I am now convinced that we have exhausted all human tolerance. Every time an agreement of any sort
was reached, the rebels reneged, defaulted - and continued killing and destroying. There is not one
shred of proof, no indication at all, that the rebels are sincere ....To those criminals who continue to
kill, destroy and destabilise the peace longed for by all .... Your darkest hour has arrived. Your number
has been called and you are now facing the full force of the law (Dorney, 1998: 109).

In July 1996, however, Operation High Speed II provided a clear demonstration of the

inability o:f the PNGDF to defeat the BRA and bring the crisis to a convincing end. It was
thought that a demonstration of the PNGDF's superior military might was necessary in order to
persuade the BRA-BIG of the merits of negotiation, but as Regan comments, 'the strategy ... took
no account of readily available evidence of the strength and weakness of the BRA and the
PNGDF' (1997: 55). As a result, Operation High Speed II was a failure, both militarily and
politically. Besides its failure to capture the secessionist leadership, the operation increased the
degree of friction between PNG and the Solomon Islands, damaged relations between PNG and

17

Miriori and his family were later relocated to The Hague, from where Miriori continued to act as an international
representative of the BIG.
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Australia, and limited Sir Julius's scope for future action. 18 After Operation High Speed II, he
could not, for example, rely on the threat of a military assault by the PNGDF to induce the
secessionists to negotiate (Australian, 1996, August 2: p.10).
Operation High Speed II was conducted in three phases. The aim of the first phase was to
secure the maritime border off Bougainville to prevent the escape of members of the BRA-BIG
to the Solomon Islands. This phase, which began in early May 1996, was subsequently
identified by the PNGDF as the sole part of the operation which was executed effectively
(Dorney, 1998: 126). Working with members of the South Bougainville Resistance, the PNGDF
small boats team made a number of raids into the Solomon Islands, confiscating radios they
believed part of the BRA communications network. The frequency of these cross border
incursions by the PNGDF, however, provoked official protests by the Solomon Islands
government.
According to the operational plan, phase two, beginning in June, was to involve 'preliminary
operations' designed to 'clear pockets of resistance of rebels in government-controlled areas'
(Dorney, 1998: 131). The PNGDF was dealt a severe blow, however, late in the month when
one of the force's two remaining airworthy Iroquois was grounded after it was hit by BRA fire. 19
Despite this setback, phase three, which involved the landing of approximately 250 soldiers at
Aropa beachhead south of Ki eta, began on schedule on 8 July. Despite preliminary cannon fire
from two patrol boats and the efforts of a PNGDF mortar team, the BRA survived the initial
attack to confront the troops when they disembarked. As a result, the PNGDF troops were
unable to advance much further than the ruins of the arsoned Aropa International Airport
buildings, less than a kilometre from the beach. Crucial to their eventual victory, the BRA also
managed to damage the rotor blade of the last operational Iroquois, rendering it incapable of
flight. Since the PNGDF's planned forays deep into BRA territory were predic~ted upon the
existence of helicopter support, the loss of the last helicopter made it virtually impossible for the
PNGDF to proceed with Operation High Speed II. On 15 July, less than a week after they
landed, the PNGDF evacuated the Aropa beachhead.

1
•

During June, Downer directed High Commissioner Irvine to convey Australia's reservations about the launching
of a new military operation on Bougainville Island. Chan was, however, unimpressed by Australia's concern. 'We
are a sovereign nation' he said. The message, quite clearly, was that Australia should refrain from further comment
(Dorney, 1998: 130). New Zealand's calls for restraint also went unheeded (NZFATR, 1996: 35).
19
The formal military report submitted to the government stated that the disabling of the helicopter occurred during
phase two. Dorney found this particularly interesting because the helicopter was damaged while trying to drop
supplies to soldiers at Orarni. Orami is very near Sipuru. In 1996, it was not a 'pocket' of BRA resistance in a
government controlled area. It was right in the heart of BRA territory (Dorney, 1998: 132).
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The PNGDF were weak during Operation High Speed II for many of the same reasons which
had rendered them ineffective in Bougainville during earlier operations. Underfunding meant the
troops on the ground were ill-equipped. They were short on numbers and lacked basic supplies
and other practical aid, including, critically, helicopter support and mobility. In addition,
members of the PNGDF's two infantry battalions were expected to participate in continually
rotating deployments to Bougainville. The strain this placed on the troops lowered morale and
encouraged ill-discipline. After the failure of Operation High Speed II, there were also severe
criticisms about the PNGDF's intelligence collection, conduct of battle and decision making, both
tactically and operationally.
Only a month after the disappointment of Operation High Speed II, 12 members of the PNG
security forces were killed at Kangu Beach on the south coast of mainland Bougainville. This
incident only reinforced a growing realisation on the part of the PNG government that its
security forces were incapable of defeating the BRA and thus could not be used to bring about an
end to the war in Bougainville. On Sunday 8 September, a platoon from Delta company of the
1st Battalion and members of the mobile squad police stationed at Kangu Beach were attacked
by appro:xifnately 100 Bougainvilleans, including members of the BRA's H Company from
Laguai ancf fighters from the local Resistance force. Ten PNGDF soldiers and two policemen
died. It was, according to the National newspaper, the largest number of casualties inflicted upon
the PNG security forces during any single confrontation in Bougainville (Perry, 1996, September
10). Five more soldiers were taken prisoner. 20
When another three PNGDF soldiers were taken hostage by the BRA in the north of
Bougainville Island near the end of October, Chan's frustration at the failure of the PNGDF to
achieve anything positive on the island was palpable. On 31 October he wrote to Ijape:
We have all now realised the fiasco surrounding Operation High Speed II... which in the m_ain was the
result of lack of proper planning and coordination .... With the latest developments and the capture of
the three soldiers, it seems the Force is continuing to lose control of what soldiers are doing on the
ground .... the Kangu massacre was clear evidence of the total breakdown in command and
20 Kangu Beach had strategic significance in that it is used for landing boats on Bougainville's south coast and is
connected by road to Buin, the only major town in south Bougainville. Considerations of Kangu's strategic value do
not appear, however, to have motivated the attack on the security forces there. A subsequent internal investigation
by the PNGDF concluded that the behaviour of the security forces at Kangu had provoked the massacre. A complete
breakdown in discipline and morale among the soldiers at Kangu Beach had occurred. The soldiers had not received
any food or mail for weeks and frequently mistreated both those civilians living in the local care centre and the
·
Resistance members with whom they were supposed to be allied (O'Callaghan, 1999: 143). Chan announced the
report's conclusions to a press conference about a month after the massacre. The attack, he told journalists, resulted
'from anger, hatred and frustration over ill treatment...drug abuse among soldiers' and 'heavy consumption ofhomebrewed alcohol.' The report also alleged that 'fraternisation between soldiers and local women had caused
considerable friction.' 'The dissatisfaction among Resistance Force members,' he concluded, 'seems to have been the
trigger for the whole tragedy' (Dorney, 1998: 141).
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control. ... For some time now I have watched with dismay the adverse reports regarding the
management of the Force and the defence organisation at large (Dorney, 1998: 156).

It was thereafter recognised that a military victory on Bougainville Island achieved by use of the
PNGDF alone was unrealistic (Regan, 1997: 56). This was a particular blow to the Chan
government because, as is explained below, by this time attempts to secure military assistance
for the PNGDF from other states had also proved unsuccessful.
Failure to Secure Military Assistance from Traditional Allies

Efforts to win greater military assistance from friendly nations began prior to the launch of
Operation High Speed II. Appeals for greater assistance were first directed toward Australia, the
state with which PNG enjoys its closest defence relationship. Under the Defence Cooperation
Program (DCP), Australia has provided training and equipment to the PNGDF since PNG's
independence. The war in Bougainville has, however, placed a considerable strain on the defence
relationship between the two countries. Paradoxically, whereas Bougainvilleans accuse Australia
of fuelling the Bougainville war through its provision of support for the PNGDF, senior
members of the PNGDF and a number of parliamentarians have often expressed deep
dissatisfaction with the level of Australian support granted to the PNGDF for its operations in
Bougainville.
At the beginning of the crisis, Australia was committed to supporting the PNG government
regain control in Bougainville. 21 Australia's then Foreign Minister, Gareth Evans, maintained in
January 1990 that it was imperative that Bougainvillean secession be averted 'at all costs' (Age,
1990, January 30). Australia's defence aid to PNG was, at that time, normally equivalent to
approximately A$20 million per annum. For the 1990-1991 financial year, however, this grew
substantially to A$52 million (Australian Department of Defence, 1995). AustraJia also sent a
group of almost 80 instructors to PNG to train 450 extra soldiers for the PNGDF's infantry
:units and provided company level training in Queensland.
From as early as 1991, however, the Australian government accepted, if unofficially, that a
military solution to the Bougainville conflict was unrealistic (Claxton, 1998: 100). It began,
therefore, to deny PNG's requests for forms of military assistance likely to aggravate the
situation there. The Keating government, for example, refused Ijape's requests for specialist
counter-insurgency training and high tech eavesdropping devices. Consequently, as the war
21

For a discussion of Australia's motivation in this regard, see Claxton (1998: 98-99).
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progressed, a belief developed among senior members of the PNGDF and a number of PNG
politicians that the PNGDF had been denied the opportunity for victory in Bougainville because
of Australia's reluctance to grant PNG the logistics support, special forces training and other
assistance needed to achieve this. By 1995, the defence relationship between the two countries
was a cause of significant tension. 22
Early 1996 proved a particularly difficult period for relations between Australia and PNG.
There were those among the Chan government who anticipated that the March 1996 Australian
election would bring to power an Australian government more receptive to PNG's appeals for
greater practical support for the PNGDF's military operations in Bougainville (Sheridan, 1996,
September 13: p.31). The victorious Liberal-National coalition under John Howard, however,
soon dispelled such hopes. Shortly after Chan's public announcement of the decision to lift the
cease-fire, the new Australian Defence Minister, Ian McLachlan, confirmed that PNG's requests
for additional support for its imminent offensive on Bougainville Island had been denied.
McLachlan told ABC, 'we're not about to encourage anybody to escalate these problems'
-(Dorney, 1998: 110).
Aware, therefore, for some time prior to Operation High Speed that the Australians were
unlikely to provide the sort of hardware that the PNGDF desired for this offensive, Commander
Singirok decided to approach the United States. As it transpired, however, the PNG government
was unable to secure any assistance from that country either. The same day that Chan
announced his unilateral review of the DCP, the United States embassy in Port Moresby notified
Singirok that Washington would not allow PNG to proceed with its desired purchase of ten exUnited States Army Iroquois. 23 The purchase would require that the United States put
conditions upon the use of the helicopters, but because compliance with these conditions would
be impossible to monitor adequately, the sale could not be approved (Dorney, 1998: 137). Chan,
Ijape and Singirok all believed that Australia had played a hand in the American refusal (Dorney,
1998: 137). At the very least, the United States appears to have learnt from the Australian
experience.
The situation was aggravated when Australia decided to remove from PNG the technical officers it had previously
provided as support for PNG's small Air Transport Squadron. This dismayed senior PNGDF personnel because the
skills these officers supplied were essential if the Iroquois helicopters were to remain flight capable. The then newly
appointed PNGDF Commander, Jerry Singirok, was further enraged shortly after when the Australians decided to
cancel 'Night Falcon '96,' a Special Forces joint exercise.
23 In April 1996, Singirok had travelled to the United States to negotiate the possible purchase of the helicopters
under the United States' Foreign Military Sales program. It was envisaged that three of the ten helicopters purchased
for US$240 000 each would provide parts to enable the Australian-donated Iroquois to remain flight capable, whereas
the other seven would supplement the existing fleet.

22
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As Operation High Speed II crumbled, therefore, so too did PNG's hopes that its traditional
allies might aid it to equip its defence force for victory on Bougainville Island. This was a
particularly disastrous turn of events for Chan. It looked increasingly as if he would not be able
deliver on his promise to resolve the Bougainville war during his term in office. As is explained
below, Chan's desire to bring about an end to the war prior to the national elections in mid 1997
ultimately persuaded him to accept the advice of some of his ministers that the engagement of a
foreign military consultancy was the most sensible method by which to defeat the BRA on
Bougainville Island (Regan, 1997: 51).

The Sandline Affair

The Sandline saga began in March 1996. 24 As Chan's faith in the BTG disintegrated and he
placed his hopes in the hands of the PNGDF, his defence minister was beginning to consider the
benefits of outside military assistance. Prompted by McLachlan's refusal, in that month, to
supply PNG with the sort of advanced technological assistance !jape felt was required for the
new operation on Bougainville Island, the Defence Minister arranged to meet Timothy Spicer, a
representative of a British company known as Plaza 107 Limited. 25 In early April, Ijape, Singirok
and the Secretary of Defence, James Melegepa, who together constitute PNG's Defence Council,
flew to Cairns for discussions with Spicer and his colleague Anthony Buckingham. 26 According
to the Judge who headed the first inquiry into Sandline: 'The conversation was concerned with
establishing what PNG wanted that Spicer and Buckingham could provide.' The focus 'was on
Bougainville and the belief, in particular on the part of Mr Ijape and the Commander, that there
was a need for sophisticated military equipment including attack helicopters' (Dorney, 1998:
112). Buckingham and Spicer explained that they represented a type of consultancy service

Two inquiries were eventually held into the circumstances surrounding the engagement of Sandline International.
The first was ordered by Chan and conducted by Justice Warwick Andrew. Public hearings were held during April
1997. Justice Andrew presented his findings at the end of May, just two weeks prior to PNG' s national elections.
After his election as Prime Minister, Skate announced that a new Commission oflnquiry would be held. With the
assistance of two senior magistrates, Raphael Apa and Mekeo Gauli, Justice Kubulan Los directed the second
Sandline inquiry. Public hearings began in September 1997 and continued for six months. See Regan and Dinnen
(1997: 43, 46) for the terms of reference of the second inquiry.
25 !jape told the Andrew inquiry, 'Only when Australia and New Zealand did not want to help us with the helicopters
and the type of equipment that we wanted, the listening devices and the electronic stuff that I thought was necessary
for any operation on the island to fix the problem .. .! raised the matter with the General [Singirok] and said we must
look elsewhere ... that was the time when I started talking about looking at the possibility of having a private
security company assisting us to build our capabilities to go and destroy the BRA headquarters' (Dorney, 1998:
llO).
26 Buckingham introduced himself as a representative of the company 'Branch Energy Limited.' In his 1998 book
however, Sean Dorney calls Buckingham 'Sandline's ultimate boss' (112).
24
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which engaged other organisations able to provide military expertise and hardware. 27 One such
company mentioned was Executive Outcomes, an organisation 'closely related' to Sandline
(Dorney, 1998: 113). It was estimated that US$30 million would be needed to cover the cost of
such outside expertise for an operation on Bougainville Island (Dorney, 1998: 113).
On his return to Port Moresby, Ijape briefed the Prime Minister about the Cairns meeting.
Chan was, however, uninterested. At that time, the PNG government stood accused of ignoring
the terms of the Structural Adjustment Program it had negotiated with the World Bank in 1995 in
order to save the country from financial collapse (Sheridan, 1996, September 13: p.31 ). Chan
was under pressure to conforn1 to the agreement and disregarded the idea of outside military
assistance as cost prohibitive.
Later that month, Singirok met Spicer and Michael Grunberg, Plaza 107' s sole shareholder, on
a visit to London. Spicer and Grunberg presented the commander with a proposal entitled
Project Contravene. This 'military support package' for PNG detailed what would be needed to

conduct a specific counter-insurgency operation on Bougainville Island, at a cost of US$30
million. 28 After the meeting, Spicer forwarded a copy of the proposal to Ijape, informing him that
Singirok concurred with it. Yet although Singirok appears to have left the Sandline executives
with the impression that he favoured the proposal, in actuality he considered it unrealistically
expensive and neither Melegepa or Chan was given details. 29 Spicer, however, continued to
contact both Ijape and Singirok in an attempt to persuade them to reconsider. In May, Spicer
faxed Ijape asking him to study the possibility of proceeding with the airborne electronic
intelligence part of the proposal. Other variants on the original proposal were subsequently
suggested, but in PNG the relevant individuals were focused on preparations for Operation High
Speed II.

The corporate history of Sandline International, especially its relationship with Plaza 107, Executive Outcomes
and the companies with which Anthony Buckingham was involved, Heritage Oil and Branch Energy, is quite
complex. Registered in the Bahamas, Sandline International was the company with which the PNG government
eventually signed a contract in January 1997. Sandline's key representative, Timothy Spicer, however, originally
identified himself as a representative of London-based company Plaza 107 Limited. It was not until November 1996
that Spicer informed Ijape that Sandline International was the 'new name' of the military consultancy company he
represented (Dorney, 1998: 158). For more information about Sandline International, its related companies and the
persons most closely involved, see Dorney (1998: 27-36) and Dinnen (1997a: 113).
28 For a copy of Project Contravene, see O'Callaghan (1999: 74-78). The retaking of the mine and the rounding up
or elimination of the BRA leadership were two of the main goals.
29 The US$30 million price tag suggested at the Cairns meeting, and subsequently confirmed in the Contravene
proposal, was equal to nearly half PNG's 1996 defence budget (Dorney, 1998: 116).
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Spicer then decided to direct his attention toward the Prime Minister. On 16 July, he faxed
Chan in an effort to secure a meeting with him so that the ways in which he and his colleagues
could assist in the resolution of the Bougainville war might be discussed. Even as High Speed II
collapsed, however, Chan chose to ignore Spicer's requests for a meeting. Instead, he gave a fax
sent by Spicer later that same month, to his Departmental Secretary, Noel Levi. He instructed
Levi to '[c]heck and [a]dvise' but recommended that Levi not to take it 'too seriously' (Dorney,
1998: 136). Chan read Noel Levi's report on Plaza 107 on 20 September, deciding, as Levi
advised, to reject the company's proposals. Again, it appeared as if the issue had been closed.
Despite the Prime Minister's lack of enthusiasm for his proposals, however, Spicer was still
not deterred. On hearing that the Deputy Prime Minister, Chris Haiveta, was to visit London in
October, Spicer arranged to meet him there. 30 Haiveta, who had not been involved in any of the
earlier discussions between Spicer, his colleagues and the members of the Defence Council, was
given a copy of Spicer's original Project Contravene. It was Haiveta who finally invited the
Sandline executives to PNG.
Meanwhile, pressure on the government to resolve the Bougainville war was ever increasing.
BTG Premier Theodore Miriung was murdered on 12 October while Haiveta was still in
London. 31 His death came in the wake of weeks of mounting tension on Bougainville Island. Two
weeks after the Kangu massacre, Kauona announced that unless the PNGDF were to withdraw
completely from Bougainville before the beginning of October, the hostages taken at Kangu
would be killed. 32 Both the PNG Governor General, Sir Wiwa Korowi, and the Deputy
Opposition leader, Roy Evara, called for a new military assault on Bougainville Island.

30

Haiveta was in London for the float of Orogen Minerals Limited. Orogen was established by the PNG government
to take over the state's holdings in the Kutubu and Gobe oil fields and the Pogera, Misima and Lihir gold mines. 49
per cent of its shares were then floated around the world as part of a roadshow which by October had reached London
(Dorney, 1998: 144).
31
Refer to chapter three for more information about the circumstances ofMiriung's murder.
32
In actuality, Kauona did not have the hostages under his direct control and the threatened executions never occurred
despite the PNGDF's failure to withdraw before the October deadline.
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In mid November 1996, a member of the Deputy Prime Minister's staff telephoned Spicer to
invite him to visit PNG so that his proposal might be discussed. 33 Upon hearing this, Ijape's
attraction to Project Contravene was revived. 34 In early December, Spicer and Buckingham
visited PNG and after a series of meetings with Ijape and Haiveta, Spicer and Melegepa signed a
consultancy agreement. For US$250 000, Spicer would examine the military options for resolving
the Bougainville war. After a lightning two and a half day reconnaissance to Bougainville, and
consultations with only six Papua New Guineans, Spicer returned to London to prepare his
report. 35 No one in Chan's office was even aware that a consultancy agreement had been signed. 36
On New Year's Eve 1996, Spicer returned to Port Moresby with his consultancy report which
was an expanded version of the original Project Contravene document. 37
On 7 January 1997, Chan eventually agreed to meet with Spicer. His decision finally to
consider the Sandline proposal can be traced to a number of factors. Since October, pressure on
the prime minister to resolve the Bougainville war had further increased. In November, for
example, the PNG public was outraged upon learning that the BRA had killed several hostages
captured in north Bougainville in late October. Chan's decision finally to consider Spicer and his
proposal must also be seen in the context of the increasing nearness of the national elections.
Chan believed that if he could resolve the conflict before the mid year elections, this would aid
him to win a large enough majority at those elections to govern without the requirement for
coalition partners. By early 1997, his earlier attempts to resolve the crisis in tatters, Chan was
increasingly open to new options which would allow him to achieve this goal (Regan, 1997: 57).
Chan requested that the Sandline executive submit a short brief detailing the merits of his
Contravene proposal before returning for a formal meeting on 8 January. Spicer's brief

emphasised the superior technology and training that Sandline could provide. Apart from the
provision of night vision equipment, high tech listening devices, helicopters and other military
equipment, Spicer proposed that Sandline provide 40 'operatives' to 'enhance the SFU'
33

Haiveta was more hopeful than either Chan, Singirok or Ijape that the funds to enable the engagement of Sandline
could be found. Initially, he believed that the money might be raised from PNG's commercial statutory authorities.
He had been told that the government's dividends from these authorities would probably be much more that what
was originally forecast, creating an unbudgeted surplus (Dorney, 1998: 159). Haiveta also thought the money might
be taken from the proceeds of the global float of Orogen Minerals Limited. By the time Haiveta met Spicer in
London, the Orogen float seemed assured of a grand return. Its earnings were expected to be over US$50 million
once expenses and some debts were settled (Dorney, 1998: 148).
34
It was at this time that the letterhead, on which Spicer's communications to the PNG government were written,
changed from Plaza 107 to 'Sandline International.'
35
Spicer consulted Singirok, Haiveta, Ijape, Melegepa, and two members of the PNGDF.
36
Noel Levi went on leave for six weeks from 18 December leaving no one in the Prime Minister's Department
who knew anything about Sandline or Project Contravene.
37
For the details of the consultancy report, see O'Callaghan (1999: 188-198), Dorney (1998: 164-168) and Regan
(1997: 59-62).
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(Dorney, 1998: 171). The provision of these operatives, which Spicer referred to as a 'Special
Forces Team,' their equipment and travel costs, as well as similar equipment for the SFU, would,
however, increase the price of the package. This was now quoted as US$36.2 million.
At his meeting with Spicer, Chan was eager to hear Spicer recount the merits of the operation
he was proposing. Spicer told him that although the operation would not resolve the Bougainville
war, it would allow the national government to negotiate from a position of power (Dorney,
1998: 173). Chan was apparently worried about the potential for damage and casualties. He
emphasised that he preferred that secessionist leaders be captured rather than killed. The prime
minister later told an official inquiry into the Sandline contract that at this meeting he opposed
'any suggestion of arming foreign consultants to kill Papua New Guinea citizens. ' 38 Sandline
personnel, he insisted, were to act as advisers, fly aircraft and do 'monitoring' (Dorney, 1998:
172). What the contract eventually detailed, however, was a much more front line role for
'foreign consultants' as envisaged in Spicer's brief. Nevertheless, at the Los inquiry, Chan
claimed that he never saw the actual contract until well after it was signed. At the meeting, Chan
asked Spicer to prepare another short brief. Spicer's second brief concerned how Sir Julius might
justify a foreign assisted blitz on Bougainville Island. Spicer described the uselessness of
negotiation with an insincere and brutal BRA. 'The BRA give the administration no alternative
but military action,' he insisted:
A radical solution is called for that involves precise military action to destroy the leadership of the
BRA, fragmenting their organisation with the minimum loss of life on both sides ... .Is this cynical
electioneering? .... No. It is the administration's duty to solve this problem .... The administration has
one last chance to complete what it set out to do. (Dorney, 1998: 173-174)

In essence, Spicer gave Chan all the reasons he needed to support the engagement of Sandline
International. Not least of these was the suggestion that the operation could be completed prior
to the national elections, allowing Chan to reap the electoral benefit he expected if he could
resolve the war. Chan was finally convinced.
Subsequently, Chan consulted Haiveta to ensure that the finance for the project was available
and could be secured without the need to tamper with the national budget. With Haiveta's
assurance that this could be achieved, Chan agreed to allow a submission in favour of the
engagement of Sandline International to be put before the NEC. 39 The full Cabinet, however,

38

These comments were made at the Andrew inquiry.
As it transpired, Haiveta's advice to Chan that dividends from government corporations and proceeds from the
Oregon float could be used to pay for Sandline proved incorrect. In actuality, Sandline had to be paid through cuts to
the funding of various government departments.

39
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never saw the submission. 40 When the NEC met on 15 January 1997, it agreed, as Chan advised,
to allow the smaller National Security Council (NSC) to discuss the submission because the
proposal was so 'sensitive' (Dorney, 1998: 177). Nine ministers, including Chan, Haiveta and
Ijape, attended the meeting. 41 Despite strong opposition to the proposal from the Minister for
Provincial Affairs, Peter Barter, the minutes of the meeting record that the engagement of
Sandline International 'to undertake Project Contravene' was approved (O'Callaghan, 1999:
205). 42 Half of the agreed US$36 million would be paid to Sandline immediately. Spicer and
Grunberg returned to Port Moresby with a draft contract. 43
In actual fact, the contract was not executed nor the first US$18 million transferred to
Sandline International until 31 January. For two weeks, the PNG Department of Finance went
through what Dorney describes as 'extraordinary convolutions' in order .to obtain the money
required for the contract. 44 In the meantime, Chan requested that Project Contravene be renamed.
He claimed that the word 'contravene' aroused negativity and thus 'Operation Oyster' was
"born. 45 In the second week of February, Sandline personnel and military equipment began arriving
in Port Moresby. Accompanied by members of the SFU, most of the mercenaries went on to
·Wewak on PNG's north coast a few days after arrival to begin training with the PNGDF.
Later that month, the Sandline contract became public. On 22 February 1997, an article on the
front page of the Weekend Australian publicly exposed the Chan government's intention to use
mercenaries and sophisticated equipment, provided by Sandline International, to crush the BRA.
Bougainvilleans, naturally, were appalled. The Premier of the BTG, Gerard Sinato, made it clear
that his government found the idea of using mercenaries on Bougainville Island repugnant and
was not in any way involved in the Sandline negotiations. Some non-Bougainvilleans were also
dismayed. The Governor of the National Capital District, Bill Skate, was quick to express his
40

For more in-depth information on the submission, see Dorney (1998: 177-178). He writes that neither Singirok's
submission nor the document produced after the NSC meeting of 15 January (called Decision No. 1/97) actually
make mention of the 40 Sandline operatives' 'on the ground' role with the SFlJ on Bougainville Island. Singirok's
submission solicited agreement for the engagement of foreigners as consultants, technical officers, air crew and
trainers and this is what 'Decision No. 1/97' approved.
41
Foreign Minister Kilroy Genia did not attend the meeting. This caused some confusion after the engagement of
Sandline was made public. Genia went on record declaring that Sandline personnel would not be directly engaged in
combat in Bougainville, an assertion which those members of the NSC who had attended the 15 January meeting
were aware was false (Dorney, 1998: 177; Press [Christchurch], 1997, March 11: p.6).
42
The minutes of the meeting, however, record it as a NEC meeting. Despite involving only members of the NSC,
the status of the meeting was upgraded once it was observed that just enough members were at the meeting to
satisfy the quorum requirements for an NEC meeting (O'Callaghan, 1999: 205).
43
This contract was largely accepted by PNG. Only minor changes were made to it before it was signed despite the
concerns of a negotiation team appointed to consider the terms of the contract.
44
The details of these 'convolutions' can be found in Dorney (1998: 182-204).
45
For details of Operation Oyster, see Dorney (1998: 253-254). Oyster was meant to begin on 1 April 1997 and
conclude by the end of that month.
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outrage and, in early March, two constitutional challenges to the Sandline contract were
launched. 46 But opposition to Chan's actions was far from universal. There were many within
the PNG Parliament who saw the hiring of Sandline as the rational and justifiable response of a
government frustrated in its attempts to end the Bougainville war by a lack of military support
from its traditional allies (Dorney, 1998: 227). Opposition Leader Roy Yaki, for example,
commented that he supported 'in principle' the engagement of foreign consultants to provide
sophisticated training to the PNGDF (Dorney, 1998: 226).
Among the governments of the South Pacific, there was less support for the engagement of
Sandline International. The New Zealand and Solomon Islands governments both voiced their
disapproval, while in Canberra, condemnation of the contract was immediate (Smellie, 1997,
February 26: p.6). The possibility of the cancellation of AusAID's A$300 million PNG aid
package was discussed. 47 Privately, McLachlan suggested to Cabinet that, if not the entire aid
program, then at least the A$12 million DCP could be withheld (O'Callaghan, 1999: 24). On 25
February, both Chan and Ijape insisted publicly that the mercenaries would be used for training
purposes only. They would not be directly involved in on-the-ground combat on Bougainville
Island, although they would accompany the troops to the island as 'advisors' (Perry, 1997,
February 25). A Project Oyster planning document, which was later uncovered, proved this to
be false. It states that the SFU will be deployed with 'attached elements.' Among these 'attached
elements' were to be not only the 20 experts required to pilot and service the aircraft and man
the high-tech electronic warfare equipment but 40 members of the Sandline 'Special Force'
(Dorney, 1998: 253).
In March, the Australian government made further efforts to convince the PNG government
to cancel the contract (Perry, 1997, February 26; Cole-Adams, 1997, March 11: p.3).
Modifications to the DCP, including enhanced training for the PNGDF and additional no.nmilitary aid for Bougainville, were suggested (Dorney, 1998: 262). Consideration of these
proposals was, however, interrupted by the extraordinary events which occurred in PNG on 16
March.

46

These actions were eventually dismissed.
AusAID or the Australian Agency for International Development is an autonomous agency within the Australian
Department of Foreign Affairs and Trade. It is responsible for the management of the Australian government's
overseas aid program.
47

163

Chapter Six: Burnham-Lincoln 1997-1999: Motivation to De-escalate?

Operation Rausim Kwik

'Operation Rausim Kwik' began on the evening of 16 March with the detention of Spicer and
other Sandline personnel by members of the PNGDF led by Major Walter Enuma. Enuma,
whom PNGDF Commander, Jerry Singirok, had chosen to command Rausim Kwik, had been
instructed to hold the men until such time as they could be deported from PNG. The next day,
Singirok spoke on national radio, announcing the intended deportation of the Sandline personnel,
airing his misgivings about the Sandline contract and calling for Chan's resignation. 48 Chan refused
to resign and responded by dismissing Singirok from his post as PNGDF Commander. Singirok's
dismissal did not, however, end Rausim Kwik. With the support of a large percentage of the
defence force, Major Enuma continued to work towards the operation's ultimate goals. On
Tuesday 18 March, crowds began to build outside Murray Barracks, the PNGDF's headquarters
in Port Moresby, in order to register support for Singirok's demands. Despite Chan's assurances
that the government was 'in total control,' 19 March marked the beginning of several days of
- unrest in the capital as the initially peaceful demonstrators began to vent their frustration at his
refusal to step down (Regan and Dinnen, 1997: 18).
On the evening of 20 March, after two days of chaos in Port Moresby characterised by
·· looting and clashes between police and demonstrators, Chan announced the suspension of the
Sandline contract and a judicial inquiry into the hiring of Sandline. Singirok, however, was not
satisfied. He continued to call for the resignations_ of Chan, Haiveta and Ijape. He also handed out
copies of the Sandline contract to the media, emphasising that contrary to the Prime Minister's
statements, Sandline personnel were to be involved 'on the ground' during Operation Oyster.

48

For a copy of Singirok's 'Address to the Nation,' see Dinnen, May and Regan (1997: 207-216). Singirok's exact
reasons for Operation Rausim Kwik are unclear. Singirok told the public of PNG in his national address on 17
March that he could not support an operation on Bougainville Island which would be 'totally destructive against
human lives, [and] the environment. ..' (Dinnen, May and Regan, 1997: 208). Although it is possible that Singirok
did suffer some crisis of conscience, his concern for the people of Bougainville should not, however, be overestimated. Despite his public support for peace negotiations, Singirok was, after all, the author of Operation High
Speed II and he initially supported the Sandline contract. There were a number of other probable motivations for his
decision to rout Sandline. In the same address, Singirok voiced his concerns about the cost of the contract, money he
believed would be better spent on reequipping the PNGDF. He also expressed reservations about the quality and long
term sustainability of the equipment that would be supplied by Sandline. These 'major flaws' aside, Singirok
appears to have felt that the contract was undermining both the raison d'etre of the PNGDF and his personal role as
commander (Dinnen, May and Regan, 1997: 209; May, 1997: 102). Dorney, for example, reports that Singirok
'was annoyed that Spicer had more access to PNG's political leaders than he did' and complained about the lack of
consultation with him on command and control matters (1998: 248). At the first Sandline inquiry, Justice Andrew
claimed that 'he [Singirok] became increasingly irritated by, and then resentful and finally hostile by [sic] what he
saw as Sandline personnel, in particular Mr Spicer, usurping his authority as Commander' (Dorney, 1998: 335). It
seems also that Singirok was worried about 'the expected backlash as a result of any major military operations on
Bougainville' which would forever remain with the PNGDF (Dinnen, May and Regan, 1997: 208).
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During the weekend of 22-23 March, Skate declared his attention to move in Parliament a
motion demanding Chan's resignation. 49 On 25 March, a large crowd began to build outside the
PNG Parliament. Skate's motion calling for Chan's resignation was debated by Parliament for
four hours. Ultimately, however, an amended version requiring Chan to step aside as prime
minister while awaiting the findings of the inquiry was defeated. This provoked an angry reaction
from the crowds outside the parliamentary gates who blocked the entrances and forced most
parliamentarians to remain within the Parliament building overnight. Subsequently, during the
parliamentary session of the following day, Chan informed the assembled MPs that, he, Haiveta
and !jape would step side pending the results of the inquiry. The crowds outside Parliament
were instantly jubilant. On 27 March, Cabinet appointed as Acting Prime Minister, Mining and
Petroleum Minister and Pangu Pati member, John Giheno.
In late May, Justice Andrew, the head of the first Sandline inquiry, submitted his completed
report to Giheno. The report, which was leaked to the press shortly after, concluded that there
was 'no credible evidence upon which a finding of personal corruption or impropriety could be
made against Sir Julius Chan, [or] Mr Mathias !jape... ' (Dinnen, 1997b: 178). The verdict was
the same for Haiveta although the Commission said it remained 'suspicious of Mr Haiveta's
actions and motivations' and rejected, in part, his evidence as 'untruthful' (Dinnen, 1997b: 178).
On 2 June, Chan declared he had been vindicated and announced he intended to reassume his
duties as prime minister. Although Giheno was unsatisfied with the report and reluctant to hand
back the prime ministership, the Governor-General verified, on 4 June that Chan had been
reinstated.
The Papua New Guinea National Elections June 1997

The saga, however, did not end there. PNG's fifth national post-independence election went
ahead during June 1997. As soon as the election results became known, the race to secure the
numbers to form a government began. After weeks of negotiations with various parties, Bill
Skate (People's National Congress) made a deal with the People's Democratic Movement, the
People's Progress Party and the Pangu Pati and was elected prime minister on 22 July. There
was some disappointment that Skate, who had been the first and, for some time, the only PNG
leader to reject the Sandline contract, had joined forces with those parties in power at the time
the contract was signed. In particular, there was anger that Haiveta was reappointed deputy
49

For Chan, the results of this confidence vote were less important than might be expected. If he had lost, his defeat
would merely have forced an election, until which time he would have remained Prime Minister, if only in a
caretaker capacity. Since the next general election was not far off anyway, this was not a particularly threatening
prospect.
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prime minister. Among those most closely involved with the Sandline contract, however,
Haiveta 's political resilience was unusual. Six of the nine ministers (including Ijape and Chan)
who had been present at the 15 January NSC meeting at which the Sandline contract was
approved were defeated in their electorates.

The Consequences of the Sandline Affair

The consequences of the Sandline episode were very significant. Most important, the failure
to implement the Sandline contract was the 'recent catastrophe' which stimulated a desire to deescalate on the part of PNG government. In light of the PNGDF's demonstration in 1996 of its
inability to defeat the BRA, and the PNG government's failure to secure outside assistance from
its traditional allies, the decision by the PNGDF to prevent the launch of Operation Oyster
'effectively closed off the military option for resolution of the conflict' (Regan, 1997: 64). This
gave the national government little option but to return to the negotiating table. A true stalemate
·••·

had been reached.
The Sandline affair also encouraged the peace process by creating opportunities for moderates
within the PNG government. It convinced, for example, those who were opposed to the contract
to begin work on a new peace plan. This was then available for the government to embrace in the
aftermath of Operation Rausim Kwik (Regan, 1997: 64). This alternative peace strategy was
spearheaded by the Minister of Provincial and Local Level Government, Peter Barter. 50 After
registering his opposition to the Sandline deal, Barter secured Chan's approval for the
development of a peace plan as an another option. Subsequently, a committee comprising
representatives from the government agencies most involved in the development ofBougainville
policy was established. Throughout February and March, government departments and non
governmental organisations with a significant interest in Bougainville were provided with various
drafts of a paper prepared by the committee for discussion. 51

50 A former Australian, Barter first visited PNG in 1965 and later became a PNG citizen, He began his political
career in 1992, entering Parliament as the MP for Madang. As Minister for Health, Barter visited Bougainville in
1994 and was shocked by the living conditions he encountered there (O'Callaghan, 1999: 103). His appointment as
Minister for Provincial and Local Level Government in 1996 gave Barter an opportunity to effect some positive
change in Bougainville, During 1996 he met with Theodore Miriung and the two built up a rapport. Barter was
impressed by Miriung's ideas about community empowerment as the way toward peace in Bougainville and began to
work with the BTG. He continued to do so after Miriung' s death in October 1996. Prior to being informed of the
government's intention to hire Sandline in January 1997, Barter was already contemplating the formulation of a
comprehensive peace plan for the government's deliberation,
51 Those involved included the BTG, the four Bougainvillean MPs, the main religious bodies and several aid donors.
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In April Barter tabled the Bougainville peace plan in Parliament. When it was endorsed by the
PNG government in late May, Giheno said in a statement that '[t]he strategy states clearly the
government's belief that there can be no military solution to the conflict. Rather, the main
objective of the strategy is stated as to find a peaceful and lasting resolution of the Bougainville
conflict without reliance on military force' (Greenlees and O'Callaghan, 1997, May 30). The
document itself stated that the BTG's peace efforts were to be assisted 'as the key to bringing
together the divided leadership of Bougainville,' and thus heralded a return to the Miriung style
initiatives from which the Chan government had departed in late 1996. A negotiated settlement
would be sought simultaneously with efforts to reconcile Bougainvilleans. Regan believes that:
The work involved in putting together the peace strategy itself contributed to progress towards peace.
It brought together the main official/bureaucratic actors within the national government and improved
their understanding of the problems of the Bougainville situation. It played an important educational
role and something of a team-building role. The work done in developing the strategy in February and
March meant that by April, when the government was ready to reconsider its Bougainville policy, an
alternative policy was readily available. (1997: 66)

Peter Barter lost his seat at the July 1997 election and resigned from political life. The
Bougainville Peace Plan he inspired, however, continued to impact on the actions of the national
government. From his election as Prime Minister, Skate's decisions reflected a desire to act
consistently with the peace plan.

Perceived Failure of Economic Blockade

Influences other than the failure of Chan's military strategy also encouraged a desire to deescalate on the part of the PNG government. One of these influences was the perceived failure of
the economic blockade. The imposition of an economic blockade, as a strategy by which the
surrender of the secessionists might be encouraged, was first suggested by PNG military
intelligence in early 1990. Imposed in May of that year, it was believed that support for the
secessionists would decline as the general population was deprived of all modem comforts. At
first, the strategy appeared to be producing results. This was evident, the PNG government
believed, from the BRA-BIG's decision to attend negotiations on board the Endeavour in 1990
(Lafitte, 1993-94: 34). But although support for the BRA-BIG did decline throughout the early
1990s, the natural fecundity of the island allowed the secessionists to hold out for much longer
than the government anticipated. By 1997 it was clear that the effects of the blockade were
insufficient to force the militants to surrender. This reality reinforced the national government's
perception that it had reached a stalemate with the secessionists.
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Human Rights Record and Mounting International Pressure on Papua New Guinea to
Resolve the Bougainville Crisis Peacefully
In addition, the PNG government was subject to mounting international pressure to resolve
the Bougainville crisis throughout 1996 stimulated, in part, by the greater attention given to the
issue of human rights abuse by the PNGDF in Bougainville in the international media. This
coverage was initially prompted by the publication of two damning documents. In April, the
United Nations Human Rights Commission released a report which claimed that between 1991
and October 1995, the PNGDF had extra-judicially executed not fewer than 64 people, a number
of whom were tortured or assaulted prior to death (Dorney, 1998: 128). A subsequent United
Nations report, delivered to the Human Rights Commission in Geneva later that month, voiced
concern about what it called the 'recent negative turn of events' on Bougainville Island (Dorney,
1998: 129). International pressure on the PNG government to resolve the crisis peacefully was
fuelled by media coverage later in the year. Shortly after the launch of Operation High Speed II,
for example, Theodore Miriung told ABC Radio that a number of ex-BRA fighters had been
extra-judicially slaughtered by ,the PNGDF .52 In early December, nine civilians were killed in their
village church at Malabita when it was hit by mortars. Although PNGDF Commander Brigadier
General Jerry·Singirok claimed to know nothing of the attack, blame for the incident was
generally attributed to the PNGDF who had a mortar launch base within range (O'Callaghan,
1996, December 16: p.3). 53 Later that month, protesters picketed the PNG consulate in Sydney
to demand the PNG government allow Amnesty International and the Red Cross access to
Bougainville Island (Reuters News Service, 1996, December 19). The international press
coverage generated by these events portrayed the PNG government in a less than favourable
light. Although less influential than any of the factors described above, growing international
pressure, as a result of the reporting of various human rights abuses in Bougainville, did provide
another incentive for the PNG government to de-escalate.
Conclusion

The events of 1996 and 1997 did not convince all at the national government level of the
merits of peaceful negotiation. Enclaves within the PNGDF and major government departments
The PNGDF insisted that the eight men were active BRA members killed in a shoot out with PNGDF troops in
northwest Bougainville (Dorney, 1998: 131).
53 Although blame for the incident was generally attributed to the PNGDF, BRA involvement cannot be ruled out
because the BRA claimed to be in possession of a mortar launcher seized from the PNGDF earlier in 1996. The
BRA maintained, however, they were not responsible for the attack which killed civilians in a BRA friendly area
(O'Callaghan, 1996, December 16: p.3).
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still believed the government should take a 'tough stand' against the BRA in order to discourage
potential secessionists in other provinces (Regan, 1998b: 15). The July 1997 election produced,
however, a conciliatory leadership. No longer was the government heavily influenced by
individuals in whose opinion a military solution was still realistic. Among Skate and his Cabinet
there was a recognition that a military victory on mainland Bougainville was unachievable. The
PNGDF had proven incapable of military success on Bougainville Island during 1996, and efforts
to change this reality during early 1997 had failed. The military stalemate, along with
international diplomatic pressure, negative international opinion and the perceived failure of the
economic blockade contributed to a perception on the part of these PNG leaders that a hurting
stalemate did exist. It was acknowledged that further escalation would be unacceptably
detrimental to PNG's interests and that the cooperation of the BRA-BIG would be necessary to
resolve the conflict.

IV. THE RESISTANCE FORCES
As explained at the beginning of the chapter, the 'Resistance' is a series of regionally based
militias, rather than a single organisation. Although these groups:rarely cooperated with each
other, they did, however, share enough of a broad commonality of purpose and situation to allow
I

generalisations to be made about their motivation to de-escalate. Like the PNG government,
Resistance groups experienced a growing desire to de-escalate in the months immediately before
the Lincoln-Burnham negotiations. No longer were Resistance groups confident in their ability,
combined with the PNGDF, to defeat the BRA. It was apparent to Resistance groups that
further escalation would probably involve negative consequences. There was also an
acknowledgement that the voluntary cooperation of the other parties would be needed to
overcome already untenable costs and risks. There were two main reasons for the emergence of
these beliefs. First, from March 1996, the Resistance was provided with ample evidence of the
ineptitude of the PNGDF. Second, Operation Rausim Kwik provided further conformation of
the inability of the PNG government to organise a decisive military solution to the Bougainville
war.

The PNGDF's Military Failures of 1996

The PNGDF's military failures on Bougainville Island during 1996 convinced many members
of Resistance groups that a unilateral military victory by the PNG government and those aligned
with it was unobtainable. This was particularly clear to members of the South Bougainville

169

Chapter Six: Burnham-Lincoln 1997-1999: Motivation to De-escalate?

Resistance who participated in High Speed II (Dorney, 1998: 126). 54 Furthermore, Operation
High Speed II and the Kangu Beach massacre also left Resistance groups feeling vulnerable. The
PNGDF could no longer be relied upon to protect them and many held legitimate concerns for
their own safety. These fears were compounded for some by concern about the possibility of
widespread defections to the BRA. Bougainvillean loyalties are notoriously fluid. 55 In fact, many
Resistance members were former BRA fighters. In south Bougainville, the PNGDF' s attitude
toward the local Resistance led to their participation in the Kangu Beach massacre. After Kangu
it was feared that even more Resistance members would be induced to switch sides as they
realised the incompetence of the PNGDF. Given that they now perceived themselves as an easy
target for BRA fighters, there was a natural preference among many Resistance groups for
negotiation rather than renewed conflict
Oper'ation Rausim Kwik

Motivation to achieve de-escalation among Resistance groups only increased after Chan
announced the suspension of the Sandline contract in March 1997. Sandline had planned to use a
group of Resistance members during Operation Oyster. These men would have provided an
invaluable guide to the island's terrain and population concentrations. Once the Sandline contract
became public, however, and especially after Operation Rausim Kwik prevented Operation
Oyster from proceeding, some among the Resistance feared reprisals for the intended role of
some Resistance members in the operation.

V. THE BOUGAINVILLE TRANSITIONAL GOVERNMENT
To an extent greater than any other party, the BTG was motivated to achieve de:.escalation in
early 1997. As detailed earlier, the BTG was formed in April 1995 by individuals who were,
even then, convinced that a non-violent end to the conflict was required. The BTG included
members from various communities, some of which were opposed to the idea of secession, some
of which had some sympathy for the notion of independence. They were, however, united in
their motivation to negotiate peace with the PNG government. BTG members believed that a
military victory for either the national government or the BRA-BIG was unrealistic. They felt
that further escalation would serve only to exacerbate already untenable costs and accepted that
The South Bougainville Resistance was known as the SBIA. It is named after the South Bougainville Interim
Authority.
55 The fluidity of Melanesian allegiance, that is the willingness of Melanesians to switch sides in the quest for
survival or advantage, is not a new phenomenon. Traditionally, a big man or chief could only expect to retain a
position of authority if he could ensure the people greater benefits than his rivals.
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the voluntary cooperation of the other parties would be required in order to end the conflict.
From its inception, the BTG worked toward the possibility of peace negotiations between
Bougainvillean parties and the PNG government. Miriung's organisation of two rounds of Cairns
talks between the BTG and the secessionists in 1995 is the most obvious illustration of these
efforts. In addition, in 1995, the BTG began making efforts to strengthen the authority of
traditional leaders. By August 1996, draft legislation to provide for a new form of local
government based on customary leadership was presented to the BTG's Transitional Executive
Council for discussion. Under the proposed legislation, a number of 'Councils of Elders' would
be established. These would become the principal authorities responsible for the resolution of
local level disputes and the promotion of reconciliation at the community level. In this way, it
was envisaged that the councils would become the foundation for a peace process. The BTG
passed its Councils of Elders Act in December 1996. The BTG also proved willing to participate
in peace initiatives introduced by others. It responded positively, for example, to conflict
resolution initiatives introduced by two Australian lawyers in late 1996. 56
As discussed earlier, however, despite the BTG' s peace efforts,"by late 1995 Chan no longer
had any faith in the ability of the tra~sitional government to help him end the war. He stopped
consulting BTG leaders and later completely undermined the body when he lifted the cease-fire
and launched Operation High Speed IL The BTG was dealt a further blow in October 1996 when
its premier, Theodore Miriung, was murdered. Given these realities, a long held desire for deescalation among BTG leaders was, in early 1997, reinforced by the expectation that a
resumption in peace efforts would herald the BTG's return from the political wilderness. 57

VI. THE BOUGAINVILLE REVOLUTIONARY ARMY-BOUGAINVILLE INTERIM
GOVERNMENT

By 1997, the BRA-BIG, with the exception of Francis Ona and his hardline followers, was
motivationally 'ripe' for de-escalation. As in the cases of the other parties discussed above, to
the BRA-BIG unilateral victory appeared unachievable. Further escalation was perceived as
likely to be unacceptably costly. There was an acceptance that, in light of the stalemate which
had developed, the BRA-BIG would have to cooperate with the PNG government and the other
Bougainvillean groups to resolve the war.
56
57

These efforts are discussed below.
Thus its seems the BTG was also, at least partly, motivated by a sense of enticing opportunity.
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The BRA-BIG owed the development of a significant level of motivational ripeness to a
number of interconnected factors. By early 1997, the BRA was aware that it was unable to
recapture the whole of Bougainville. From late 1990, a large part of the island had been returned
to PNGDF control, and a large portion of the population had returned to live in PNGDF
controlled areas. Further, the movement's efforts to secure international recognition for an
independent Bougainvillean state had been unsuccessful. Some hardline members of the BRABIG were very encouraged by the BRA's military successes in 1996. Growing support for a
more moderate BRA-BIG leadership reflects, however, a widespread and increasing desire for
peace. 58 These more moderate leaders were able to view the military successes of 1996 in the
greater context of the entire war. They were more attuned to the war weariness among the general
population which by early 1997 was extreme. They were also conscious of how close the
potentially devastating Operation Oyster had come to proceeding. They had, therefore,
experienced a narrowly avoided catastrophe.
The Loss of Territory

The power dynamics on Bougainville Island in early 1997 were completely different from
ihose in the period before the Endeavour talks in 1990. Prior to the earlier set of talks, the
PNGDF had completely vacated both Bougainville and Buka. By 1997, however, the
government had been in control of Buka for a number of years and had reasserted its authority
·over substantial parts of the larger island. 59 This process began in September 1990 when the
PNGDF reoccupied Buka, eliminating the BRA from the island within six months of its return.
The PNGDF relanded in the north of Bougainville Island in April 1991. They used both stick
(some shelling and machine gunning of coastal villages) and carrot techniques (the promise of
medicines) to persuaded the local leaders to accept their renewed presence peacefully. By
January 1992, the PNGDF had advanced south as far as Wakunai on Bougainville's east coast,
encountering little resistance. 60 In May of that year, the PNGDF began its quest to re-establish
government control in south Bougainville, landing troops in the Torokina and Siwai regions.
Following the restoration of a PNGDF presence in southwest Bougainville, the BRA were forced
It must be noted that leaders like Joseph Kabui are labeled 'moderate' here not because they favoured anything less
than independence for Bougainville but because they differ from Ona and other hard!ine BRA-BIG members in that
they are prepared to negotiate their way to this goal. Where the term 'moderate,' or 'moderates' is used to describe
non BRA-BIG leaders elsewhere in this study, this usually refers to Bougainvillean leaders who are prepared to settle
for some form of autonomous arrangement within the PNG Constitution.
59 The word 'control' is used loosely. In many areas, the PNGDF re-established only nominal control. Even the
BRA-BIG admit, however, that PNG had become 'quite entrenched in the northern part of Bougainville' (Havini,
unpub: 18). Other than on Buka, however, the re-establishment of a governmel).t presence did not generally result in
the resumption of government services.
60 The PNGDF was, however, opposed when it attempted to move further south.
58
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back into their stronghold, the centre and southeast of the island.
The Loss of Bougainvillean Support from 1990

The PNGDF did not re-establish its presence on Bougainville Island unaided. It was the
rejection of BRA rule by a large number of ordinary Bougainvilleans which allowed the PNG
government to reassert semi authority over 75 per cent of Bougainville by mid 1993 (Dorney,
1993: 23). Some Bougainvilleans not only welcomed the PNGDF back to their communities but
actively supported the force during its operations. In some areas, this was provoked by the
arrest, intimidation, assault and killing of local leaders by the BRA. Dissatisfaction with the
widespread destruction of facilities by the BRA (or criminal elements claiming to be the BRA)
and the inability of the BRA to provide promised services also created opposition to their
control.
A growing recognition, by 1994, that neither the BRA-BIG nor the PNG government was able
to secure a decisive military victory, only intensified support for peace negotiations among the
general Bougainvillean population. The speeches of a large number of individuals from across
Bougainville at the Arawa Peace Conference in October 1994 attest to the widespread support
for peace among ordinary Bougainvilleans. Keynote speaker Agnes Titus of the North Solomons
Women's Council opened the conference with sentiments which were often repeated during the
following days. 'Enough is enough,' she said, 'We have not come here to negotiate for peace; we
have come here to demand it.. .. Six years of this destruction is enough' (Weeks, 1994: 25). Titus'
comments were especially characteristic of representatives of worn.en's groups which
campaigned with increasing intensity for peaceful negotiations as the war progressed. The
subsequent formation of the BTG was a particular blow to the BRA-BIG because it drew
support from. a number of North Nasioi comm.unities, eroding some of the BRA's core support.
Loss of support for the BRA-BIG after 1994 is largely attributable to intense war weariness
among the general population. Psychological trauma was widely experienced, while normal
everyday life was impossible for most. During the conflict, most of the island's infrastructure
was destroyed, including health facilities and schools. Government services were limited at best
and non-existent in many areas. The economic blockade also caused great hardship. Lack of even
basic modem medicine resulted in thousands of unnecessary deaths from untreated illness or

173

Chapter Six: Burnham-Lincoln 1997-1999: Motivation to De-escalate?

injury. 61 In communities where the return of the PNGDF forces heralded conflict with the BRA,
many local people fled their villages for the relative safety of the care centres. In November
1997, The World Today estimated that approximately 70 000 to 80 000 people, or 40 per cent of
the population, were living in 49 government-controlled care centres (Suter, 1997: 278). 62 The
care centres provided a degree of security for refugees but conditions inside were generally
miserable (JSCFADT Report, 1999: 25). The deprivation caused by the war eroded support for
the BRA. As a consequence, moderate BRA leaders began to perceive that they were enmeshed
in a hurting stalemate.

Operation High Speed II and the BRA's JVIilitary Triumphs of 1996

In the wake of Operation High Speed II, BTG Premier Theodore Miriung was disheartened.
Near the end of July 1996, he told ABC's 'Indian-Pacific' program that one of the consequences
of the operation was a 'psyching up' of BRA hardliners (Dorney, 1998: 136). High Speed II
undoubtedly did renew the enthusiasm of some BRA hardliners for war. The forced retreat of the
PNGDF at Aropa was seen as a particularly significant victory by some BRA fighters because it
attested to the BRA's ability to match and defeat the PNGDF in a conventional battle. Nearly a
decade of war had demonstrated that the BRA was a formidable exponent of guerrilla warfare. It
was naturally assumed, however, that the PNGDF would, in any conventional battle, wield the
upper hand. Some BRA fighters therefore took particular satisfaction in proving that this was
not necessarily accurate (O'Callaghan, 1999: 124). 63

Among the BRA-BIG leadership, Francis Ona was prompted to make several proclamations
of military victory and on 30 July to declare 'Operation No Mercy.' Operation No Mercy
would target, he said, the small PNG bases scattered around Bougainville .. According to
0 'Callaghan, by December 1996, Ona was convinced of his forces' superiority and 'believed

he'd already won the war' (1999: 16). He did not believe that further confrontations would result
in unacceptable costs or that compromise with the PNG government would be necessary to end
the war. Given these beliefs, Ona's refusal to attend the Burnham-Lincoln negotiations is
understandable. He was not at all motivated to achieve de-escalation.
61

It has been suggested, however, that the number of deaths resulting from the lack.of medical supplies might have
been offset or even outweighed by an improvement in the health of the overall population within the blockaded
areas. This is because people within those areas were, for the most part, unable to gain access to foods high in fat,
salt or sugar nor any alcohol. They also tended to exercise more than they had in pre-war times (Regan, 1999: 558).
62
It is possible that this estimate is too high. Regan, for example, places the highest number refugees living in the
centres at any one time as in the region of 60 000 (Regan, 1999: 555).
63
The BRA benefited from a store of weapons and ammunitions they recovered after forcing the PNGDF soldiers at
an outpost near Koromira into the sea earlier in the year. They also had an old Japanese anti-aircraft gun from WWII
which they repaired and used 'very effectively' (Dorney, 1998: 134).
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Other BRA-BIG leaders, however, saw the successful deflection of Operation High Speed II
in the context of the entire war and therefore more realistically. For many years the war .had
continued inconclusively. Despite successes on each side, neither the PNGDF nor the BRA had
managed to prevail militarily. Yet neither had been definitively beaten either. As noted earlier,
this reality led to the rise of a more 'moderate' leadership over time. Leaders like Kabui were
aware that, since 1990, the BRA had lost a great deal of public support in many regions and that
the military escalation of 1996 was only increasing the intensity of the war weariness among the
general population (Regan, 1998b: 14). Furthermore, the leaders became increasingly conscious
of the fact that the war was creating a society so divided that it would be impossible to govern if
the secessionists did achieve independence (Regan, 1999: 561).
Failure to Secure International Recognition
According to Moses Havini, international representative of the BRA-BIG, his organisation
was very successful during the war in its efforts to 'internationalise the struggle.' As evidence of
the secessionists' success in the overseas promotion of their cause, he cites five resolutions on
Bougainville passed by the United Nations Human Rights Commission (Havini,-unpub: 24).
Without question, the BRA-BIG did draw some international sympathy from individuals,
organisations and even governments. In Australia, for example, individuals like lawyer Rosemary
Gillespie and members of the 'Bougainville Freedom Movement' have been particularly vocal. In
the Solomon Islands, there is evidence of some governmental support for the secessionist cause
during the early crisis. During Solomon Mamaloni's prime ministership in 1992, for example,
Martin Miriori was granted a Solomon Islands residence permit and allowed to operate a BRABIG office from Honiara despite PNG's demands that he be deported (Swain, 1992: 9).
The extent to which the secessionists were successful in gaining international attention
appears, however, exaggerated by Havini. Despite repeated lobbying by secessionist activists,
the main intergovernmental organisation in the Pacific Islands region, the South Pacific Forum,
regarded the Bougainville war as an internal matter for PNG to resolve and therefore refused to
discuss the issue formally. Consequently, it was not until the 28th South Pacific Forum, which
took place after the beginning of the current peace process, that the official communique released
at the end of the annual forum meeting even mentioned Bougainville. 64 Lobbying inter-regional
organisations like the United Nations was equally frustrating for the secessionists. Upon bringing
64

The communique simply recorded the forum's appreciation for the briefing given to it by Bill Skate on efforts to
restore peace in Bougainville and registered the appreciation of the PNG government for the role played by Pacific
countries, especially New Zealand, in the organisation of the Burnham I talks.
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the Bougainville case to the United Nations in the early 1990s, Mike Forster, a secessionist
supporter, was told to attempt to have it raised at a regional forum first (Tiffany, 1992: 23). A
United Nations source commented that during the early to mid 1990s:
[N]ever did I hear the word Bougainville mentioned in the Security Council (SC]. It was certainly
mentioned in the corridors of HQ UNNY [UN headquarters, New York], but this was on an informal
basis and never was there any indication that the United Nations thought it was really a problem to be
dealt with by the SC. It was seen ... as some regional backwater that had little if any relevance to the
international community. No oil, no gas, a small population, with third world combatants - why
bother?? (Confidential NZDF document, 1997, August).

Most important, the secessionists were entirely unsuccessful in gammg international
acceptance for their proclaimed 'Republic of Bougainville.' Rumours concerning possible
international recognition circulated occasionally. In September 1992, for example, Mamaloni,
made a statement in which he claimed that the Solomon Islands would consider recognising both
the BRA and the unilaterally declared 'Republic of Bougainville' though nothing further
happened (Honimae, 1992: 7). In 1994, there was talk that a United Nations resolution
sponsored by Nigeria to declare Bougainville an independent state was on the agenda of the
General Assembly. This was not true. The international community's lack of attention to the
Bougainville war and reluctance to recognise Bougainville' s independence probably contributed
to the realisation, on the part of the BRA-BIG, that negotiation with the PNG government
would be required in order to resolve the war.
J'he Sandline Circuit Breaker - Operation Oyster and Operation Rausim Kwik
According to Pruitt, motiv~tion to achieve de-escalation 'is augmented ifthere is also a recent,
narrowly avoided, or impending catastrophe that further dramatises the cost of the conflict'
(1997: 238). Whereas the PNG government perceived the failure to implement the Sandline
contract as a recent catastrophe, for moderate BRA-BIG leaders, the Sandline debacle appears to
have constituted a narrowly avoided catastrophe. After the Sandline story brok~, a number of
newspapers ran comment from BRA-BIG leaders, several of whom asserted that the mercenaries
would be no match for the BRA. 65 Ona, for example, told the Age newspaper that 'his fighters
would wipe out the mercenaries' (Age, 1997, February 2; Saovana-Spriggs, 1997: 110). Other
secessionist leaders reportedly told the Australian media that their forces were 'high-spirited and
The BRA-BIG knew that the PNG government was planning another major offensive on Bougainville Island well
before the Weekend Australian story was published. In fact, it was a senior member of the BRA's intelligence
network who informed the author of the story, Mary-Louise O'Callaghan, that the BRA suspected a new operation
was imminent. This aroused her interest enough to persuade her to fly from her Solomon Islands home to Port
Moresby to follow the rumour up. Although O'Callaghan's source did not mention mercenaries, Spicer's
reconnaissance tour to Bougainville in early February had alerted the islanders that something was afoot (1999:
xxvii).

65

Chapter Six: Burnham-Lincoln 1997-1999: Motivation to De-escalate?

176

ready for action' (Age, 1997, February 2; Saovana-Spriggs, 1997: 110). It appears, however, that
a number of senior BRA leaders were worried about the advantage that Sandline's superior
equipment would deliver to the PNGDF. Sam Kauona, for example, told the Age that the BRA
was 'defenceless' against the mercenaries (Age, 1997, March 3; Regan, 1997: 68). Moderate
BRA-BIG leaders seem to have regarded the Sandline affair as a narrowly avoided catastrophe,
increasing their motivation to de-escalate and creating an opportunity to pursue this goal.

VII. WHY DID THE PARTIES AGREE TO NEGOTIATE: HURTING STALEMATE
OR PERCEPTION GAP?

In the preceding sections, it has been argued that all parties were experiencing motivation to
de-escalate in early 1997. This motivation to de-escalate, it has been suggested, was
predominantly the result of a perception of hurting stalemate ~y all parties. In some respects,
however, this conclusion is challenged by Regan. He maintains that although there is much to
suggest that all parties involved in the peace process are committed to it, there is also reason to
believe that there is a 'dangerous gap in perceptions' between the main parties. 'In particular,' he
states:
[T]here is a common perception at the national level that it was overwhelming war-weariness that
drove the Bougainvillean leadership into the peace process. The assumption is that there is such
strong popular opposition to violent conflict that the BRA could not 'return to the bush'. It therefore
follows that, in a sense, the national government is in a strong bargaining position when it comes
time to negotiate the major question of the future political status of Bougainville.

Furthermore, he continues:
Among the more 'hard-line' BIG and BRA leaders, there is a perception that the BRA defeated the
Papua New Guinea security forces, especially in deflecting Operation High Speed II (May-Jup.e 1996)
and in the massacre of security force personnel at Kangu Beach (September 1996). They assume that
with the numbers of PNGDF personnel deployed in Bougainville declining dramatically since 1997,
there is little likelihood of the Papua New Guinea Government being prepared to fight them again.
They tend to think that there is little now standing in the way of independence.
In short, each group not only tends to believe that it has 'won', but also has little understanding that
the other group holds the opposite perception. (1999: 563-64)

Regan is right to a degree. On each side of the conflict, there are influential individuals who have
chosen to ignore the weaknesses of their own side and who have unrealistic estimations of their
own capabilities. On the whole, however, each party appears dominated by those who are
conscious of the hurting stalemate at which they have arrived and who are conscious that they
need the cooperation of the other parties in order to resolve the conflict.
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VIII. THE THIRD PARTIES
As noted in chapter four, Pruitt considers that third parties are provided their best
opportunity to play a positive role in the resolution of a conflict when such a motivationally
'ripe' moment occurs. Furthermore, they are often vitally important at such a moment because
strong motivation to de-escalate does not always guarantee the resolution of a conflict. In this
section, it is necessary, therefore, to introduce the major third parties to the Burnham-Lincoln
peace process. Although New Zealand played the major facilitation role during the 1997-1999
talks, its efforts were complemented by those of the Australian government which was able to
assume a more prominent role later in the process. The role of the Solomon Islands government
will also be considered, as will that of two private individuals reported to have influenced the
parties.
New Zealand
Reasons for Involvement

The war in Bougainville presented no immediate threat to New Zealand's national security
and New Zealand stood to gain little in the way of direct benefit from the war's resolution. New
Zealand nevertheless had a number of interests at stake (McMillan, 1997: 13). The Bougainville
war represented, for example, a threat to regional stability. The conflict had already caused
tension between the Solomon Islands and the PNG governments. There was also the possibility
that, if left unresolved, it would spill over to affect other nations, including Indonesia. 66 Like
earlier defence policy papers, a 1997 government white paper identified 'an active commitment
to regional security' as one of three principal elements of New Zealand's defence policy (New
Zealand Ministry of Defence, 1997: 7). The organisation of the talks, and later the deployment
of New Zealand peace keepers to Bougainville, gave New Zealand an opportunity to make a
credible contribution to the security and stability of the East Asia-Pacific region. In particular,
because there was always the potential for the Sandline mercenaries to be used in a manner
prejudicial to New Zealand's interests in the future, New Zealand was motivated by a desire to
discourage their presence in the region.

66

New Zealand's concern about the potential for spill over effects from the Bougainville war is not new. In 1994,
McKinnon commented that '[t]he difficulties and tensions which from time to time have arisen on PNG's border
with [the] Solomon Islands have worried us deeply' (McKinnon, 1994: 12).
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In addition, facilitation of the Bougainvillean peace process provided New Zealand with an
opportunity to improve its regional standing in foreign diplomacy. New Zealand also had an
interest in maintaining its reputation as a good international citizen, another of the three principal
elements of New Zealand's defence policy identified in the 1997 white paper. 67 Finally, New
Zealand was influenced by humanitarian concern for the suffering endured by all those, both
Bougainvillean and Papua New Guinean, who had been affected by the war. A section of a
Ministry of Foreign Affairs and Trade paper entitled 'Why New Zealand is involved'
specifically emphasises the 'terrible privations' suffered by the people of Bougainville
(McMillan, 1997: 13). As McMillan points out, however, the majority of these motivating
factors were not new. Most could have been used to justify New Zealand's inter:vention at an
earlier stage in the war. He concludes, therefore, that it was not a change in New Zealand's
interests that motivated the decision to become more involved in the search for peace in

Bougainville in 1997, but a change in intentions. This he suggests, resulted from the new
emphasis awarded to the matter by New Zealand Foreign Minister Don McKinnon in late 1996
(McMillan, 1997: 13).
Contribution to the Early Peace Effort

After the 1990 election, Don McKinnon was sworn in as Deputy Prime Minister, Minister of
Foreign Affairs and Minister of External Relations and Trade. In the following year he was made
responsible for Pacific Islands Affairs. 68 During the mid 1990s, McKinnon made several visits to
Bougainville. His first visit to the province was part of a ten day trip around Melanesia during
October-September 1994. On being flown by helicopter into Arawa, McKinnon recalls being
'absolutely horrified' at what he saw (McKinnon interview: 2000, February 18 and 21). 'What
really struck me' he remembers, 'was the vacant stares on people's faces and the ract that here
was a generation of young people - who had received no education of any kind except how to
clean M16s and flee from mortar shells.' He recalls 'an air of hopelessness, of despondency' and
recollects deciding that the New Zealand government had a responsibility, 'as a neighbour and a
friend, to try and do something to help' (McKinnon, 1998: 17).

67

It has also been suggested that New Zealand's decision to involve itself in the resolution of the Bougainville war
was driven by political opportunism. It is alleged that New Zealand's diplomatic efforts were motivated by a desire
to outdo Australia, in its immediate sphere of influence. Oneupmanship was not, however, a consideration. New
Zealand simply saw an opportunity to intervene where, for reasons discussed below, Australia could not (McMillan,
1997: 14; Watmuff, 1999: 21).
68
McKinnon relinquished the portfolio of Pacific Island Affairs to Tuariki Delamere in August 1998.
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In mid 1995, Bougainville's 'honorary consul' to New Zealand, Bill Griffiths, was contacted
by BIG member Martin Miriori. At that stage, Miriori was living with his family in exile in
Honiara. He asked Griffiths to approach the New Zealand government to suggest that New
Zealand host peace talks between the warring parties. Griffiths' requests that New Zealand
intervene were, however, ignored (Matthews, 1998, July 24: p.11). McKinnon contends that
New Zealand's failure to act was not an expression of New Zealand's lack of concern about
events in Bougainville but was simply a reflection of the timing. 'At the time' he said 'there was
always some peace initiative getting underway' which made it difficult to decide when to offer
New Zealand's assistance (McKinnon interview: 2000, February 18 and 21). McKinnon's
resolve to intervene was, however, strengthened that year after his second visit to Bougainville.
Again, the conditions endured by ordinary Bougainvilleans shocked him.
McKinnon was not, however, the only prominent New Zealander concerned about the
conflict in Bougainville. Diplomat John Hayes was also concerned. 69 After leaving his post as
New Zealand's High Commissioner to PNG in December 1992, Hayes retained a strong interest
in events in Bougainville. In November 1995, the Commonwealth Heads of Government Meeting
(CHOGM) was held in Auckland. At that meeting, a Commonwealth Ministerial Action Group
(CMAG), of which McKinnon was appointed Deputy Chairman, was established. During their
joint travel on CMAG business, McKinnon and Hayes discussed the possibility of New
Zealand intervention.
During early 1996, however, the uncertainty of the political situation in New Zealand
prevented McKinnon from acting. As Leader of the House, his attention was directed toward the
constant consolidation of his party's slender parliamentary majority. This changed in the wake
of the 1996 general election in October. At that time, the National party formed a coalition with
the New Zealand First party in order to remain in government. Consequently, McKinnon was
relieved of his roles as Deputy Prime Minister and Leader of the House but continued as
Minister of Foreign Affairs and Trade and Minister of Pacific Island Affairs. As McKinnon told
the final press conference at Burnham I, he then decicled it was an appropriate time for New
Zealand to move from being willing but passive to 'willing and active' (NZFATR, 1997b: 32). In
late 1996, now an experienced and confident Foreign Minister, McKinnon approached the then
69

John Hayes joined the New Zealand Ministry of Foreign Affairs (MFAT) in 1974. His overseas appointments
have included postings to New Delhi, Bahrain, Riyadh and Singapore. During his time at the Wellington
headquarters of the Ministry, Hayes has worked in a number of areas including the Asia, Pacific, Economic and
External Aid divisions. After leaving PNG, Hayes spent time as New Zealand's ambassador to Iran. After returning
to Wellington in February 1995, he went on to hold the appointment of Director of the Middle East and African
Division before becoming the Director of the South Pacific Division.
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New Zealand Prime Minister, Jim Bolger, seeking and winning his approval for action on the
Bougainville issue. He was aware, he told Bolger, that such a major foreign policy initiative
'would probably upset a ·few people' but he argued that the Bougainville war could not be
allowed to go on. At that stage, Bolger was the only politician privy to McKinnon's intentions.
Neither McKinnon's Cabinet colleagues nor the Australian or PNG governments were informed
(Edwards, 1998, February 10: p.5).

Having received Bolger' s consent, McKinnon began trying to initiate telephone contact with
Bougainvillean leaders in January 1997. A month later, the Sandline contact was made public.
Early in .tae week following the publication of the O 'Callaghan expose, Bolger sent Chan a letter,
expressing New Zealand's firm opposition to the use of foreign mercenaries in the South Pacific.
A few days after the launch of Operation Rausim Kwik, Bolger again contacted Chan. He told
him that New Zealand remained supportive of the democratically-elected government, but
restated that his government strongly disagreed with PNG's decision to hire Sandline
International. Shortly after, New Zealand publicly offered its assistance should the PNG
government decide to pursue a peaceful resolution to the war in Bougainville. 'Our hope is that
the mercenaries will soon depart from Papua New Guinea and that...the goveilll11ent,of Sir Julius
Chan will commit itself to a comprehensive peace plan for Bougainville ... .In these circumstances
New Zealand stands ready to offer assistance as may be appropriate to reinforce the efforts of .
the government.. .in successfully pursuing a peaceful politically negotiated settlement on
Bougainville' Bolger informed the New Zealand Parliament on 20 March (Reuters News Service,
1997, March 20).

As Operation Rausim Kwik unfolded, New Zealand's efforts to facilitate peace increased. In

-

April, McKinnon was travelling across Europe in his official capacity as Foreign Minister. Given
the difficulty involved in contacting Bougainvillean leaders on Bougainville Island, McKinnon
tried to arrange a meeting with Miriori who was by then resident in The Hague. Although a
meeting was not possible, a few weeks later Miriori and two other Bougainvilleans, Moses.
Havini and Mike Forster, were brought to New Zealand. During their stay, they met with
McKinnon, Hayes and several other senior government officials. According to McKinnon, there
was a 'clear willingness' on the part of Bougainvillean leaders to allow New Zealand to be
involved (McKinnon interview: 2000, February 18 and 21).
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McKinnon also made contact with Sir Julius Chan. According to McKinnon, Chan said he
was 'as sick of it [the conflict in Bougainville] as everyone else' and that if New Zealand
intervened it would do so with his 100 per cent support (Woodley, 1998, January 15: p.l). John
Hayes later made an informal visit to Port Moresby. While there he spoke with a number of
prominent PNG politicians and government officials including Rabbie Namaliu, Bernard
Narokobi, John Momis, Sir Julius Chan, Peter Barter, John Giheno, and Sir John Kaputin. Hayes
made McKinnon's concerns known to these individuals and 'renewed his contacts with
secessionist leaders' (Dorney, 1998: 346).
In June, there were other developments. With the aid of Solomon Islands Prime Minister
Solomon Mamaloni, members of the BRA-BIG, including Joseph Kabui, Sam Kauona and
Andrew Miriki, travelled to Honiara to meet with representatives from other Bougainvillean
groups. The PNG government made a protest when it became aware that the leaders were in the
Solomon Islands. After some diplomatic smoothing by Hayes and McKinnon, however, PNG
allowed the meeting to proceed. In actuality, the BTG never arrived in Honiara. Irrespective of
this, the BRA-BIG's visit to Honiara was still productive. While there, Kabui met secretly with
the chairman of the Australian Senate's Defence Committee, Senator David McGibbon.
McGibbon told Kabui that Canberra would 'quietly help any peace efforts' (Field, 1997: 26).
Later, McGibbon told the press he felt satisfied that the BRA-BIG leaders were genuinely in
favour of an end to the war. He and others were further encouraged when Francis Ona agreed to
release politician John Momis whom he had been holding hostage. Subsequently, the BTG agreed
to attend a peace meeting. Further discussions were then held between New Zealand officials and
the PNG government, and approval was gained for Bougainvillean leaders to attend peace talks in
New Zealand. Ona talked by satellite phone to Hayes and McKinnon but could not be
persuaded to attend the negotiations. Arrangements for the transport of those Bougainvilleans
who had agreed to travel to New Zealand were developed.

Australia
Reasons for Involvement

Australia has a clear interest in a politically stable and economically viable PNG. As the
former administering authority of PNG, Australia has maintained strong ties with that country
since PNG's independence over a quarter of a century ago. Today, the two countries enjoy a
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'complex and wide-ranging' bilateral relationship (JSCFADT, 1999: 41). 70 A Joint Declaration of
Principles, prepared in 1987 and revised in 1992, guides relations between them. Under the
declaration, Australia and PNG have formalised substantial parts of their relationship in a series
of bilateral agreements. 71 In June 1997, Australian investment in PNG was in the region of
A$1.42 billion, while two way trade for the period 1997'-1998 totaled A$1.9 billion (JSCFADT,
1999: 42). In addition, PNG is the recipient of Australia's largest bilateral aid package
(JSCFADT, 1999: 42). Total aid flow to PNG for the year 1999-2000 was expected to be
approximately A$328.9 million (JSCFADT, 1999: 43). PNG is home to nearly ten thousand
Australian expatriates (Claxton, 1998: 99). As Australia's closest neighbour, lying across the
country~-s- north and northeast approaches, PNG is also of great strategic importance to
Australia. Given these close links with PNG, Australia has an obvious interest in the resolution
of the Bougainville war.
Contribution to the Early Peace Effort

During the life of the war, the Australian government made repeated offers to assist with
peace efforts and was able to lend its support to several peace initiatives, including th(?'-"_1994
deployment of the SPPK:.F. Australia's most recent efforts to assist began in November)996
when the Australian Defence Minister, Ian McLachlan, arranged a meeting in Canberra between
himself, Downer, Ijape and Barter. At that meeting, Barter shared with the two Australian
ministers the peace strategy that he had been developing with the late Theodore Miriung. The
Australians felt the idea had merit and volunteered some help.
The possibility that the PNG government might instead hire a foreign military consultancy to
conduct an operation on Bougainville Island was not mentioned by the Papua New~uineans at
that meeting. By early February the following year, however, the suspicions of the Australian
government were well and truly aroused. Although few details were known, Australian
intelligence indicated that plans to engage mercenaries might be afoot in PNG. When this was
confirmed, attempts were made by both Howard and Downer to persuade Chan to renounce the
contract.

70

See JSCFADT (1999: 42-62) for the impact that Bougainville has had on the bilateral relationship between
Australia and PNG.
71
These include the Treaty on Development Cooperation, the Agreed Statement on Security Cooperation, the Torres
Strait Treaty, the Papua New Guinea/Australia Trade and Commercial Relations Agreement, the Double Taxation
Agreement, the Agreement for the Promotion and Protection of Investment and the Memorandum of Understanding
on the Papua New Guinea-Queensland Gas Pipeline.
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When Chan did announce the suspension of the Sandline contract, Australia was, however,
unable to facilitate peace negotiations. Despite the motivational readiness of all the major parties,
Australia's involvement in such a role, in the early stages of the peace process, was completely
unacceptable to the secessionists. In the eyes of the BRA-BIG, Australia was tainted by its
closeness to PNG. In particular, the BRA-BIG blamed Australia for escalating the crisis in
Bougainville by its training and supply of the PNGDF under the DCP. In addition, the Panguna
mine was regarded as an Australian enterprise. Furthermore, Australia was concerned about the
possibility that the secession of Bougainville might trigger an umaveling of the PNG state and
made no secret of its view that independence for Bougainville was unacceptable. Australia was
also locked rigidly into its official policy of no contact with the BRA-BIG. As a result,
Australia's ability to act as an 'impartial' facilitator was compromised.
Nevertheless, Australia has been able to play a progressively more active role in the peace
process as it has advanced. Throughout 1997, Australia made efforts to win the confidence of
Bougainvilleans and reduce the distrust and suspicion with which Australia was viewed in the
province. In October, Australia announced a new policy: it would have direct contact with the
BRA-BIG (Radio Australia, 1997, October 20). By then, Downer had, with Skate's permission,
already met with Moses Havini in Sydney. In November, he met with Martin Miriori in London.
According to an Australian official, 'no huge detail was discussed at those meetings. But we
showed the BRA we didn't have a hidden agenda on the mine or our own blueprint for
Bougainville's future' (Woodley, 1998, January· 15: p.1). Such advances prepared the way for
Australian soldiers to participate in the TMG from November 1997, to host a peace meeting in
Cairns in that same month and to assume the leadership of the Peace Monitoring Group from
May 1998. These developments will be discussed in the following chapter. 72

Solomon Islands

Reasons for Involvement

The Solomon Islands has a direct interest in the resolution of the Bougainville conflict. As a
result of its close proximity to Bougainville, this country, more than any other, has suffered the
72

Interestingly, this has all occurred despite Senator Brian MacGibbon's assertion in March 1999 that 'there has
been no foreign policy shift by Australia. Australia recognises that Bougainville is part of Papua New Guinea and
respects the territorial integrity of Papua New Guinea. Accordingly, Australia recognises Papua New Guinea's
sovereignty over the North Solomons Province' and his statement that Australia has 'never ever been engaged in any
negotiations with separatist movements or secessionist movements anywhere ... and that has been our position since
1974 (1975). There is no change least of all a significant or subtle change' (Post-Courier, 1999, March 17).

,
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spillover effects of the war. Since 1992, the Solomon Islands has been subject to numerous crossborder violations by the PNGDF. There have been a large number of skirmishes between the
Solomon Islands Field Force and PNGDF patrols entering the Solomons to raid supposed BRA
hideouts or while chasing BRA fighters. These incursions have placed continual strain on
relations between PNG and the Solomon Islands, despite the signing of a series of agreements
designed to regulate the maritime border between the two nations. This tension was exacerbated
by the PNG government's belief that Solomon Islanders were harbouring the BRA-BIG and
providing the secessionists with weapons. Although the BRA-BIG did at times use the Solomon
Islands as a sanctuary, so too did a large number of ordinary Bougainvilleans refugees fleeing the
conflict.__7.3----c[heir presence placed increasing pressure on already limited Solomon Islands services
and resources.
As foreshadowed earlier, the Solomon Islands government's response to these problems has
been inconsistent. Claxton comments that activities 'hardly appear to have been rationally
determined according to policies contrived in the country's national interest' but rather 'have
been highly changeable as power has shifted between forceful figures in government and bureaucracy, allowing different personal inclinations to temporarily hold sway' (Claxton, 1998:
104). Thus whereas Prime Minister Solomon Mamaloni gave his tacit support to the BRA-BIG
in the early 1990s, his successor, Francis Billy-Hilly (June 1993-November 1994) was
oppositely inclined.
Contribution to Peace Efforts

The August 1997 general election in the Solomon Islands brought to power a new conciliatory
leadership ready to work with the PNG government and prepared to urge the secessionists to
participate in a peace process. Despite this desire for peace, however, the Solomon Islands was
unable to perform the sort of role which was undertaken by New Zealand. Although relatively
resource rich by Pacific island standards, the Solomon Islands is a developing nation heavily
reliant on external aid. In spite of these limitations, the Solomon Islands has played an important
role in the peace process. In particular, it has provided the chairpersons for several sets of talks.

73

At the end of 1996, approximately 1000 Bougainvillean refugees were living in the Solomon Islands (United
States Committee for Refugees, 1998).
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Leo White and Mark Plunkett

In late 1996, Australian lawyers Leo White and Mark Plunkett underwent a negotiation
training course at Harvard Law School. For the purposes of this course, they began studying the
Bougainville war. At the conclusion of their studies, it was suggested to White and Plunkett that
a negotiation training program as designed by the Harvard Law School's Conflict Management
Group might be of some benefit to the parties involved in the Bougainville war. On their return
to Australia, they presented the proposal to the Australian Department of Foreign Affairs and
Trade (DF AT) and, according to Leo White, were subsequently informed that if all parties were
to agree to the training, then it was probable that AusAID funding could be found for the
program (White, 1999: 365).
In December, White and Plunkett flew to PNG where they introduced the proposal to
members of the PNG government, including the NSAC. White reports that they secured the
PNG government's consent to participate. They were, however, told that this was conditional
upon the secessionists being involved but were warned not to contact members of the BRA-BIG
within PNG (White, 1999: 365). The two Australians then travelled to Bougainville, presenting
the idea to BTG Premier, Gerard Sinato, and various members of the Resistance forces.
According to White, their efforts were welcomed. Early in 1997, various trips were made to the
Solomon Islands in order to initiate contact with the BRA-BIG. 'Originally, contact with the
Bougainville Revolutionary Army officers and Bougainville Interim Government officers ... was
difficult,' White recalls, yet '[o]nce established, their commitment to joint negotiation training
and a principled negotiation process was forthcoming' (1999: 366).
Armed with the agreement of BRA-BIG, BTG and Resistance leaders to participate in joint
negotiation training, White returned to Port Moresby in February 1997. No official commitment
to the training program by the Chan government was forthcoming, however. Instead, the PNG
government demanded a number of new conditions be met before they would participate. 74
Despite this setback, further trips were made to the Solomons in March 1997 for interviews
with BRA representatives and to Bougainville in April where Plunkett and White met with the
BTG as well as the PNGDF, the police and secessionist leaders. As noted earlier, members of

74

White maintains that, later, an official letter of support for participation (dated 28 May 1997) was received from
PNG Foreign Minister, Kilroy Genia. He claims, however, that '[d]espite this condition of funding now being
fulfilled, DFAT departmental officers then alleged that no "true" Papua New Guinea consent had been obtained, and
that funding would not be given as a Papua New Guinea official opposed the project!' (1999: 367).
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the BRA-BIG visited Honiara in mid 1997. 75 While in the Solomon Islands, White instructed a
short negotiation training course for about 12 BRA-BIG leaders. Later in the month, he travelled
to Buka, at the invitation of the BTG, where he gave negotiation training to more than 20
members of that body.

The significance of White and Plunkett's influence on the parties during this pre-Burnham
phase is contested. Regan believes the conflict resolution training provided to the BRA-BIG by
White and Plunkett 'encouraged "hard-line" members of the BIG and BRA to rethink their
positions' leading them to a more moderate position. He identifies the efforts of White and
Plunkett-crs among a number of 'factors conducive to progress in mid-1997' (Regan, 1999: 561).
The Canberra Times also felt the role of White and Plunkett to be 'pivotal' despite reporting
BTG Premier Gerard Sinato's assertion that the Burnham talks 'had nothing to do with the two
Australians,' a view endorsed by John Hayes (Canberra Times, 1997, July 5: p.14; Hayes
interview: 1999, July 20). Whatever the case, White and Plunkett were barred from attending any
of the major meetings which took place in New Zealand, and as a result ceased to have much .
impact on the peace process after mid 1997.
Conclusion

The discussion above highlights the important roles played by third parties, especially New
Zealand, in the facilitation of the peace process. Regan is, however, correct in his assertioUothat
although 'outside facilitation has played crucial roles in the process, it did not play the central
role in the genesis of the process that public perceptions sometimes assume' (1999: 569).
Bougainvillean leaders must be acknowledged for their endeavours to restart peace initiatives. 76
.According to Sam Kauona, 'prior to the New Zealand government's moves already [the] BRA
and [the] Resistance were corning together, reconciling ... on Bougainville ... the initiative that came
from the New Zealand government boosted what was coming about on the ground' (Kauona
interview: 1999, August 22).

According to White, he paid for the BRA-BIG leaders to travel to the Solomons in June. He states that the 'BRABIG entry into their peace process was then arranged and financed by me alone' (1999: 470).
76 As Regan writes '[ w]ith considerable difficulty, BTG and BIG officials had kept their channels of contact open
despite Chan's ban. By late 1996 there were increasing contacts between these groups at the local level.. .. Among
the most important of the factors contributing to success in getting the talks underway was the relationships
between BTG and senior BRA-BIG figures established during 1995, and maintained with difficulty during 1996 and
early 1997' (1999: 569).
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IX. CONCLUSION
By mid 1997, there was a general awareness on the part of all parties that the war had
effectively reached a military stalemate. In essence, the Sandline affair acted as a 'circuit breaker'
releasing the parties from a long running cycle of escalation. After Rausim Kwik, it was
acknowledged that the PNGDF and its Resistance allies did not have the ability to defeat the
BRA, nor the BRA to force the complete withdrawal of the PNGDF. To all, the costs of further
escalation were prohibitive and each party acknowledged that the cooperation of the others
would be necessary to resolve the conflict. As a result of these beliefs, a desire for de-escalation
developed on the part of all parties. Because the development of this motivation to de-escalate
coincided with the parties' decision to enter negotiations, this case appears to lend support to
Pruitt's assertion that 'motivation to achieve de-escalation is the driving force behind
conciliatory behavior' (1997: 239).
The following chapter explores the extent to which optimism, the second component of
readiness, developed prior to, and during, the peace process. Pruitt maintains that the
development of optimism is crucial to the resolution of heavily escalated conflicts. This is
because he believes optimism is the 'gating variable' which establishes the extent to which
motivation to achieve de-escalation is exhibited in the behaviour of the parties to a conflict. If
Pruitt's readiness theory is correct, the success of the Burnham-Lincoln peace process will be
found to coincide with the development of the antecedents of optimism.

Cfiayter 7:
CBurnfiam-Linco(n 1997-1999: O_ptimism
about 'Reacfiin3 a 'Mutuarry 'A.cayta6Ce
'A3reement?
We will_never move away from our struggle and our fight for self-determination .... We feel that as
long as we can keep on track as we are doing now, the act of self-determination should eventually
lead to the people of Bougainville becoming an independent nation, an independent people. We
see no reason why in the Pacific we could not have a newly independent country, Bougainville,
within the next five years.
MOSES HAV1NI
International Representative of the Bougainville Interim Government and the Bougainville Revolutionary Army, 1998

I. INTRODUCTION
Pruitt laments that a strong desire to de-escalate on the part of all parties to a conflict cannot
ensure its resolution. In conflicts where the relationships between the parties have suffer-ed
serious deterioration, progress toward peace may still be hindered by mistrust, an absence of
problem-solving abilities, a lack of insight into the other parties, or a 'divisive social
environment' (Pruitt and Olczak, 1995: 71). The Bougainville war, as it was manifest in early
-

1997, appears a good example of a conflict in which motivation to de-escalate was-strong but in
which the obstacles to peace were many. Nevertheless, the parties were able to overcome these
hurdles and engage in what has proved to be a very successful peace process. Pruitt believes,that
the difference between motivationally ripe conflicts which reach resolution and those that do not
is the development of optimism. This chapter examines, therefore, the Burnham-Lincoln
negotiations in order to determine whether their success can be shown to coincide with the
growth of optimism.
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IL THE BURNHAM-LINCOLN PEACE PROCESS 1997-1999
As was the pattern established in the previous part of this study, this chapter begins by
detailing the major events of the peace process. To date, the peace process initiated in 1997
continues. Regular meetings between PNG government officials and Bougainvillean negotiators
have been held during 2000. It has been decided, however, to limit this case to the period from
the first peace meeting in New Zealand in July 1997 to the last peace meeting hosted by New
Zealand in April 1999.

Burnham I- 7-18 July 1997
Having received confirmation that an opportunity to attend peace talks in New Zealand was
welcomed by all parties, discussions began as to the form these should take. In New Zealand, the
planning for the negotiations was undertaken by John Hayes and officials from the Ministry of
Foreign Affairs and Trade in conjunction with the Foreign Minister, his personal staff, and senior
members of the NZDF. A certain suspicion of conflict resolution theory among at least one of
those intimately involved in the organisation of the Burnham talks ensured they were planned
without the assistance of academic dispute resolution texts. The clear preference was for a
process guided by those with prior experience of the people of PNG, and designed in
consultation with the disputants themselves. As at Endeavour, New Zealand decided that its
most appropriate role would be simply to provide the logistic support for the talks, leaving the
parties to conduct their official negotiations alone. When Bougainvilleans expressed a desire to
gather for private discussions amongst themselves in order to resolve their own differences
before meeting the PNG government, New Zealand agreed that this meeting was an appropriate
preliminary step. The first peace talks involved, therefore, only representatives from the BTG,
the BRA-BIG, the Resistance and Bougainville's four MPs.

The nature and location of the venue which would host the delegates was among the most
important of the issues under discussion. It was decided to model the talks, to some degree, on
the Dayton negotiations which were arranged by the United States and attended by Serbia,
Bosnia and Croatia in November 1995. The United States Secretary of State, Warren
Christopher, who was responsible for the organisation of the negotiations, attributed their
success, in part, to the fact that they were held at isolated Wright-Patterson Air Force Base at
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Dayton, Ohio .1 McKinnon and officials from the Ministry of Foreign Affairs and Trade believed
a similar atmosphere to that achieved at Dayton could be recreated in New Zealand if the
negotiations were held at a military establishment here and Burnham Military Camp (BMC) on
the east coast of the South Island was chosen. 2

The Preparations

The Burnham I talks were arranged hurriedly. That they were able to be organised so rapidly
is testament to New Zealand's responsiveness to developments occurring in Bougainville and
ability t&--adapt according to changing needs and circumstances. 3 Late in June_1997, the
Commander of 3 Land Force Group, Colonel Richard Gray, was notified by Defence
I

Headquarters that Burnham had been selected as the venue for the talks. Over the following
days, Commander Gray and his staff, in communication with MFAT officials, rapidly prepared
Burnham Military Camp for the arrival of the delegates. The importance of these preparations
was emphasised by Gray who told his staff that '[t]he peace talks [or Operation Coracle as it
was known to the military] are set to attract international attention and as such this activity is
not an "exercise" but is a demonstrative commitment by the New Zealand govemm<;nt to
international peace and security. The activity is to be accorded utmost priority' (Gray, )997,
June 26).
Initially, preparations for the talks were kept confidential. Gray told his staff: 'The
sensitivity of this activity cannot be over stressed' (Gray, 1997, June 26). In light of the fact
that the participants had been involved in a violent conflict with each other for a number of
years, extra special care was taken with security. New Zealand was unsure how the
At the initialling ceremony which took place at the end of the three weeks of negotiations at Dayton-in November
1995, Christopher praised the people of Wright-Patterson Air Force base for creating 'exactly the right atmosphere
for success' (Christopher, 1995).
2 The decision to hold the talks at Burnham Military Camp was governed, in the main, by practical considerations.
It was unknown exactly how many participants would attend the talks and New Zealand felt it would be unhelpful to
restrict the numbers participating too much. As a result, a fairly large venue with appropriate accommodation and
messing facilities was required. At the time of the negotiations, Burnham had a surplus of single room barrack style
accommodation, allowing the delegations to be quartered separately. In addition, it had a conference centre suitable
for the conduct of the negotiations. Security was also an important consideration for those involved with the
selection of the venue. Only those invited to the negotiations were to be allowed access. Burnham, as the only
military base in New Zealand with a complete perimeter fence, was thought the least difficult to secure. One senior
government official said the New Zealand government had a responsibility not only to ensure the safety of the
delegates but also to protect the New Zealand public. It was important that the talks were held somewhere where the
delegates did not pose a threat to the ordinary New Zealander. While the potential for harm to the general public was
not thought significant, some of the delegates were individuals who under normal circumstances may have been
refused entry to New Zealand (Confidential interview: 1999, July 21b). The last ofBurnham's advantages was its
proximity to Christchurch, a city with good recreational facilities.
3 A senior New Zealand government official likened the management of the peace process to 'wrestling jelly'
(Confidential interview: 1999, July 21b).
1
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Bougainvillean groups would react to being within such close quarters of each other. Covert and
overt surveillance was instituted. Members of the Special Air Service (SAS), an elite military
unit, were sent to Burnham to intermingle with ordinary military police. Entry to and exit from
the camp was restricted. Cordons were placed on the barrack blocks to prevent members of one
delegation entering the accommodation assigned to another delegation. Panic buttons were issued
to the main leaders. Anything that might potentially have been used as a weapon was removed
from the delegates' accommodation. Mess staff were ordered to count all cutlery after each meal
and all glassware was replaced with plastic. The initially tight security was, however, relaxed
during the course of the talks as it became apparent that there was not the expected level of
animosity between the delegates.

The delegates were accommodated in barrack blocks which were located approximately 500
metres apart. Each barracks had a lounge where the delegates could gather to talk or watch
television. The Corporals' Club bar and an area of one mess hall were allocated for the exclusive
use of the delegates. One officer and two soldiers were released to act as liaison officers between
the Bougainvillean groups and military personnel. These individuals were pidgin speakers who
ultimately proved very useful. During the talks, Colonel Gray reported that '[t]he utility of
having pidgin speaki_ng LO' s [liaison officers] with the delegates cannot be over emphasised.
They are invaluable and provide a good interface between delegates and BMC staff plus MF AT
staff. Requests from the delegates are passed in a timely manner and are expedited rapidly'
(Gray, 1997, July 8).

Efforts were also made to accommodate traditional Bougainvillean cultural practice. Rubbish
bins with plastic liners were provided in case the delegates wanted to chew betel nut. 4 The New
Zealand Army also went to considerable effort to secure the meats, fruit and vegetables
traditionally favoured by Bougainvilleans. For the most part, these measures proved
unnecessary. Although the delegates did arrive with some betel nut, little was actually used and
the delegates were happy to eat New Zealand style cuisine. The fact that the military had gone
to such great lengths to ensure that the delegates felt at home was, however, appreciated by the
Bougainvilleans, many of whom specially requested that the anticipated negotiations with the
PNG government also be held at Burnham.

4

Betel nuts are the seeds of the Areca palm. The chewing of these hard nuts is a permanent feature of a number of
Pacific cultures. Arecoline, a mild central nervous system stimulant, is released from the nut by saliva. Chewers are
said to experience a modest elevation in mood.
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The Delegates Arrive

The first of the delegates began arriving via civilian aircraft on Friday 4 July. The main body
of delegates were picked up by Royal New Zealand Air Force (RNZAF) planes in Honiara,
Buka and Port Moresby. They were then taken to Townsville where they boarded a single
RNZAF 727 to New Zealand. On this flight there was an expected level of coolness between the
delegations (Bain, 1997, July 7: p.l). In the early hours of Saturday 5 July, the 727 touched
down to sub-zero temperatures in Christchurch. At the official powhiri, or traditional Maori
welcome ceremony, held later that day McKinnon told the delegates that he looked forward to
progress--Bver the following days. 'We hope you find this neutral environment .... conducive to
discussing your issues,' he saitl (Reuters News Service, 1997, July 5). A shivering BIG Vice
President, Joseph Kabui, thanked New Zealand for hosting the talks.
The First Days - Sunday 6 July - Wednesday 9 July

Early on 8 July, Commander Gray wrote that '[t]he actual progress of the peace talks, to,,me,
appears to be extremely slow ... The delegates have been here for three days and the sum totaL~f~1
the peace talks has been 1 1/2 hours yesterday' (Gray, 1997, July 8). According to McKinnon,._
however, this unhurried beginning was planned: 'We intentionally wanted to bring them in al}~:::
give them a chance to settle down with each other a little bit because in many cases there,has
been a bit of anger between them and secondly, many of them haven't seen each other for a long .
time' he told National Radio (New Zealand Press Association, 1997, July 7). Senior government
officials also emphasised that the inclusion of extensive social time in the program was
intentional. It was thought that the casual encounters inevitable during these outings would be
conducive to mixing, healing and the promotion of trust (Confidential interview: 1999, July 21b).
There were, therefore, no formal discussions on Sunday 6 July. Instead, most delegates
attended one of the two church services on offer in the morning. Later in the day, they were
taken on a bus trip around the Canterbury region which included a farm visit on the way to
Akaroa, a pretty seaside town with a strong French influence. The official negotiations began on
Monday 6 July, but as Gray reported, these discussions were brief. 5 Also on Monday, security
was relaxed as it became apparent that the levels instituted were unnecessary. Senior NZDF
personnel were informed that MFAT wanted the delegates to be able to roam as freely as
As neither journalists nor New Zealand officials were privy to the negotiation sessions, the details of these
meetings are not a matter of public record. For the most part, it is not, therefore, possible to recount in this study
the particulars of each session.
5
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possible within the camp, and Hayes mooted the possibility that the delegates might be moved
into a single barrack block. The delegates, however, chose to remain in separate accommodation
throughout the talks. This, they said, allowed them to conduct private talks within their factions
prior to discussing issues in the open forum. Over the course of the first week, more delegates
continued to arrive boosting numbers from approximately 50 to around 70 by the end of the
talks.

The Talks Accelerate - Thursday 10 July - Thursday 17 July

The talks began to gain momentum on Thursday 10 July. The issues discuss~d included a
potential referendum on the future political status of Bougainville, the demobilisation of the
BRA, the withdrawal of the PNGDF and the deployment of a peacekeeping force (Gray, 1997,
July 11). Although recreational activities were still organised and medical appointments arranged
for the delegates, approximately half chose to work on during these times either collectively or in
faction groups. 6
Don McKinnon visited the talks on Friday morning in order to confer with Hayes and to
check the delegates' progress. McKinnon, who spoke with Kabui and Sinato for about an hour,
said that they told him they were 'really seeing daylight in the discussions' (Reuters News
Service, 1997, July 11). Later in the day, there was some talk about the possibility of creating a
neutral zone on Bougainville Island. It was suggested that, as in 1994, this could be policed by a
Pacific peacekeeping force, and would act as a venue for further peace negotiations (Reuters
News Service, 1997, July 11). McKinnon was, however, in favour of the delegates returning to
Burnham for a second set of talks. Burnham, he said, was an environment with which the
delegates were now familiar. Furthermore, it was a venue in which the delegates' concerns about
personal safety could be minimised (Gray, 1997, July 11).
The talks were adjourned for the weekend. On Saturday, the delegates rode the Alpine
Express train across the Canterbury plains to Greymouth, a provincial town on the South
Island's west coast. On Sunday, the delegates attended church after which they visited a local
marae for a hangi, or traditional Maori meal. The weekend was not, however, trouble free. First,
there was concern when one delegate requested political asylum. This was not well received by
6

The original intent was to treat delegates only if emergency medical care was needed. Some delegates, however,
requested that they be allowed a routine medical check up. These check ups were organised for a large number of
delegates, as were appointments to receive dental care. For those traumatised by violence endured during the conflict,
interviews were arranged with psychologists and the camp's padres.
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MFAT who feared this might prompt similar requests from other delegates. The individual was
returned to PNG under the pretext of undertaking a 'special project' (Gray, 1997, July 14).
Second, a story emerged from the BIG's Sydney office that BTG Premier, Gerard Sinato, had
expressed support for the BRA-BIG's demand for independence. Sinato protested that the
rumour was simply an attempt to sabotage what was being achieved at Burnham. It was,
however, a dangerous piece of gossip. Parallels were immediately drawn between Sinato and his
predecessor, former BTG Premier and would-be peace broker, Theodore Miriung. Miriung was
murdered by members of the PNGDF and Resistance who believed he had become too close to
the BIG (Field, 1997: 28). On Bougainville, the violence continued despite the peace meeting.
Among t-he casualties were one PNGDF soldier killed and three more injured (Fieldi..1997: 28).
The Burnham Declaration - Friday 18 July

After some long and late sessions, the talks were successfully concluded on Friday 18 July. In
the presence of McKinnon and the media, Kabui, Sinato, Miriori, Kauona, Momis and Akoitai
signed the Burnham Declaration. 7 According to the agreement, the leaders recognised the
importance of unity and reconciliation between the divided Bougainvillean people. They
acknowledged the desirability of the development of a process for negotiation between
Bougainville leaders and the PNG government to bring about an end to the war. The leaders
called for the PNG government to invite a neutral United Nations peacekeeping force to
Bougainville and urged all parties to agree to abide by a cease-fire which would take effect with
the arrival of the first peace keepers. They agreed that the demilitarisation of Bougainville was an
essential part of the peace process and should include the complete withdrawal of the PNGDF
within an agreed time frame. As part of the demilitarisation process, the peace keepers would
supervise·the laying down of arms by all Bougainvillean groups. The leaders acknowledged that
it would be important to lift the blockade and remove restrictions so as to allow aid organisations
and other humanitarian agencies access to Bougainville. The leaders gave an undertaking that they
would hold talks with the PNG government in an effort to achieve the removal of the blockade.
They also undertook to ensure the people of Bougainville were able to exercise their right to
determine their political future democratically. Finally, according to the Burnham Declaration,
the leaders would push for the first meeting between the Bougainvillean parties and the PNG
government to be held on neutral territory outside PNG and Bougainville before October 1997.
The declaration did not call for autonomy or independence but did reflect a number of the BRA' s
conditions for peace including the linking of any declaration of cease-fire or demilitarisation to
7

See Appendix E for the full text of the Burnham Declaration.
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the deployment of an international peacekeeping force.
At the signing ceremony, Kabui declared the document 'an historic undertaking' but
acknowledged that there were many 'trials and tribulations' left for Bougainvilleans to confront.
Sinato commented that '[t]he message of all Bougainvilleans is: Enough is enough. No more.
There is no longer justification for war and violence among ourselves or with anybody (Smellie,
1997, July 19: p.13). 'We believe the declaration contains ... the main constituents of peace and
justice on Bougainville and for [a] harmonious relationship with Papua New Guinea' he said
(Reuters News Service, 1997, July 18). Reflecting perhaps the spirit of compromise encouraged
by the talks and the unwillingness of most delegates to act in an inflammatory way, the delegates
did not to take up an independence song which was begun after the declaration was signed,
choosing instead to sing another song (Press [Christchurch], 1997, July 22: p .11).
Not all the progress achieved at Burnham was, however, recorded as part of the Burnham
Declaration. The signing ceremony was delayed as last minute talks were held between the
Bougainvillean leaders in an attempt to secure the release of the five PNGDF hostages captured
by the BRA-BIG at Kangu Beach in September 1996. BRA-BIG leaders eventually announced in
a statement released on the morning of-22 July that the hostages would be handed over as a
gesture of 'goodwill' to the people of PNG (NZFATR, 1997c:38). 8
Although no further formal talks were held; two lectures were given to the delegates before
their departure by senior members of the military. A speech by Colonel Gray on peacekeeping
matters was well received by the delegates who took the opportunity to ask a large number of
questions. Potential sources of funding, command and control matters and a possible mandate for
a peace keeping group were among the issues discussed. In the wake of the session, Colonel
Gray reported that '[t]here is little doubt that the delegates are extremely anxipus to have a
peacekeeping force put into place as soon as possible .... Delegates are of the firm view that they
want New Zealand to be the lead nation in any peacekeeping force. They consider that the
peacekeeping force should be regionally based and would like the inclusion of Fiji and Vanuatu.
They want absolutely nothing to do with any Australians. The lead status of New Zealand has
been confirmed over the past two weeks, where their trust in New Zealand has been reinforced
beyond any doubt' (Gray, 1997, July 21).

8

The decision to release the hostages was, in fact, made prior to the signing of the Burnham Declaration. The
announcement of this development was, however, delayed so that the BRA-BIG might have the weekend to alert
those on the island.
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Operation Coracle Phase Three and the Release of the Kangu Hostages

Phase three of Operation Coracle, the return of the delegates to Bougainville, began on
Tuesday 22 July. This was a critical time. As detailed in the previous chapter, in January 1996,
progress made at peace talks in Cairns in 1995 was destroyed when members of the PNGDF
fired upon Bougainvillean delegates returning home via the Solomon Islands. New Zealand was
anxious to avoid a similar incident. In this case, the seriousness of the situation was compounded
by the need to ensure the release of the hostages was also completed successfully. As McKinnon
acknowledges, if this handover had gone 'badly wrong,' the peace process might have proved
irreparable (McKinnon interview: 2000, February 18 and 21). But '[w]e were very lucky,'
McKinnon recalls, the hostages were handed over to Hayes and the Royal New Zealand Navy at
Laguai on 24 July without incident.
Burnham II - 1-10 October 1997 (Operation Coracle II)

According to the terms of the Burnham Declaration, the Bougainvillean parties were to attend
a meeting with representatives of the PNG government on neu1!~1 territory outside.f~Qn9:later
than September 1997. Shortly after the conclusion of the BufI,¥1am I meeting,,.preparati011s for
this second set of negotiations began. In August, McKinnon visited Port .l\:foresby and
Bougainville. During his trip, both Papua New Guinean and Bougainvillean leaders confirmed
that they would participate in a new round of peace talks. An announcement of Skate's official
request for New Zealand to host these talks was made on 28 August (NZFATR, 1997a: 30). It
was agreed that the talks would again be held at Burnham Military Camp.

Operation Corbel

At this time, the Australian government was anxious to be seen to be making a 'substantial
and practical' contribution to the peace process. It offered, therefore, to transport the delegates
to the talks (Greenlees, 1997, September 30: p.8). According to New Zealand officials, however,
it was difficult to convince Bougainvilleans to accept the Australian offer (Confidential
interview: 1999, July 21b). In fact, BRA-BIG leaders were so unhappy about the proposed
travel arrangements that it was initially feared that the issue might prevent the talks from
proceeding. McKinnon did his best to reassure Bougainvilleans on his August trip to
Bougainville, but thoughts expressed publicly by the Australian Prime Minister, John Howard,
at the South Pacific Forum in Rarotonga in September enraged Bougainvillean separatists. The
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controversy began when Howard commented that although a Pacific peacekeeping force for
Bougainville seemed a sensible idea, it had to be 'based on [a] recognition that the only solution
is one that...keeps Bougainville within Papua New Guinea' (National, 1997, September 19). The
Australian Foreign Minister, Alexander Downer, later toned down his Prime Minister's remarks,
stating 'I have consistently made clear that Australia is not promoting a blueprint for a
settlement of the Bougainville conflict. We see our role as that of a friend and facilitator. It is up
to the parties themselves to discuss and agree on the way forward' (Greenlees, 1997, September
30: p.8). Subsequently, Bougainvilleans were persuaded to accept the Australian transport.
Known to the Royal Australian Air Force (RAAF) as 'Operation Corbel,' the complex uplift of
delegates from Port Moresby and Bougainville began on Saturday 27 September. Most delegates
were in Burnham by September 30. 9
The Participants

Initially, New Zealand planned for the arrival of 70 delegates but approximately 100 were
transported to Burnham. It was the first peace meeting in the history of the Bougainville war to
involve such large numbers of leaders from the warring parties. Whereas Burnham I involved
political leaders, Burnham II was mainly a meeting of officials. Although some delegates attended
both sets of talks, there were fewer women at Burnham II and the delegates tended to be
younger. Martin Miriori led a BRA-BIG delegation which included not only prominent leaders
like General Sam Kauona and Moses Havini but a large number of more junior BRA commanders
and company representatives. The PNG delegation of around 20 was headed by the Secretary of
the Prime Minister's Department, Robert Igara, and included Police Commissioner Robert
Nenta; PNGDF Commander, Brigadier General Leo Nuia; Attorney General Sao Gabi; and the
Secretary of the Department of Bougainville Affairs, Larry Hulo. 1°Kapeatu Puaria, the BTG' s
legal adviser, assumed the role of leader of this delegation while a large contingent of Resistance
commanders, including northern Resistance leader Hilary Masiria and Siwai Resistance
commander David Mikisa, also attended.

9

During October 1997, Burnham Military Camp hosted not only the Burnham II talks but also Exercise Suman
Warrior, a five power defence arrangement. By Monday 6 October, approximately 400 personnel involved with
Exercise Suman Warrior; including a number from the Australian military, were at Burnham. There was some
concern about how the Bougainvilleans might react to being at the camp at the same time as the Australian military
personnel involved with this exercise but this proved not to be a problem.
10
Additional members of the PNG delegation included Bill Dihm, who was then with the PNG Prime Minister's
Department, and PNG's ombudsman and Bougainvillean, Simon Pentanu.
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A select number of representatives from regional nations were also allowed access to
Burnham. Solomons Islands Home Affairs Minister, the Reverend Leslie Boseto, played an
invaluable role as chairman of the Burnham II talks. 11 A DFAT liaison official was also at
Burnham for the duration of the talks, although he, like his New Zealand counterparts, did not
attend the actual negotiation sessions. Ostensibly present to facilitate the return transport
arrangements of the delegates, he was equipped with a satellite telephone which he used to keep
the Australian government informed about progress at the talks.

Week One: Wednesday 1 October - Sunday 4 October

As at Burnham I, the Burnham II negotiations opened with an official welcoming powhiri for
the delegates. As the leader of the only delegation which did not attend the first Burnham tal!<s,
Robert Igara said his delegation was going in with 'an open mind' but insisted the desire for
peace was strong, commenting, 'We can't allow the hopes of the people to die' (Evening Post,
1997, September 29: p.2; Reuters News Service, 1997, October 1). The Bougainvillean parties
met with the PNG government delegation for the rest of the week. Although progress was made,
the discussions were intense. There were taraut sessions endured, heated argu~ents engaged in,
and tears shed (McKinnon, 1997: 23). Again, the issue of the future p~lJtical status of
Bougainville was not discussed. The talks instead centred on the technical aspects of enforcing a
truce on the island and efforts to establish a framework to allow the leaders of the factions to talk
further. On the evening of Saturday 4 October, Colonel Gray gave a second presentation to the
delegates on peace support operations. As during Burnham I, the delegates were encouraged to
participate in joint recreational activities when they were not engaged in discussions. Relations
between the delegations during these outings were generally cordial.

Week Two: Monday 5 October - Friday 9 October

Discussions continued throughout the second week. McKinnon visited the talks on
\Vednesday to check their progress. He revealed that the New Zealand Cabinet had discussed a
peace keeping force for Bougainville and told media that if a request was made by the PNG
government for New Zealand's involvement in such a force, this would be awarded 'favourable
consideration' (Boyd, 1997, October 8: p.2). McKinnon left Burnham encouraged by the fact
that arrangements were already being made for a closing ceremony to be held that Friday.

u

Boseto is no longer the Minister for Home Affairs.
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The Burnham Truce

The closing ceremony took place, on schedule, on 9 October. During the ceremony, members
of each of the delegations signed an agreement known as the 'Burnham Truce.' 12 According to the
agreement, the PNG government, the BTG, the Resistance, the BIG and the BRA recognised 'the
desirability of taking immediate positive measures' to end the armed conflict, to promote peace
and reconciliation, to encourage the restoration of services and to actuate a return to normalcy by
all parties. The signatories agreed to what the truce document called 'immediate interim
measures' pending a formal meeting ofleaders to be held by 31 January 1998. Each party agreed
to respect and promote basic human rights and fundamental freedoms, to refrain from all acts of
intimidation and armed confrontation and to promote peace and reconciliation. The truce
document stipulated that freedom of movement around and from the island should be restored
and the delivery of services resumed. The truce also required that regular dialogue take place
between PNGDF officers, traditional chiefs, BRA leaders and leaders of the Resistance militias
to review progress and resolve any incidents that should arise. Finally, it was agreed that a
recommendation would be made to the PNG government to invite a 'neutral' regional
peacekeeping group to Bougainville to monitor the terms of the truce. Although the truce was
not a formal cease-fire, it was a mechanism designed eventually to result in one ( Guardian, 1997,
October 15). According to the agreement, a small working group, consisting of representatives of
the PNG government, the BRA-BIG and the BTG, was to meet to work out the final
arrangements for a cease-fire. It was envisaged that the truce would remain in force until the
meeting between the most important Bougainvillean leaders and representatives of the PNG
government could go ahead (Dixon, 1997, September 28). Encouragingly, members of the
delegations mingled together smiling and shaking hands after signing the truce document (Dunbar,
1997, October 11: p.12). The comments of those who spoke at the ceremony reflected relief and
joy at what had been achieved but also indicated a widespread acknowledgement that many
important issues had yet to be addressed.
Cairns -November 1997
Between 20 and 24 November, a further meeting of approximately 50 to 60 officials was held
at Palm Cove near Cairns in order to finalise an agenda for the leaders' meeting and conclude
arrangements for the deployment of a regional Truce Monitoring Group (TMG). Australia's
ability to act as the host of this meeting was, as discussed in the previous chapter, made possible
12

See Appendix F for a copy of the actual text of the Burnham Truce.
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by its efforts to reduce the suspicion with which it was regarded by the BRA-BIG and to
actively engage the Bougainvillean secessionists throughout 1997. The PNG government
delegation was once again led by Robert Igara and included Attorney General Sao Gabi and senior
officials from Foreign Affairs, the PNGDF and Police. 13 Martin Miriori and Kapeatu Puaria
continued to lead their respective delegations while several Resistance commanders were also
involved. At the time, it was seen as a particularly positive development that a member of
Francis Ona's 'A' company, which had not been involved in either of the earlier Burnham
meetings, travelled to Cairns with the BRA-BIG delegation (National, 1997, November 21).
Subsequently, however, it became clear that the presence of the 'A' Company member did not
indicate that Ona was softening his position. 14
The first delegates began arriving on 19 October, and attended a welcome dinner hosted by
Australian Foreign Minister Alexander Downer that evening. Downer was later involved in
discussions with Sam Akoitai, the then Minister for Bougainville Affairs and senior BRA-BIG
leaders. He emphasised, however, that Australia's role at the talks was purely logistical: 'We are
not going to get anywhere towards peace on Bougainville if Australia, or for that matter Ne'}'
Zealand, lays down a blueprint and demands that blueprint be adhered to. At th.e end of the day,
this is a matter that has got to be resolved by the peoples of Bougainville _a_nd Papua Ne'Y
Guinea' (Radio Australia, 1997, November 18).
As at Burnham II, the Reverend Leslie Boseto chaired the negotiations, opening the meeting
on 20 November with a prayer. Although the talks were originally scheduled to last only three
days, the discussions continued until 24 November. As expected, reports from the meeting
revealed few specifics, but there was some suggestion that the talks were quite confrontational
(Regan, T998b: 15). As the delegates entered their fourth day of negotiations, however,
Australian officials said that there was 'an encouraging mood of optimism and growing trust'
between the parties (Reuters News Service, 1997, November 23).
The talks ended on the night of 24 November. The formal document which was produced at
the conclusion of the meeting was titled the Cairns Commitment on Implementation Concerning
the Neutral Regional Truce Monitoring Group, 18-24 November 1997. An agenda for the
leaders' meeting scheduled for January had been confirmed and arrangements for the deployment
of the TMG had been established. It was not intended that Bougainville's future political status
13 These senior officials included Bill Dihm who replaced Larry Hulo as the Secretary of the Department of
Bougainville Affairs in February 1998.
14 The New Zealand government also sent an observer to the talks.
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would be broached at Cairns and the leaders were anxious to avoid discussion of the issue.
Although Miriori acknowledged that '[i]t's a political settlement that we are looking at there's no
doubt about that,' he also said, ' [t ]he political issue is something that needs to be
addressed ... when people are in the right frame of mind.' He maintained that developments such
as a cease-fire and 'resettling people to their villages, giving them the sort of thing they are used
to' would help bring people to this 'right frame of mind' (Roberts, 1997, November 24). The
parties' reluctance to tackle the political issue was no doubt reinforced by statements made by
each side which emphasised their diametrically opposed positions. While the Cairns talks were
in session, Igara said that the PNG government had not altered its longstanding position that
Bougainville was an integral part of PNG and would remain so. 'That,' he commented 'is the
position of successive Papua New Guinean governments and this peace process does not change
that at all.' His comments were made in response to a warning by Sam Kauona that the BRA
would resume the war on Bougainville Island unless a referendum on independence was held
(Roberts, 1997, November 24). Nevertheless, BRA-BIG leaders emerged from the talks
encouraged about prospects for peace. Moses Havini told media that although there was 'always
a possibility of things coming to a halt,' his delegation was 'positive and very optimistic.' He
said rebel forces would consider disarming but not until PNGDF soldiers were withdrawn from
Bougainville (Roberts, 1997, November 25).
The Deployment of the Truce Monitoring Group - November 1997
In the light of the Burnham Declaration's recommendation that the PNG government invite a

neutral truce monitoring group to Bougainville, preparations began to be made in case New
Zealand was asked to lead the group. In August, senior MFAT and NZDF personnel began
preliminary planning. In late October, Australia and New Zealand formed a delegation of senior
members of the Australian and New Zealand defence forces and senior DFAT and MFAT
personnel to send to PNG to assess the technical requirements for a truce monitoring operation.
After initial meetings in Australia, the group flew to Port Moresby where it met with national
government officials. Subsequently, it travelled to Bougainville where it conducted a series of
consultations with the BTG, the BRA-BIG and Resistance to discuss the composition and
leadership of the truce monitoring group as well as other important issues including the question
of whether the monitors would be armed. From these meetings, a general consensus emerged that
the TMG should be unarmed and led by New Zealand. There was also support for the
participation of smaller Pacific Island nations. Finally, although Australian involvement in the
peace monitoring force encountered some initial resistance, it was eventually agreed that
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Australians could be involved in logistics provided their personnel were confined to a logistics
support base at Loloho. 15

On 17 November, it was publicly announced that New Zealand would lead a 150 strong Truce
Monitoring Group (TMG) in Bougainville. An advance party of New Zealand and Australian
military personnel arrived in Buka on 20 November. On 5 December, the legal framework for the
deployment of the TMG was finalised with the signing of an agreement by PNG, Australia, Fiji,
New Zealand and Vanuatu. 16 The main body of truce monitors, including soldiers from Fiji and
Vanuatu, reached the island in early December. The TMG established its first bases or 'team
sites' at Buka and Arawa. Later, additional team sites were added at Buin, Tonu and Wakunai. 17
According to the TMG mandate, the monitors were to remain on the island until 30 January
1998.
Contribution of the TMG-PMG to the Peace Process

From their arrival, the monitors played a vital role in the dissemination of information abol}t
the peace process to the general Bougainvillean population. Following their vjsits to Burnham,
Bougainvillean leaders made efforts to inform the people about what was agreed to at Burnham
and alert them to the arrival of the TMG. They were, however, hindered in these tasks by a lack
of communications equipment and transport, terrible roads and the remoteness of some village
communities. In order to assist Bougainvillean leaders to educate their people about the peace
process, members from all team sites visited the villages within their regions. Through these sorts
of contacts, the monitors formed good relationships with Bougainvillean communities. The
monitors also published a weekly newsletter entitled Nius Blong Peace in which peace related
developments were published. With the aid of their Iroquois helicopters, the TMG was able to
transport leaders to various peace meetings on the island. In the early stages_ of the peace
process, the TMG also facilitated communication between the Bougainvillean factions by
carrying messages between them. The presence of the TMG and its successor force, the PMG
'has helped create the conditions necessary for building confidence and trust among the parties'
15 As time passed, Bougainvilleans agreed to allow, and became progressively more receptive to, the presence of
Australian personnel in their communities.
16 The Agreement between PNG, Australia, Fiji, New Zealand and Vanuatu Concerning the Neutral Truce
Monitoring Group for Bougainville was of treaty status and was later modified by a protocol signed on 29 April
1998. This acknowledged the change from a truce to a cease-fire. At this time, the Truce Monitoring Group was
renamed the Peace Monitoring Group (PMG).
17 In early January 1998, McKinnon visited several TMG team sites as part of a trip to Port Moresby and
Bougainville. On his two-day tour ofBougainville, McKinnon was 'praised, embraced, applauded and showered with
flowers' by ordinary Bougainvilleans grateful for New Zealand's decision to facilitate peace (Norquay, 1998, January
12: p.2).
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(JSCFADT, 1999: 105). According to the JSCFADT Report, the 'key' to the success of the
monitoring group has been the widespread acceptance of its impartiality (1999: 106). In addition,
the report concludes that the fact that the monitors are unarmed has also 'played a role
in ... [their] success ... holding strong symbolic value for the PNGDF, BRA and Resistance groups
who believe they are meeting standards monitored by "foreign warriors" to whom they
endeavour to prove their own professionalism' (1999: 106).
Lincoln - 15-23 January 1998

By late 1997, therefore, a truce had been declared and a group of internationals were in
Bougainville to monitor it. The most crucial issues dividing the parties had not, however, been
addressed. The future political status of Bougainville, the future of development (especially
mining) and the future of the PNG security forces on the island had not yet been discussed. The
leaders' meeting loomed large. It was anticipated that the leaders would formalise a permanent
cease-fire, consider the future of the TMG, and prepare a framework for the discussion of
Bougainville's future political status at this set of talks. Although there were great expectations
for the meeting, however, there was also a widespread recognition among the leaders that it was
likely to be one of a series of meetings.
While in Cairns, the BTG and BIG issued a joint statement expressing their desire that the
leaders' meeting be held in New Zealand (Jane's Defence Weekly, 1997, December 10: p.17).
Shortly before Christmas 1997, McKinnon announced that the meeting would take place at
Lincoln University, just outside Christchurch, from 18 to 23 January 1998. Officials would meet
prior to this, from 15 to 17 January in order to prepare for the talks. As planned, a small
advanced party of Bougainvillean and PNG officials arrived in Christchurch on the fifteenth,
exactly one year after the PNG NSC approved Sandline's proposed Project Contravene.
Australia again assumed responsibility for the transportation of the delegates to and from the
negotiations.

The Participants
Lincoln University hosted approximately 235 delegates during the course of the talks. Prime
Minister Bill Skate invited senior Opposition MPs, as well as most of his Cabinet, to participate
in the PNG government's delegation to the talks. Those senior Opposition MPs invited included
Opposition leader Bernard Narokobi and long time parliamentarian Sir John Kaputin, who was
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appointed leader of the delegation. 18 Senior members of the government in attendance included
the Minister of Foreign Affairs, Roy Yaki, and the Senior Minister for State, Sir Rabbie Namaliu.
Joseph Kabui, Sam Kauona and Martin Miriori headed a BRA-BIG delegation of around 150.
The BTG delegation included prominent leaders like its Premier, Gerard Sinato, and Resistance
commander, Hilary Masiria. Finally, a number of international observers spent time at the talks.
These included the Solomon Islands Prime Minister, Bartholomew Ulufa'alu, the Solomon
Islands Foreign Minister, Patteson Oti; the Australian Foreign Minister, Alexander Downer; and
the Fiji Foreign Minister, Berenado Vunibobo. 19 A United Nations observer was also present.
Monday 19 January
The official welcoming powhiri for the delegates was held on 19 January. At the ceremony,
both Papua New Guinean and Bougainvillean speakers expressed their optimism that the talks
would be productive. Skate exhorted the delegates to formalise the truce agreed to at Burnham IL
He emphasised, however, that a cease-fire was only a beginning and said Bougainville also needed
a commitment to redevelopment and renewed prosperity (Radio New Zealand International,
1998, January 19). After the ceremony, Sinato said that a permanent cease-fire and the
demilitarisation of Bougainville would _be given priority at the negotiation table. Until there was
peace on the island, he said, Bougainville's political future could not be decided (Dunbar, 1998,
January 20). Comments by several leaders on their arrival at Lincoln, illustrated, however, that
reaching a compromise on the future political status ofBougainville would be difficult.. The PNG
Prime Minister emphasised his commitment to 'a united country' whereas some Bougainvillean
leaders littered their statements with references to 'freedom' (New Zealand Herald, 1998,
January 23).
Tuesday 20 January
After lengthy discussions in the university's Memorial Hall, the Solomon Islands Prime
Minister, Bartholomew Ulufa'alu, who chaired the negotiations, told media that the talks had
been 'exploratory and wide-ranging' and that the desire for peace was 'easily pre-eminent'
(Kaniniba, 1998, January 21). As the first day concluded, Skate reiterated his appeal that the
18

Not all of those invited to join the PNG delegation chose, however, to accompany Skate to Lincoln. East Sepik
Governor Sir Michael Somare, Central Province Governor Ted Diro, and Pangu Pati leader Chris Haiveta decided not
to attend, citing the government's 'unclear policy approach' to the talks (Radio New Zealand International, 1998,
January 19). The Pangu Pati demanded a deferral of the talks to allow for 'more meaningful and informed discussions
and firm resolutions by all national leaders involved' and Haiveta went on to criticise Skate's decision not to lead the
delegation (Post-Courier, 1998, January 20).
19
Vunibobo and Oti are no longer the foreign ministers of their respective states.
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delegates agree to a formal cease-fire (Radio Australia, 1998, January 20). A formal cease-fire, he
argued, was the only way to convince ordinary Bougainvilleans that the leaders were committed
to peace (Advertiser [Adelaide], 1998, January 21). 20

Wednesday 21 January

On the second day of the official talks, the PNG media reported that differences between the
Bougainvillean parties had 'surfaced.' These differences were, however, hardly new. While Kabui
and the BRA-BIG remained firmly committed to independence, the four Bougainvillean MPs
registered their opposition to secession. Kabui apparently urged the national government not to
use these differences to 'divide and rule' (Post-Courier, 1998, January 21). The national
government was not, however, interested in pursuing any course of action which might have
alienated one or more of the parties. Instead, Skate held an unscheduled press conference on
Wednesday afternoon, at which he announced his government's intention to lift the ban on
Bougainvilleans applying for passports. In addition, he advised the media that the government
would abolish the bounty placed on the heads of militant secessionists by the previous
administration. The bounty was not a measure supported by his government, he said. 'What is
the point of trying to kill your enemies by putting on a price? That is not going to help the peace
process at all. By lifting that we want to see that there is a smooth flow of negotiations to
achieve everlasting peace' (Taylor, 1998, January 22: p.3). 21 Finally, Skate announced that
Bougainvilleans living in exile overseas, including prominent BIG campaigner, Martin Miriori,
would be allowed to return to Bougainville and revealed that his government was considering an
amnesty for those involved in the crisis.
Thursday 22 January

On 22 January, the delegates discussed the possibility of a two week extension-to the term of
the TMG. The TMG's term was due to expire on 30 January, leaving the parties very little time
to make arrangements for a successor force. The main issue of contention, however, was the
withdrawal of the PNG security forces. Although all parties were in favour of a permanent
cease-fire, the BRA-BIG declared that it would not sign a cease-fire agreement until such time as
20

As the talks progressed, other announcements were made. At a meeting with Bill Skate, for example, Jenny
Shipley told the PNG Prime Minister that among the other forms of assistance it planned to extend to Bougainville
and PNG, New Zealand wished to aid PNG in rehabilitating the youth of Bougainville. Accordingly, during the
middle months of 1999, 19 young Bougainvilleans spent three months at Burnham Military Camp where they were
taught practical skills in conjunction with a local high school to enable them to contribute to the restoration effort
in Bougainville.
21
The bounty was K250 000 dead or alive for some rebel leaders (Field, 1998b: 17).
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the PNG government agreed to withdraw its security forces completely from Bougainville. Kabui
said it was imperative that this withdrawal be completed within a specified time frame, and that
disarmament on the island could only be considered once the issue of the withdrawal of the PNG
security forces had been settled (Radio Australia, 1998, January 22).
Despite these complications, Kaputin told media toward the end of the day that officials had
concluded a document for all parties to examine and Kabui said he was 'cautiously optimistic'
that agreement would be reached in time for the talks to end on schedule the following day. All
the agenda items confirmed in the Cairns Commitment, he said, had 'been looked at and debated
comprehensively' while the withdrawal of the PNG security forces was being 'hotly debated.'
'It's been tough.i"iegotiations,' he commented, '[b]ut I think that one thing that has stood out
clearly is the frankness, openness, [and] willingness to listen to one another' (Niesi, 1998,
January 23 ).
Also on 22 January, the Australian Foreign Minister, Alexander Downer, visited Christchurch
where he met his counterpart, Don McKinnon, for their six monthly bilater,al talks. n The.
ministers used a joint press conference after their meeting to rebut a number of
f9._edia
reports
::r.:,:..._.
•:.:..:::which claimed that Bougainville had been at the heart of a series of disputes between Au~Jralia
and New Zealand. Each emphasised that goodwill and cooperation had characte;~e_d th~ two
countries' efforts to support the Bougainville peace process. Downer said he b~lieved that co:operation between Australia and New Zealand had reached historic levels, while McKinnon said
·->-~

he considered the TMG an example of 'the best of the ANZAC spirit at work' (Dunbar, 1998,
January 23: p.2).
The extent to which New Zealand's role in the peace process caused friction between
Australia and New Zealand has, however, been hotly debated. In July 1997, a report leaked from
the Australian Office of National Assessments expressed pique that New Zealand had 'failed to
consult on its attempts to broker a peace deal for Bougainville' (?ress [Christchurch], July 22,
1997: p.11). 23 In particular, it was suggested that.some Australian officials were angered by New
Zealand's decision to initiate direct contact with the BRA in early 1997 (Woodley, January 15,
1998: p.1; Field, 1998a: 10). Later, there was suggestion that arrangements for the establishment
of the TMG had also caused tension between the two countries (Woodley, January 15, 1998:
22

During his trip to Christchurch, Downer also met with some of the delegates and announced Australia's intention
to commit A$130 million to reconstruction in Bougainville over the following five years (Dunbar, 1998, January
24: p.12).
23
The document was not an official expression of Australian government policy (Press [Christchurch], 1997,
September 30).

207

Chapter Seven: Burnham-Lincoln 1997-1999: Optimism?

p.1 ). 24 Nevertheless, DFAT later stressed that Australia had consulted closely with New Zealand
prior to Burnham I and strongly supported the New Zealand initiative (JSCFADT, 1999: 89).
As illustrated by the comments above, McKinnon and Downer have also consistently played
down any suggestions of friction at the political level. McKinnon told the author, however, that
'there were certain times when it was clear that the advice going to Australian ministers was not
at all helpful' (McKinnon interview: 2000, February 18 and 21). Furthermore, Regan believes
that '[t]here were ... various ways in which trans-Tasman rivalries had their impact on the peace
process. At times petty rivalry and personal tensions had their part to play in the way things
were done on both sides of the Tasman. The effects were not always positive' (1999: 563).
Friday 23 January

The negotiations were scheduled to end on 23 January and it was intended that a communique
would be released about 9am. Although a permanent cease-fire had been agreed to in principle,
however, the expected announcement of an agreement was delayed by other unresolved
differences between the delegations. As regional dignitaries, including Downer and McKinnon,
gathered for the ceremony, the PNG government delegation debated several unresolved matters
with hardline Bougainvilleans throughout the morning. The first issue was the procedure for
withdrawing PNG troops from Bougainville. The BRA had demanded this be immediate, a
request the PNG government was reluctant to accede to. The second concerned the disposal of
militant weapons. The BRA-BIG wanted these stored rather than destroyed. In addition,
Bougainvilleans wanted included in the communique a role for the United Nations in any future
peace monitoring operation on the island. As detailed below, some agreement on these issues was
eventually found.
The Lincoln Agreement on Peace, Security and Development on Bougainville

Under the terms of the Lincoln Agreement on Peace, Security and Development on
Bougainville, the parties agreed to work together for peace and reconciliation. 25 Most important,
they agreed to extend the truce until 30 April 1998 at which time a permanent and irrevocable
cease-fire would take effect in Bougainville. According to the document, arrangements for the
deployment of a successor force to the TMG were also to be completed by 30 April. The PNG
24

This tension was not only at the political level. NZDF personnel remember that within the early TMG senior
New Zealand and Australian monitors had different ideas about the role of the monitoring group (Confidential
interview: 1999, August 19c; Confidential interview: 1999, July 21a; Confidential interview: 1999, July 20a)
25
See Appendix G for a copy of the actual text of the Lincoln agreement.
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government agreed to ask the United Nations to endorse the document and to send observers to
monitor the peace arrangements. The Lincoln agreement also outlined the mandate of the
successor to the TMG. A number of pledges were made with regard to the disposal of arms and
ammunition. The parties agreed, for example, not to manufacture or distribute weapons and
ammunition and to cooperate in accordance with the law in reporting and preventing their use.
They also agreed to cooperate with the successor to the TMG in recording, locating and
arranging the disposal of all weapons. It was agreed that PNGDF soldiers would be withdrawn
from Bougainville 'subject to restoration of civil authority.' The parties committed themselves to
re-establishing the village court system and restoring a civilian police force. The PNG
government also confirmed the removal of bounties and agreed to 'facilitate the· free and
unhindered movement of Bougainvilleans into, within and out of Papua New Guinea.' On the
. question of amnesty and pardon, PNG agreed to 'grant amnesty to persons involved in crisisrelated activities on all sides' and 'recommend pardons to persons convicted of crisis-related
offences.' The parties agreed to cooperate in restoring and developing the island. PNG agreed to
seek international help in rebuilding.
The future political status of Bougainville is the most controversial of all the issues which
divide the parties. It is not surprising, therefore, that they agreed to defer consideration of this
question until further meetings to be held before the end of June 1998. The parties did agree,
however, to free and democratic elections in Bougainville to elect a Bougainville Reconciliati9n
Government (BRG) before the end of 1998. It was envisaged that representatives of the BTG,
BRA-BIG and other groups would work together within this single institution to negotiate
Bougainville's future political status with the PNG government. In this way, pressure for
substantive progress on the political issue was sustained. The issue of mining was not directly
referred to in the agreement. There was a recognition that at that stage in the peace process
consensus about the future of mining on the island was extremely improbable. It was, therefore,
acknowledged that discussion of the issue would, at the very least, be an inefficient use of time,
if not a real risk to what had already been achieved.

In the afternoon, the delegates crowded the Memorial Hall for the signing of the Lincoln

agreement. The hall erupted in applause when Ulufa'alu declared that the vote to adopt the
agreement had been carried unanimously. Skate declared that the 'historic' agreement would 'set
the pace for peace' and promised his government's continued commitment to the peace process.
In an open letter to the people of Bougainville and PNG, Skate publicly apologised for the pain
and suffering experienced by those involved in the Bougainville war and called for understanding

209

Chapter Seven: Burnham-Lincoln 1997-1999: Optimism?

and forgiveness (Field, 1998b: 17; Radio Australia, 1998, January 26). Kabui welcomed the
agreement and thanked New Zealand for its decision to aid the parties to restart peace talks in
1997. 'In Bougainville people are once again smiling' he said, '[t]he fear that has surrounded
them in the last nine years of war .. .is gradually disappearing .... People are once again experiencing
freedom of movement, freedom of association ... normal day to day living.' On a more sobering
note, Kaputin appealed to regional states to recognise that there was still a 'huge job ahead'
(New Zealand Press Association, 1998, January 23).
Canberra - March 1998

After the signing of the Lincoln agreement, a much smaller meeting was held in Canberra in
March 1998. This meeting allowed the parties to discuss further the details of the permanent
cease-fire, including the level of external involvement in the peace monitoring process.
Arawa - April 1998

The peace process passed an important milestone in April 1998. On the last day of that
month, the parties gathered to sign the permanent cease-fire into existence. Typically,
negotiations on the exact wording of the agreement continued well into the early hours of the
morning that the document was due to be signed. These last minute negotiations, which were
held in the Australian navy vessel, HMAS Tobruk anchored off Bougainville, focused on the
resolution of several new issues of concern raised by the BRA-BIG. In particular, the BRA-BIG
wanted the military call out under which the PNGDF had operated in Bougainville frollJ. 1989
cancelled and Arawa and Loloho demilitarised. They also demanded the freeing of Bougainvillean
'political prisoners' held in PNG jails. The situation was further complicated when Resistance
leader Hilary Masiria became ill on board the Tobruk and subsequently had his appendix
removed by Australian doctors.

The Arawa Cease-fire Agreement

Nevertheless, later that day a group of international dignitaries joined several thousand
Bougainvilleans in Arawa's Independence Oval for the signing ceremony. 26 The April 1998
Cease-fire Agreement established the terms of the 'irrevocable cease-fire' and set out the formal
26

These dignitaries included the Solomon Islands Prime Minister and the Foreign Ministers of New Zealand,
Australia, the Solomon Islands, Fiji and Vanuatu. They were joined by three representatives of the United Nations.

Chapter Seven: Burnham-Lincoln 1997-1999: Optimism?

210

mandate for the PMG. 27 It was agreed that United Nations endorsement for the PMG would be
sought and that a United Nations observer mission would be invited to Bougainville. It was
decided that a Peace Process Consultative Committee (PPCC) would be established as a
mechanism for consultation among the parties. Lastly, it was agreed that the Special State
Negotiator would raise with the PNG government the BRA-BIG's demands that the
constitutional call-out under which the PNGDF operated in Bougainville be rescinded and that
Arawa be made a neutral zone. 28

The implementation of the cease-fire saw New Zealand relinquish the leadership of the
monitoring group to Australia and reduce the number of New Zealanders within the group. These
changes were largely due to New Zealand's inability to make, for a prolonged period, the sort of
financial commitment required by the lead nation in the monitoring operation. Initially, the
transfer of the leadership prompted some Bougainvillean hostility. Some of this ill-feeling was
encouraged by the circulation of several fantastic rumours. It was alleged, for example, that the
PMG was a cover for new mineral exploration. Others were convinced that the PMG's real
agenda was the gathering of intelligence for the Australian government (JSCFADT, 1999: 105).
For the most part, however, the change in leadership was largely accepted and proceeded
uneventfully.

The peace process slowed in the wake of the Arawa agreement as the BRA-BIG refused to
participate in the PPCC, or in negotiations about the future political status of Bougainville, until
its demands for the rescission of the call out order and the creation of an Arawa neutral zone
were addressed. 29 On 20 August, these issues were resolved when Skate announced that his
Cabinet had decided to rescind the call-out order (Gare, 1998, August 21). 30 Later that month, the
PNGDF relocated its troops from Arawa to Loloho, opening the way for the creation of an
Arawa demilitarised zone (Togarewa, 1998, August 31).
27

For a copy of the actual text of the Arawa Cease-fire Agreement see Appendix H.
A process for the resolution of the question of Bougainvillean political prisoners was not agreed upon at this
time.
29
The Arawa Cease-fire Agreement stated that the first meeting of the PPCC would take place within seven days of
the 'implementation' of clause 11. Clause 11 reads as follows: 'The Special State Negotiator will raise with the
Government of Papua New Guinea, within 7 days of the signing of annex 1 to the Lincoln Agreement the
following: i) recognition by all parties of the township of Arawa as a demilitarised neutral zone; and ii) rescinding of
the call-out order to consolidate the ceasefire.' The first PPCC meeting was held in late August 1998 but was not
well attended (Post-Courier, 1998, August 28). The loss in momentum in mid 1998 was also due, in part, to
political manoeuvring within Parliament and a national disaster, in the form of the Aitape tidal wave of July, both
of which diverted the national government's attention from the peace process (Kerr, 1999: 61).
30
In the wake of Cabinet's decision to rescind the call-out order, the PNGDF returned to its ordinary constitutional
role as performed elsewhere in PNG. Of those 1000 PNGDF personnel on the island in 1997, only 300 remained by
early 1999 (JSCFADT, 1999: 95).
28
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Buin - August 1998

A meeting of Bougainvilleans known as the 'Pan Bougainville Leaders' Congress' took place
in Buin, in southern Bougainville, from 20 to 22 August, following concerns about the loss of
momentum in the peace process which occurred after 30 April. It was hoped that the meeting
would provide an opportunity for the Bougainvillean leaders to explore areas of consensus and
recover some of the unity lost since the New Zealand meetings, prior to planned negotiations
with representatives of the PNG government. Attendees included representatives of the BTG,
the BRA-BIG, the Resistance, and women's groups as well as traditional chiefs from throughout
Bougainville.31 It was estimated that over one thousand ordinary Bougainvilleans also attended.
Solomon Islands Home Affairs Minister and chairman of the Solomon Islands Bougainville Peace
Committee, the Reverend Leslie Boseto chaired the meeting. After two days of vigorous debate,
23 leaders signed the Buin Declaration of the Pan-Bougainville Leaders' Congress. The
signatories included representatives of the chiefs of central, south and north Bougainville, and
Theresa Jaintong and Josephine Kauona, who signed on behalf of the women of Bougainville.
Representatives of the PNG government and the BTG observed the declaration but did not sign
it, later distancing themselves from it as allegedly 'unrepresentative' (Kepson, 1998, October
27).
The Buin Declaration of the Pan-Bougainville Leaders' Congress

The Buin Declaration reaffirmed the commitment of the people of Bougainville to the
Burnham Declaration, and the Lincoln and Arawa agreements. 32 It stated that the people of
Bougainville were united in their aspiration for an independent Bougainvillean state but that they
were agreed that efforts to achieve independence should be pursued only through peaceful
means. The signatories called on Bougainvillean leaders to raise the issue of Bougainville's self
determination at the next round of all party negotiations. They reaffirmed the necessity for the
establishment of the BRG by the end of 1998.

31

The BTG was led by Gerard Sinato, the BRA-BIG by Sam Kauona and Joseph Kabui, and the Resistance by Jacob
Naisy.
32
See Appendix I for a copy of the actual text of the Buin declaration.
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The Bougainville Reconciliation Government (BRG)
Although the issues of the neutral zone and call out order were resolved in August 1998,
negotiations to determine the future political status of Bougainville were further delayed by
complications surrounding the establishment of the BRG. The establishment of the BRG was
particularly controversial because it entailed an inevitable reduction in the positions of power
available in Bougainville. The BTG, the BRA-BIG and Resistance groups all feared that their
interests would be accorded low priority if the BRG became a body dominated by another
faction. There was also suspicion among 'moderate' Bougainvilleans that BTG leaders were
increasing their cooperation with the BRA-BIG leadership in order to further their own political
aspirations. This led to even greater concern that the interests of 'moderate' Bougainvilleans
would not be fairly represented within the BRG. In particular, it was feared that proposals for
various forms of autonomy would be disregarded in the clamour for independence (Regan, 1999:
575).

The establishment of the BRG was slowed not just by political wrangling between the various
Bougainvillean parties but by complications in the organisation of suitable constitutional
provisions for this body. From late August until late December 1998, discussions concerning the
establishment of the BRG became entangled in arguments concerning the operation of the new
and old organic laws on provincial government. As detailed in chapter three, when in 1995, the
new organic law replaced the old organic law, special constitutional arrangements were made to
allow the old organic law to remain in operation in Bougainville. These special constitutional
provisions were, however, due to expire on 31 December 1998. Consequently, a new set of
special constitutional amendments was required in order to prevent the automatic application of
the new organic law in Bougainville from 1 January 1999. These amendments were important
because if the new organic law were applied in Bougainville there would be in place no suitable
constitutional arrangements under which the BRG might be formed. It was accepted that the
BRG could not be established under the new organic law because this law diminished provincial
control, whereas even moderate Bougainvillean leaders aspired to a much higher form of
autonomy.

In an attempt to begin the process by which the old organic law could be prevented from
elapsing, therefore, the National Minister for Provincial Affairs published in the PNG National

Gazette, in August 1998, a number of proposed amendments to the old organic law and to the
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PNG Constitution. 33 The posting of the amendments, however, raised concerns. In particular,
there was anger that these had been published without what was deemed 'proper consultation'
(Kepson, 1998, August 19). The parliamentary Opposition felt that the lack of consultation
which preceded the publication of the amendments was contrary to the 'bi-partisan' approach
on Bougainville that the government had initiated prior to the Lincoln negotiations. Of the
Opposition MPs, it was John Momis for whom the proposed constitutional amendments held
the most significance. Momis knew that should the new organic law come into effect in January
1999, Bougainville would be required to establish a new provincial assembly of which he would
automatically be appointed governor. The three other Bougainvillean MPs also saw advantages
in the operation of the new organic law. In particular, they believed it would increase the
influence they would be able to wield in the provincial government. 34 A more influential role for
MPs in provincial government was particularly favoured by those who worried that the BRG
might become a body dominated by the BRA-BIG (Regan, 1999: 577).

Concern about the proposed amendments was not limited to those in favour of the operation
of the new organic law. The BRA-BIG expressed concern that even the old organic law might
prove too rigid a framework for the creation and operation of the BRG. Nevertheless, after long
discussions with the BTG, the BRA-BIG accepted that the old organic law was flexible enough
to allow the formation of a BRG which had many powers additional to those of the BTG. BRABIG leaders did, however, emphasise that during the negotiations on Bougainville's future
political status they would pursue more agreeable arrangements (Kepson, 1998, October 12).

During October and November, Momis and those who supported him were involved in
discussions with other Bougainvillean groups. From these meetings, they secured the consent of
the other Bougainvillean factions and the national government for an additional set of
constitutional amendments. These would give the Bougainvillean MPs a greater role in the
provincial government (Post-Courier, 1998, November 13). 35 Like the first set of-amendments,
though, this second set had to be voted on twice with an interval of two months between votes,
meaning they would not be passed before February 1999. It was decided, therefore, that the
BTG would continue to operate until all amendments had been passed.
33

Under the PNG Constitution, organic laws are highly entrenched. Any proposed amendment to them must be
published in the National Gazette not less than one month prior to its introduction to Parliament. Parliament is
required to vote on the amendment twice. These votes must be two months apart and must be won by a special
majority (usually two thirds but sometimes three quarters of the Parliament must be in favour) in order to pass.
34
Momis and his fellow MPs, Michael Laimo and Michael Ogio, had previously worked to expand their limited role
in the BTG. Under the 1977 organic law, they were permitted to participate in debates in this provincial legislature
but were not allowed to vote or to become holders of executive office.
35
They would, for example, be able to accept executive positions.
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BRA-BIG leaders were, however, unwilling to delay the creation of the BRG beyond
December 1998, the deadline agreed to at Lincoln. They suggested that the BRG could be set up
informally, as a 'constituent assembly,' and be later given formal recognition once the required
constitutional amendments had been passed. In early December, the parties were beginning to
discuss such an option when another development further complicated the process.
The Failure of the Proposed Constitutional Amendments

Although the first vote on the original set of amendments was passed on 1 October, in early
December the second vote on those amendments was defeated as the absolute majority required
to approve the amendments could not be found because most Opposition MPs chose not to
attend Parliament (National, 1998, December 3). 36 In the wake of the Opposition boycott, Skate
adjourned Parliament until 13 July 1999, and despite pressure from New Zealand and Australia,
would not reverse his decision so that another vote on the amendments could be held (Barker,
1998, December 4). The operation of the new organic law from 1 January 1999 appeared
inevitable.
Although Momis was pleased at the prospect, it is unlikely that he envisaged the new organic
law operating in Bougainville for an extended period. Throughout the Bougainville war, Momis
had been a strong advocate of a high form of autonomy for Bougainville. 37 It appears that he
favoured the operation of the new organic law for a limited period during which he would have
the power to mold the BRG into a body which fairly represented the interests of both the BRABIG and other more moderate Bougainvillean factions (Regan, 1999: 579). In his enthusiasm for
the operation of the new organic law, Momis was opposed, however, by most Bougainvillean
groups. Tney were worried primarily about the prospect of reduced provincial autonomy under
the new law. As Regan explains, 'Reduced autonomy was evident in provisions on structures,
powers and funding. In relation to structures, for example, there was no provision for an elected
The Opposition's reasons for boycotting Parliament are not entirely clear. Their decision to do so was not,
however, due to any opposition to the passing of the amendments themselves. Prior to the vote, on 27 November,
the Post-Courier reported that there had been suggestions that the Opposition would boycott the Bougainville vote
as a mark of protest against the government's rushing of the controversial 1999 Budget through Parliament without
amendments or much debate (Post-Courier, 1998, November 27). After the vote, it was suggested that the
Opposition boycott was an attempt to keep Parliament sitting through January at which time Skate would be
vulnerable to a no-confidence motion (Barker, 1998, December 4).
37 Momis was one of the leaders at the forefront of Bougainville's 1975 push for independence. By the mid 1990s,
he had, however, changed his opinions about the merits of independence for Bougainville. At the Buin PanBougainvillean Leaders Meeting in August 1998 he told attendees that independence for Bougainville was unrealistic
and that Bougainvillean leaders should be preparing to negotiate 'autonomous arrangements' for Bougainville
(Togarewa, 1998, September 1). His comments were not well received by BRA-BIG leaders (Post-Courier, 1998,
September 17).

36
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provincial government. Instead, the provincial_ assembly comprised the national MPs and the
heads oflocal government in a province, all holding provincial level office ex officio' (1999: 579).
In the wake of the failure of the amendments to pass, a meeting of BTG, BRA-BIG and
Resistance leaders was held in Arawa. After this, these leaders declared their opposition to the
operation of the new organic law and announced their intention to proceed with the
establishment of the BRG by the end of December, even if this meant doing so outside the PNG
Constitution (Kepson, 1998, December 10). Such a development was, however, prevented after
a series of meetings in mid-December between the BTG, the BRA-BIG the Resistance and the
',/

,'

national government.
Under the 'Draft Basic Agreement' concluded by the parties at these meetings, Bougainvillean
groups conceded that, in the wake of the failed amendments, they could not realise the creation
of a democratically elected BRG with complete government authority. 38 Instead, they accepted
the compromise suggested by the national government. This would involve the suspension by
- the national government of the Bougainville provincial government as soon as it came into effect
· on 1 January 1999. The national government would then assume the powers of the provincial
· government but exercise these only on the advice of a body representative of Bougainvilleans. It
was agreed that this body would be created by Bougainvilleans according to their own
procedures. As Regan notes:
The arrangements set up in accordance with the draft Basic Agreement ensured that the Papua New
Guinea constitutional framework continued to be respected for the time being. This was a major
concession for the BIG and BRA leaders who had been so interested in stepping outside the
constitutional framework. They accepted the arrangements with reluctance, on the basis they had
interim status only. They would only operate until longer term arrangements for the BRG were agreed
as part of the negotiation of the future political status ofBougainviile. (Regan, 1999: 581)

As planned, the national government suspended the Bougainville provincial government on 1
January 1999. All the powers of that government were made the responsibility of the NEC
which subsequently passed them to the Minister for Bougainville Affairs, Sam Akoitai, to
execute (Togarewa and Kepson, 1999, January 4).
The Bougainville Constituent Assembly and Bougainville People's Congress

In the wake of these developments, the Bougainvillean parties began to make arrangements for
a body that would advise Akoitai in the exercise of the powers of the suspended Bougainville
provincial government. To this end, a meeting involving representatives of the major
Bougainvillean factions was hurriedly convened in Arawa in late December where a constitution
38

See JSCFADT (1999: 216-231) for a copy of the Draft Basic Agreement.
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for the BRG was formulated (Kepson, 1998, December 23). According to this, the BRG would
be created in phases. First, a Bougainville Constituent Assembly (BCA) would be established.
This body would include nominated members from all Bougainvillean parties and a number of
interest groups. It would advise the national government while arrangements were made for the
creation of a Bougainville People's Congress (BPC). The congress was to be a body made up of
mostly elected members, although its constitution was later amended to allow for the nomination
of members from a large number of groups, including women's organisations, Francis Ona's
supporters, the churches, the Resistance, the BTG and the BRA-BIG.
As a result of the way the BCA and the BPC were arranged under the Draft Basic Agreement,
neither was a governmental body. They were unable to draw legal authority from the PNG
Constitution. The PNG government regarded them as informal advisory bodies designed to aid
the national government to exercise the powers of the suspended provincial government. The
majority of Bougainvillean leaders were unhappy about the dearth of formal governmental
authority enjoyed by these bodies. They were, however, prepared to tolerate these arrangeme.q,.ts
,.

-s:;

because it was expected that the impending negotiations on Bougainville's political future wou.ld

.

lead to the election of a new body with comprehensive governmental
authority. Moreover,
it was .
..
..
~

believed that the BCA and BPC we.re the legitimate bodies which would consult with tp.e
national government on all matters pertaining to the peace process. It was, for example, assumed
that the BPC would be the body with which the national government would negotiate
Bougainville's future political status.
Momis and Efforts to Dismantle the Interim Arrangements

Not all Bougainvilleans were in favour of the suspension of the Bougainville provin,.ci~l
government and the creation of the BRG, notably John Momis. The suspension d~prived him of
his chance to become Governor of Bougainville and, as he saw it, his opportunity to protect the
interests of 'moderates' vis a vis the BRA-BIG. As Regan explains:
[I]n his disappointment about losing what he saw as his opportunity to make the peace process more
inclusive, Momis interpreted the new arrangements as a deliberate effort to exclude him and other
'moderate' leadership from power. He also saw the suspension of the Provincial Government and the
associated arrangements as personal - directed towards preventing him from playing a positive role. In
part this interpretation [was] due to long-standing personal differences he had with both Kabui and
Akoitai. In any event those personal differences were now exacerbated, adding a new level of
complexity to the politics of the peace process (1999: 583).
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The Buka Divide

In the early months of 1999, Momis launched a series of court cases in an attempt to have the
suspension of the provincial government overturned. Those who encouraged him were mainly
individuals who were concerned about the prospect of a BRA-BIG controlled government.
Momis's most passionate supporters in this regard were Bukan leaders, many of whom were
members of the Leitana Council of Elders. The Leitana Council of Elders was established by
BTG legislation from 1997 as the local government body for Buka. 39 From late 1998, Leitana
leaders became suspicious that the Draft Basic Agreement and moves to suspend the new organic
law would be detrimental to their interests.40 In January 1999, they announced their support for
Momis's governorship and declared their desire that_ Buka remain part of PNG should
Bougainville Island win its independence (Radio Australia, 1999, January 28). Momis received
additional support from influential members of the Resistance, a number of whom were Bukan.

In the first few months of 1999, there was some anxiety that arguments between Momis and
his supporters and those in favour of the BRG might develop into a more general ethnic conflict
between Bukans and mainland Bougainvilleans. Fortunately, the violence feared did not develop.
There were a number of reasons for this. First, some Bukan leaders publicly disagreed with the
Leitana Council's approach to the peace process. Second, from its inception, the BCA worked
hard to be conciliatory and inclusive, offering, for example, to meet with Momis and members of
the Leitana Council of Elders. Although Momis declined to accept these invitations, preferring
instead to proceed with his court actions, they illustrated to other Bukans the sincerity of the
BCA's efforts at conciliation. Efforts by the United Nations observer mission and the PMG to
facilitate communication were also important in curbing tension (Regan, 1999: 585).

Nevertheless, the early months of 1999 passed without a solution to the conflict at the heart
of the discord. This was particularly worrisome because it appeared as if the elections to the
BPC would proceed despite continuing opposition. On 9 March, for example, the chairman of
the Leitana Council of Elders, Joel Banam, indicated that Bukans would boycott the BPC
election (Post-Courier, 1999, March 10). A number of attempts were made to convene a meeting
As discussed in chapter six, the Council Of Elders system was developed by the BTG and was intended to act as
the local government system in the province. It was originally envisaged that Buka would be covered by six small
councils. Buka leaders demanded, however, that only one council be established on Buka. Apparently, they believed
that this would make it easier for them to act as a consolidated unit should they find themselves opposed by a BRABIG controlled government (Regan, 1999: 584).
40 Bukan support for Momis was not unexpected. By 1998, many Bukan leaders feared the possibility of a BRA-BIG
dominated government. They worried that such a government might seek to punish Buka for the pro-PNG stance it
had maintained from mid 1990 or allow further intimidation ofBukans by mainland Bougainvilleans.
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between Bougainvillean leaders but these efforts proved unsuccessful. As a result, some
Bougainvillean leaders began to suggest that another meeting outside Bougainville was necessary.
Although New Zealand initially tried to discourage another overseas meeting, it became obvious
as time progressed that such a meeting was needed to prevent the peace process from stalling.
The New Zealand government offered, therefore, to host Bougainvillean leaders for a fourth time.
Hayes met with the four Bougainvillean MPs to discuss who should be involved and, in late
March, approximately 30 Bougainvillean leaders accepted New Zealand's invitation to
participate in an MF AT arranged 'study tour.' It was envisioned that during the tour the leaders
would be introduced to conflict resolution New Zealand style. It was hoped that Bougainvilleans
might glean some benefit from an introduction to Maori inter-tribal and Maori-F-akeha dispute
resolution processes. The leaders would have the opportunity to listen to and interact with
Maori and other facilitators and talk among themselves in an effort to resolve their differences.
Matakana and Okataina - April 1999

On 14 April 1999, the delegates were met upon their arrival at Whenuapai airbase in Auckland
by Mr McKinnon. They later travelled to Matakana, a small rural island in the Tauranga_,:
Harbour home to approximately 200 Maori people of the Ngai te Rangi iwi. The island~s
Opureora marae played host to the delegates. A marae was chosen as a venue for the group, jn .c,.
part, because of the intimacy it forced upon the delegates. Initially, some of the leaders objected
to the suggestion that they all sleep in the same room as is Maori custom on the marae but
MFAT insisted. New Zealand officials were confident that the casual encounters rendered
unavoidable by such arrangements would help to create a rapport between individuals, and that
this in tum would aid them to resolve some of their differences. The delegates hosted at
Matakana included representatives from women's groups but were mainly political leaders.
Leaders involved included the four Bougainvillean MPs, and representatives from the BRA-BIG,
the BCA, the Leitana Council of Elders and the Resistance. Efforts were made to exclude the
large numbers of technical officers and advisers who had attended the Lincoln negotiations
because it was thought that these individuals tended to impede personal contact between the
leaders.

Matakana

The discussions at Matakana were at times very heated and there was a general reluctance to
compromise. When the delegates were not in formal discussions, they toured the island's
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industries and were shown aspects of Maori culture by the tangata whenua, or local people. The
leaders were also invited to listen to a number of speakers with conflict resolution experience.
Doug Graham, former Minister for Treaty Negotiations was among those who gave a
presentation to the delegates. 41

Bougainvillean leaders were interested in Maori economic development projects and were able
to discuss these with several iwi including Tainui and Ngati Tuwharetoa, to which they were
introduced during their visit. Momis said the visit to the Tainui iwi in the Waikato had been
particularly instructive: 'We learned from the Maori leaders that you don't halt development
until you sort things out,' he said (New Zealand Press Association, 1999, April 15). Other
leaders were also clearly impressed by the Maori example. Joel Banam suggested that Tainui' s
non-violent negotiation of its treaty settlement was something Bougainvillean leaders could learn
from: 'We see the Maori as a very industrious indigenous people .... They have achieved what
they want through sheer hard work, talking and resisting certain authorities, without the use of
guns' (New Zealand Press Association, 1999, April 15).
Okataina

After several days of discussions oil Matakana Island, the leaders were taken to the Okataina
Lodge resort. Located 25 kilometres from Lake Rotorua in the central North Island, the lodge
served as a venue for further negotiations. Former New Zealand Governor-General Sir Paul
Reeves chaired the meetings at Okataina. After two days of discussions, Skate joined the
Bougainvillean delegates. Skate told media that his visit to the talks, which was unexpected by
Bougainvillean leaders, was prompted by a desire to 'encourage them [the leaders] to keep on
working together to further the Bougainville peace process' (Kolma, 1999, April 20). He was
accompanied by the Special State Negotiator, Sir John Kaputin, and several senior officials. Skate
and his party met with the leaders on the evening of 20 April with discussions continuing well
into the early hours of the following morning. Both Skate and Kaputin appealed to the delegates
to compromise (Kolma, 1999, April 22).
On 21 April, Kaputin introduced the leaders to the rudiments of a new draft agreement. This
was studied and debated throughout the day. By the afternoon, they were confident that an
agreement could be reached. Further amendments and additions were made to the draft that
41

In 1995, the New Zealand government established the Office of Treaty Settlements to aid the Minister of Treaty
Settlements to negotiate the settlement of Treaty of Waitangi claims with Maori. The first major claim to be settled
was that of the Tainui tribe.
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evening. Skate, who was due to leave New Zealand, decided instead to remain with his officials at
the talks. He said he was encouraged by the progress made and would stay to ensure the process
received the support and recognition that it was due (Kolma, 1999, April 22).
The Matakana And Okataina Understanding

After a week of vigorous discussions, the leaders signed a new agreement, the Matakana and
Okataina Understanding. 42 On 22 April, the signatories pledged to maintain their commitment to
the letter and spirit of the Lincoln agreement and to continue to comply with the permanent
cease-fire. The agreement entrusted Kaputin with the preparation of a package of proposals on
the powers, functions, structures and status of Bougainville's government. All individuals and
groups in Bougainville would be invited to make written submissions to him to consider as he
prepared his report. The signatories decided that political leaders should meet to discuss the
package 'as soon as possible, and no later than June 30.' They acknowledged the importance of a
united political leadership for Bougainville and declared their commitment to such a goal. The
national government declared it would consider lifting the suspension of the Bougainville
provincial government if this was agreed to by all Bougainville .parties. The parties reaffirmed
their commitment to the Basic Agreement and the requirement therein that the national
government, in the exercise of the powers of the suspended provincial government, act only on
advice broadly representative of the people ofBougainville.
A vague agreement was made that the parties would consult in order to organise themselves
'to participate in achieving a progressive political settlement.' The signatories agreed that the
selection processes for the BPC already begun could continue. Although it was acknowledged
that each party to the peace process had the right to select their leaders for the BPC according to
their own methods, it was also agreed that it would be necessary to hold proper elections 'when
the agreed package for Bougainville comes into effect.' It was agreed that the parties would cooperate to inform and educate the people of Bougainville about their agreement concerning the
elections and would desist from making 'divisive' comments during discussions regarding the
package of proposals to be developed by Kaputin. It was resolved that an exercise to dispose of
all weapons, which would be facilitated by New Zealand with help of the PPCC and monitored
by the current United Nations observers, would begin immediately. The document urged the
PNG Parliament to pay attention to the advice of the people of Bougainville and to cooperate on
a bi-partisan basis when considering issues of importance to Bougainville. The national
42

For a copy of the actual text of the understanding, see Appendix J.
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government agreed to consult 'meaningfully' with the four Bougainvillean MPs. The document
directed the national government to develop proposals for legislation by which an authority to
manage the reconstruction of Bougainville could be established. The document thanked New
Zealand and other regional governments for their contribution to the peace process, but
committed the parties to holding future meetings within PNG. Finally, the signatories reaffirmed
the agreement detailed in the Lincoln and Arawa cease-fire documents for the PPCC to draft a
detailed plan for the phased withdrawal of the PNG security forces from Bougainville subject to
the restoration of civil authority.
The agreement was signed by Kaputin, Sinato, and the four Bougainvillean MPs. Other
signatories included Masiria, Banam and Kabui. On signing the agreement Joel Banam told media:
'The major constraint has been ... the division among the leadership. The key to our way forward
is open and effective communication. That has now been achieved' (Kolma, 1999, April 23). His
comments sparked hope that the rift between the Leitana leaders and the BCA might have been
resolved.
Advances and Controversy in the Wake of the Matakana and Okataina Understanding

The Matakana and Okataina Understanding proved a controversial document. On a positive
note, it appeared to advance the peace process beyond hurdles which had hitherto impeded
progress by securing agreement on three. major issues: first, the need for the four Bougainville
MPs to work together; second, the need to hold talks with the PNG government on
Bougainville's ultimate political status before the end of June 1999; and third, the necessity that
elections to the BPC continue as planned. The document was criticised, however, for its
incompleteness. On the third count, for example, the breakthrough proved fleeting. Because the
delegates failed to raise the issue of John Momis' s court actions during their New Zealand talks,
even as Momis agreed to allow the BPC election to proceed, he continued to seek the reversal of
the suspension of the Bougainville provincial government in court. The main issue of contention
between himself and leaders of the BCA was, therefore, left unresolved. 43
The document also proved divisive. The BRA delegates, including Kauona, and several of the
BIG representatives, refused to sign the understanding. Furthermore, several BIG and former
43

Regan notes that all the controversy surrounding the suspension of the Bougainville provincial government and
Momis 's court challenges had some positive outcomes. During much of the peace process, there was 'a tendency for
many key actors ... to focus heavily on the BRA - and especially "hard-line" BRA elements - and on arrangements
needed to bring them into or keep them involved in the peace process.' Momis's court actions, however, focused
attention on the concerns of moderates (1999: 586).
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BTG leaders subsequently suggested that they had been pressured or even deceived into signing,
a claim which is refuted by others who were involved with the tour (Regan, 1999: 568). Finally,
after encountering intense disapproval on their return to Bougainville from some of those
officials who were not invited to attend the Matakana and Okataina meetings, Kabui and Sinato
attempted to persuade the other signatories to agree to a reconsideration of the four most
contentious clauses. The decision, for example, to allow the Special State Negotiator (clause 2) to
develop a proposal to guide future negotiations on Bougainville's political status was viewed as
undermining the status of the BCA and BPC. According to BRA spokesman Robinson Asitau,
the BRA-BIG was angered that '[t]he power of the people to negotiate, invested in the BCA,
has now been taken away and given wholly to the Papua New Guinea's State negotiator and the
four Bougainville parliamentarians.' (Post-Courier, 1999, April 30). The suggestion in clause 9
that the methods by which the members of the BPC would be chosen wa~ not 'proper' also
drew criticism from Asitau: 'The present BRG elections have now been seriously undermined,
implying that they are no longer proper. .. seriously undermines the power of the people under
their own Bougainville constitution' (Post-Courier, 1999, April 30). The BRA was also
unhappy that in spite of their wish that the United Nations assume a leadership role in the
disposal of weap_ons, this role had been given to New Zealand (clause 12). Moreover, BRA
leaders were unwilling to accept that weapons disposal should, as the understanding dictated,
begin immediately and should no longer be linked to the withdrawal of the PNG security forces
as they demanded. Finally, there was opposition to the provision in clause 14 that an authority
be established by legislation passed in the PNG Parliament to oversee reconstruction in
Bougainville. Such an authority was viewed as incompatible with the widespread desire of
Bougainvilleans for a greater hand in the administration of the North Solomons. 44
Post Matakana and Okataina

Despite this controversy, McKinnon believes that the 'study tour' was valuable. As detailed
in chapter three, the elections for the BPC went ahead peacefully. In addition, although John
Momis was sworn in as Governor ofBougainville in December 1999, conflict between moderates
and secessionists was avoided when Momis and members of the BPC agreed to work together to
negotiate jointly Bougainville's future political status with the PNG government.
Their decision to sign the understanding posed problems too for the Leitana Council of Elders which found itself
caught between its pledge not to oppose the elections and its continued support for Marois. After Matakana, there
was still some uncertainty as to whether Leitana would participate in elections. The Council eventually decided it
would participate following acceptance of their request that the eight Buka representatives be selected by groups of
chiefs rather than by direct election. It was somewhat ironic then, that the majority of those selected by the chiefs
were moderate leaders largely unconnected with the Leitana Council. Ultimately, therefore, the Council was
somewhat sidelined.
41
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III. OPTIMISM ABOUT REACHING A MUTUALLY ACCEPTABLE
AGREEMENT?

The description of the Burnham-Lincoln peace process complete, the focus in this section
returns to the identification of the three antecedents of optimism identified by Pruitt: working
trust, perceived common ground and perceived valid spokespeople. The analysis of the peace
process below examines the extent to which the parties became optimistic about possibilities for
a mutually acceptable agreement both before and during the peace process. It also details the
extent to which third parties were responsible for the creation of optimism.
Optimism Prior to the Negotiations?
Optimism about reaching a mutually acceptable agreement was not strong before the peace
process began. None of the parties was experiencing a significant level of working trust prior to
the first set of negotiations. Working trust was, however, not entirely absent. The PNG
government took some heart from the BRA-BIG's response to the White-Plunkett negotiation
training initiatives and the BRA-BIG leaders' visit to the Solomon Islands in June 1997.
Similarly, Operation Rausim Kwik stimulated some tentative working trust on the part of
secessionist Bougainvilleans during the pre-Burnham I period. In particular, the fact that the
launch of Operation Oyster was prevented by members of the PNGDF appears to have altered
an entrenched and very negative perception of the PNGDF among Bougainvilleans from BRA
controlled territory (Regan, 1997: 69). 45 With the demonised image of the PNGDF in BRA
mythology unable to be sustained, it became easier for Bougainvillean leaders to imagine that at
least some within this branch of the government might have a genuine interest in settlement. The
extent to which PNG politicians were motivated to de-escalate was, however, far from clear to
Bougainvillean leaders. The July 1997 election and the finalisation of the membership of the new
government would be a true indicator of the government's motivation to de-escalate. The election
had not occurred, however, prior to the Burnham I negotiations. The BRA-BIG's lack of
confidence in the government's motivation to de-escalate is evidenced by the need for the initial
negotiations to be held in a foreign coµntry under tight security.

45

This was particularly important for the resolution of the conflict because '[i]n conflict situations, negative
attitudes towards the other party ... and seeing the other as an outgroup member ... encourage the use of contentious
tactics and escalation. So, too, does dehumanization of the other party .... One source of dehumanization is the sense
that the other party rejects values that are important to oneself.. .. An extreme form of dehumanization, which often
underlies escalation, involves a view of the other as demonic ... or as a diabolical enemy .. .' (Pruitt, 1998: 487).
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If working trust was little more than tentative prior to the negotiations, perceived common
ground was virtually non-existent. Although all parties desired an end to the violence, there was
little to convince them that a formula was available by which even this minimal aspiration might
be satisfied. Furthermore, the BRA-BIG remained committed to their vision of an independent
Bougainville, whereas the PNG government remained equally opposed to such an eventuality.

In addition, prior to the negotiations, it was impossible to encourage a perception on behalf of
any of the parties that valid spokespeople existed. In light of the divisions among the
Bougainvillean population, the PNG government knew that the commitment of a large number of
leaders would be required if any peace agreement were to hold. Identification of these leaders
was, however, problematic with the communications blockade in place. Convincing the
Bougainvillean factions that PNG was in possession of valid spokespeople able to commit all the
interest groups within the government was always going to be difficult. Bougainvillean distrust
was largely due to previous experience with government leaders. Several earlier peace agreements
arranged with high ranking PNG politicians had ultimately fallen through because of bureaucratic
bungling or the government's inability to control its security forces. 46 Ultimately, however, it
was the prevailing political situation in the country which made it impossible for Bougainvillean
leaders to develop the perception that valid spokespeople, able to commit PNG, existed. With a
caretaker prime minister in office during April and May 1997, and a parliamentary election due
in the middle of that year, no government leaders were able to guarantee the government's long
term commitment to a certain policy direction.

The Negotiations: A Circular Process?
From his analysis of the Oslo talks, Pruitt concluded that 'the main growth in optimism took
place over the course of the Oslo meetings by a circular incremental process. As optimism grew,
more human resources were devoted to the meetings and more concessions were made, which
produced even greater optimism' (1997: 243-44). A similar process appears to have occurred as
the Burnham-Lincoln negotiations unfolded.

Working Trust -A Belief that One's Opponents Are Motivated to De-escalate

The most important component of optimism, working trust, emerged gradually over the
course of the peace negotiations. As the meetings progressed, each party became more convinced
In April 1991, for example, without official authorisation and in breach of the Honiara Accords, Brigadier General
Leo Nuia ordered the PNGDF to re-invade mainland Bougainville.

¼
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that the other parties were serious about de-escalation. Several timely unilateral conciliatory
initiatives were responsible, in part, for the development of this working trust. According to
Pruitt, the taking of such initiatives is one of the most effective methods by which a party can
stimulate the development of working trust. They are, he comments:
likely to be especially effective if they fulfill three conditions: (1) they are unexpected, so that they
provoke thought; (2) they weaken or are costly to their originator, so that they cannot easily be
dismissed as a trick; and (3) their originator has equal or greater power than their target, so that they
cannot easily be written off as a sign of weakness' (Pruitt and Olczak, 1995: 72).

The first unilateral conciliatory initiative of the peace process, the BRA' s release of its Kangu
Beach hostages at the end of Burnham I, appears to meet these conditions and was indeed, very
successful. 47 It engendered working trust, not only on the part of those parties present at the
meeting, but also on the part of the PNG government. So encouraged was the newly elected PNG
government that it responded with a conciliatory initiative of its own, sending Prime Minister
Skate to Bana in August 1997. It was the first visit to Bougainville by a PNG prime minister
since Chan travelled to Arawa for the unsuccessful peace talks in 1994 (Vulum, 1997b: 31 ). The
development of working trust on the part of the BRA-BIG can be seen in comments made by
Martin Miriori after the Burnham II closing ceremony. In particular, he told reporters he was
encouraged by the openness of the government which he believed had no 'hidden agendas'
(Mackenzie, 1997, October 10). Subsequently, a number of conciliatory gestures, including
Skate's announcement of his governm.ent's intention to remove the bounty placed on the heads
of secessionist leaders, were made at the Lincoln meeting, further strengthening working trust
between the parties.
The development of working trust was also encouraged by clear demonstrations of
commitment to the peace process by all parties between each set of talks. After Burnham I,
members of the PNG administration were encouraged when reconciliation ceremonies began to
take place on the island. Islands Division Police Commander John ToGuata commented: 'Never
before have I seen such genuineness for peace among all parties in the province' tPost-Courier,
1997, November 13). This belief in the genuineness of the Bougainvillean parties was mirrored
by those in higher echelons. Just prior to the Lincoln negotiations, Skate commented that the
situation in Bougainville was now 'as promising as it has been at any time since the crisis began
in 1988' (Post-Courier, 1998, January 9b).

47

When asked why the BRA-BIG decided to give up its hostages, Kauona said that it was to 'show our genuineness'
about peace to the PNG government (Kauona interview: 1999, August 22).

Chapter Seven: Burnham-Lincoln 1997-1999: Optimism?

226

Similarly, the Bougainvillean parties were heartened by the conduct of the PNG government
between the talks. This conduct appeared to indicate a commitment to abide by agreements
signed. Crucially, the delegates to the Burnham I meeting returned home safely without PNGDF
interference. Subsequently, on 24 October, it was announced that all military restrictions in
Bougainville had been formally lifted in compliance with the truce agreement (Vulum, 1997a: 24).
Skate's decision to spent Christmas on Bougainville Island in December 1997 was another clear
gesture of goodwill which indicated to the Bougainvillean parties the seriousness with which he
regarded the peace process (Radio Australia, 1997, December 19). 48 In June 1998 it was
announced that the PNGDF would withdraw from Arawa to Loloho, in compliance with the
PNG government's commitment to the phased withdrawal of the PNGDF under the Arawa
Cease-fire Agreement. The rescission of the PNGDF's call out order in August 1998 was another
major confidence building measure.
Finally, evidence of commitment to the peace process between the talks also aided a sense of
working trust to develop between the Bougainvillean factions. The significant extent to which
working trust developed between these parties during the peace process is evident from their
ability to cooperate to form bodies like the BCA. As the peace process progressed, therefore,
there developed, to an extent never seen before, a unity of purpose between the parties, with
each prepared to compromise to achieve a negotiated settlement and increasingly satisfied that
the other parties were similarly motivated. Working trust, on the part of all parties, grew as tlie
peace process continued, encouraged by timely unilateral conciliatory initiatives and
demonstrations of commitment to the peace process.
Perceived Common Ground - The Perceived Likelihood that Integrative Solutions Can Be
Developed
Like working trust, perceived common ground developed incrementally as the peace process
advanced. A belief on the part of all parties that a 'viable way out' was possible developed as
working trust increased and more concessions were made. Crucial to the gradual strengthening of
perceived common ground was the maintenance of 'momentum,' or 'prior success at reaching
agreement in the current controversy' (Rubin, Pruitt and Kim, 1994: 40). As Rubin, Pruitt and
48 The extent to which working trust had developed by this stage should not be overestimated. Although some
Bougainvillean groups were very much encouraged by Skate's visit, some BRA-BIG leaders were suspicious of
Skate's motives. As it was reported in the Post-Courier on 7 January: 'Mr Kabui accused Prime Minister Bill Skate
of trying to "water down" the issues contained in the Burnham Truce by his much-publicised Christmas visit to the
troubled island with Solomons Prime Minister Bartholomew Ulufa' alu .... Mr Kabui said neither he nor any of his
senior BRA colleagues came out of the bush to meet Mr Skate and Mr Ulufa' alu "because of feelings that maybe the
Papua New Guinea Government was only trying to water down the key issues"' (Post-Courier, 1998, January 7).
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Kim explain:
The more frequent and recent such successes have been, the greater will be Party's faith that these
successes can be reproduced in the future and that problem solving is worthwhile. Momentum can
sometimes be encouraged by scheduling easier issues earlier in a negotiation agenda, so that a solid
foundation of success has been built by the time more difficult issues are encountered. (1994: 40)

This appears to be what occurred during the Burnham-Lincoln peace process. At the early
meetings, rather than attempting to tackle the most contentious issues, the delegates chose
instead to focus on the peace process itself. 49 The process-focused agreements reached at
Burnham and in Cairns encouraged the perception that common ground did exist. 50 They made
possible the maintenance of perceived common ground even when the process began to
concentrate on the resolution of more divisive issues including disarmament, the withdrawal of
the PNGDF, and the ultimate political status ofBougainville. 51
The Lincoln agreement heralded the start of this new phase during which the resolution of
more controversial issues has dominated the negotiations (Regan, 1999: 572). Not surprisingly,
the change from an emphasis on process to a focus on more contentious issues increased friction
between the parties (Regan, 1999: 572). With regard to some of these issues however, there have
been advances. These breakthroughs have in tum helped to sustain a belief, on the part of all
parties, that a substantive formula able to meet their minimal goals does exist. In March 2000,
perceived common ground on the part of the Bougainvillean groups appeared high. It was during
this month that the Bougainvillean factions finalised a nine point 'Common Negotiating Position'
to guide their discussions with the PNG government. Most important, it was agreed that the
parties would negotiate for the highest form of autonomy possible and a referendum on
independence to be held among Bougainvilleans.
By early 2001, it had been agreed that Bougainville could have an 'autonomous' government
and a referendum on independence. These developments represent considerable progress.
Nevertheless, the extent to which perceived common ground has developed should not be
overestimated. The parties clearly still differ in their preferences for the ultimate political status
of Bougainville. Bougainvillean secessionists tend to view an autonomous government as an
49 In this regard, the Burnham-Lincoln peace process differs from the Oslo talks, at which it was agreed early on that
issues of substance rather than procedure would dominate the discussions (Bercovitch, 1997: 228).
50 At Cairns, Havini commented: 'We are very optimistic that this meeting will work towards that end and that a
ceasefire between the warring parties could be signed in January' (Friel, 1997, November 19).
51 Other issues in this category include the restoration of civilian policing and the establishment of a judicial
system. As Regan explains, the restoration of civilian policing and the establishment of a new court system were
potentially divisive 'because the BRA-BIG leadership envisages these matters being under Bougainvillean rather than
Papua New Guinea government control, contrary to the arrangements that apply in all other parts of Papua New
Guinea' (1999: 573).
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interim arrangement, a 'stepping stone' to independence, while the national government and
moderates would like autonomy to be a more permanent arrangement (Somare, 2000, March 30).
The caveat that the referendum would not be held for at least a decade after the election of the
first autonomous Bougainville government gives the parties the opportunity to leave undecided
the ultimate political status of Bougainville for an extended period. If peace is to endure,
however, a compromise must eventually be found.

Perceived Valid Spokespeople - A Conviction that the Other Parties are Represented by People
Who Can Guarantee Compliance with Agreements Reached
A party will not become optimistic about reaching a mutually acceptable agreement unless it
is convinced that the spokespeople with whom it is dealing can ensure the commitment of the
parties that they represent. For the peace process in Bougainville to succeed, therefore, it was
essential that the PNG government believe that the people of Bougainville were represented by
valid spokespeople. It was recognised early in the peace process, however, that the development
of such a perception would pose a major challenge. The factional nature of the Bougainvillea'n
population, the pattern of infighting within groups and the traditionally flexible allegiance to
leaders made the identification of valid spokespeople especially problematic.
Several measures were taken to ensure the PNG government did develop a conviction that 1t
was dealing with valid spokespeople. As discussed earlier, Bougainvillean leaders proposed that ·
a 'Bougainvillean only' meeting (Burnham I) be held prior to any discussions with the PNG
government. This meeting aided the parties to resolve intra-party conflict and divisiveness, a
variable which has been shown to be detrimental to the effectiveness of negotiation (Bingham,
1986). Burnham I also allowed the respective Bougainvillean groups to debate and coalesce
around a common negotiating position, as far as this was possible, prior to their negotiations
with representatives of the PNG government.

The decision to allow a large number of individuals to attend the Burnham I talks, and most of
the peace meetings thereafter, was also very important to the creation of a belief, on the part of
the PNG government, that the Bougainvillean parties were represented by valid spokespeople.
In the past, negotiations had generally included only small numbers of delegates. This was
undoubtedly due to a recognition of the conventional wisdom that the smaller the number of
individuals involved, the greater the chances of an agreement (Bercovitch, 1986: 56). But as
Jeffrey Rubin notes, the chances of an enduring agreement are lessened if interested parties with

229

Chapter Seven: Burnham-Lincoln 1997-1999: Optimism?

the ability to disrupt the peace process are excluded from the negotiations (Rubin, 1991b: 93).
Stephen John Stedman calls those who act to undermine an agreement to which they are not
party 'outside spoilers' (1997: 8). 52 In 1997 it was thought particularly important to avoid the
creation of outside spoilers. The idea was to allow for the representation of as many interest
groups as was practical at the talks. By creating a 'maximally viable coalition,' that is a coalition
'containing the broadest spectrum of forces that can possibly reach agreement,' it was believed
that chances for an enduring peace could be increased (Pruitt, forthcoming). 53 Given the relatively
autonomous nature of the various BRA units and Resistance militia, for example, it was believed
imperative that representatives from as many of these 'companies' as possible be present at the
early talks. At Burnham II, the PNG government probably took particular encouragement from
the fact that the truce agreement was signed not only by the most important BRA and
Resistance commanders but by a large number of representatives from the BRA companies and
various Resistance militia.
Despite repeated efforts by the New Zealand government to draw the original BRA-BIG
leader, Francis Ona, into the peace process, he has not attended any of the peace meetings. There
was some concern that, without him, the BRA-BIG would not be viewed as being led by valid
spokespeople. However, his absence has been offset, to a great extent, by the large numbers of
other BRA-BIG leaders willing to negotiate. Furthermore, concerns that Ona might act as a
'spoiler' have not been realised. 54 He has made no attempt thus far to escalate the war, an act
which would undermine the 'validity' of the BRA-BIG leaders with whom the 1997-1999
agreements were signed.

52

During the Bougainville war, outside spoilers were responsible for the sabotage of a number of peace efforts. A
number of the preferred tactics used by outside spoilers, including the assassination of moderates and attempted
escalation of the conflict at times coinciding with progress towards a peaceful settlement, were used by various
parties in Bougainville (Stedman, 1997: 8-9).
53
McKinnon, for example, states that '[i]nvolving as many people from around the island as possible was key [to
the success of the peace process], as it gave the process credibility' (McKinnon, 1999: 24).
54
New Zealand dealt with Ona according to what Stedman calls the 'departing train' strategy of spoiler management.
It was decided that the peace process would continue without the potential spoiler and that efforts would be made to
protect the parties to the peace. Stedman suggests that in such a situation '[a]ttempts can be made ... to warn the
spoiler of dire implications if it escalates its attacks; and the custodian [of peace, or international actor] can deploy
military forces to protect people and processes such as elections' (1997: 45-46). Although New Zealand did not often
use coercive tactics during the peace process, at the end of Burnham I, Ona was warned not to disrupt the peace
process during the return of the delegates to Bougainville and the exchange of the hostages. McKinnon remembers
that he: 'sent messages to Francis Ona, and to others that the Canterbury [the New Zealand Navy frigate sent to
return the Burnham I delegates to Bougainville] has a very big gun on the front of it and that gun is capable of doing
terrible things if this deal is not upheld .. .! just know that that little show of force by the frigate was worthwhile'
(McKinnon interview: 2000, February 18 and 21). And although New Zealand did not provide peace keepers 'to
protect the people,' it sent, in conjunction with other Pacific nations, peace monitors to the island. Despite their
more limited mandate, the presence of the monitors has helped ensure a lasting peace.
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The Burnham I talks helped, therefore, to convince the PNG government that valid
spokespeople for the Bougainvillean parties had been identified. Among the most important of
these were Joseph Kabui, Bishop John Zale, Andrew Miriki, Linus Konukung, Gerard Sinato,
and Sam Tulo. The government responded by sending a delegation of its most senior civil
servants to the Burnham II talks. Bougainvillean parties were particularly encouraged by this and
began to develop a belief that they were dealing with valid spokespeople on the part of the PNG
government. This perception only strengthened at the Lincoln talks. In the wake of Burnham II,
the PNG government was prompted, by its increasing confidence in the seriousness of purpose
of the Bougainvillean parties, to make a number of changes to its representation at Lincoln.
Given the status of the meeting as a summit of 'political leaders,' members of the PNG Cabinet
attended. Perhaps more important, however, the negotiation team included MPs from opposition
parties. The inclusion of Opposition MPs reinforced the perception among the Bougainvillean
factions that they were dealing with valid spokespeople able to commit the Papua New Guinean
state to an enduring agreement. Because the composition of successive PNG governments has
proved notoriously fluid and it is not uncommon for a government to exchange a large part of its
membership for Opposition MPs during its term, the consent of the Opposition to any
agreement was seen as important. Although the PNG Prime Minister did not lead the delegation,
Skate's presence at the meeting also helped reinforce the perception among the Bougainvillean
parties that they were involved with valid PNG spokespeople. By the conclusion of the Lincoln
talks, therefore, there was a clear perception on the part of all the parties that valid
spokespeople on every side were available.
In sum, it appears that the three antecedents of optimism, working trust, perceived common
ground and perceived valid spokespeople grew in strength as the peace process progressed. It
would be misleading, however, to exaggerate the consistency with which optimism developed
during these meetings. A great deal of heated debate characterised each set of talks, and as during
the Oslo peace process, negative developments occasionally threatened the future of the
negotiations. The first controversy to endanger the peace process was the issue of the delegates'
transportation to the Burnham II talks. According to New Zealand officials, convincing
Bougainvilleans to accept the Australian transport required 'a large investment of diplomatic
capital' (Confidential interview: 1999, July 21b). Kauona confirmed that opposition among the
BRA-BIG to the Australian transport was so strong that the BRA-BIG almost refused to attend
the negotiations. 'If New Zealand representatives did not go up there [to Bougainville] to talk
with us we wouldn't have gone' he told the author (Kauona interview: 1999, August 22).
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Throughout the peace process, the withdrawal of the PNGDF and the disposal of weapons
have also proved particularly controversial issues. 55 In addition, during 1998 and 1999, delays in
the establishment of the BRG and disputes about the legality of the suspension of the
Bougainville Provincial Government posed another threat to the peace process. Finally,
optimism about finding a mutually acceptable agreement has been dented occasionally by various
parties voicing uncompromising statements about the independence issue. When in August 1998,
for example, Skate stated publicly that independence for Bougainville was non-negotiable,
secessionist leaders replied with equal firmness that independence remains their ultimate goal
(Spencer, 1998, August 4; Kepson, 1998, August 11). As Pruitt observed of the Oslo peace
process, however, the 'overall pattern [has] involved a steady growth of optimism, with the
behaviour produced by each party's optimism encouraging optimism on the other side' (Pruitt,
1997: 245). 56
The Role of Third Parties
The Nature ofNew Zealand's Involvement

According to Pruitt, a third party has a special ability to stimulate the development of
optimism for four reasons:
Third parties are likely to be more aware than the disputants themselves that there is readiness to
settle on both sides. They can tell each side of the other's readiness to settle. They can stimulate and
coordinate the circular reassurance process - the courtship dance. For example, they can detect when
the other side is ready to reciprocate a party's conciliatory moves and urge that party to make such
moves; and they can interpret each side's conciliatory moves to the other side. They can grasp the two
sides' needs and priorities and create integrative options in a way that is not possible for the highly
biased disputants themselves. (forthcoming)

As the major third party involved in the early peace process, New Zealand helped to coordinate
this 'circular reassurance process.' New Zealand was able to determine when a party was
prepared to respond favorably to another's conciliatory initiatives and encourage reciprocatory
action. The nature of New Zealand's involvement with the Burnham-Lincoln peace process was,
however, quite complex. New Zealand was particularly anxious that the conflicting parties
assume 'ownership' of the peace process and has made a concerted effort to play down its role.
At the beginning of the Burnha111 I negotiations, McKinnon commented that the delegates 'were
very much on their own.' 'We are not part of the ta~s,' he said, '[w]e are not setting any agenda
55

The controversial nature of weapons disposal and the ability of this issue to damage the peace process was
illustrated by the outcry which erupted in the wake of the Matakana and Okataina Understanding. At this time a
leadership role in the disposal of weapons was given to New Zealand, contrary to the wishes of the BRA-BIG.
56
As the peace process went on, there were changes in the types of venues used for the negotiations. From highly
secured Burnham I, the delegates were eventually able to sleep in the same room marae style on Matakana Island.
The occurrence of these changes is an especially good indicator of a growth in optimism.
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for them. We just really want them to get together and hopefully develop some empathy
between the two major groups .. .' (New Zealand Press Association, 1997, July 7). Hayes too
said that New Zealand's involvement was based on the premise that 'the people have to sort out
their own problems' (Hayes interview: 1999, July 20). A close examination of the peace process,
with regard to Touval and Zartman's (1985) classification of mediation strategies, reveals,
however, that New Zealand was not always the 'passive conduit and repository' that it claimed
to be.

In the main, New Zealand did exercise the specific behavioural tactics generally utilised by a
third party employing a 'communication-facilitation' strategy, that is a mediation strategy at the
low end of the intervention continuum. New Zealand contacted the parties and organised
meetings between them. It refrained from taking sides and focused on earning the trust and
confidence of all parties. 57 Trust building measures were particularly important during the early
peace process. Since the PNG government was not involved in the first Burnham meeting,
special efforts were made to keep the PNG government informed. During that period, McKinnon
rang PNG Prime Minister Chan regularly. At all sets of talks, however, efforts were made to
secure the trust of each of the parties. In particular, government officials and NZDF personnel,
especially the liaison officers, were encouraged to socialise with the delegates. In this way, good
relationships were formed and confidence in the third party further strengthened.
In addition to the behavioural tactics associated with a communication-facilitation strategy,
New Zealand also appears to have acted as a 'formulator' in some respects. Although New
Zealand did not decide on the pace or formality of the meetings nor determine the protocol, it
assumed responsibility for the physical environment and controlled timing. Furthermore, even
57 Many of the Bougainvillean delegates expressed their belief that New Zealand's 'neutrality' was crucial to the
success of the peace process. Sam Kauona, for example, attributes the success of the talks, in part, to the role played
by 'neutral' facilitator New Zealand, insisting '[i]f it was Australia [that organised the talks], we W!;>Uldn't have
gone. If it was Papua New Guinea, forget it' (Kauona interview: 1999, August 22). According to Joseph Kabui,
'[t]he biggest difference [between the unsuccessful Arawa peace talks and the Burnham-Lincoln peace process] is that
a neutral party like New Zealand has ... opened the door for all Bougainvilleans to talk among themselves and sort out
their differences' (Post-Courier, 1998, January 7). As Bercovitch notes, however, '[m]ediators are not, and cannot,
be neutral. Any intervention that turns a dyad into a triad simply cannot be neutral' (1992: 6). It is likely that when
these leaders refer to 'neutrality' they actually mean 'impartiality.' Impartiality is the idea that the third party has
nothing to gain from aiding either protagonist, and the perception that the third party does not exhibit any
favouritism toward any of the parties. That the parties should view New Zealand's impartiality as so vital to the
success of the peace process is interesting because research suggests that third party bias is not incompatible with
success. This perception is more interesting still, given that New Zealand has never altered its official position that
Bougainville is part of the state of PNG. However, what seems to have been important to the parties, and the
Bougainvillean groups in particular, was that New Zealand constantly maintained that the future political status of
Bougainville was an issue for the parties alone to decide. According to McKinnon, special effort was made to show
the Bougainvillean parties that New Zealand was 'not aligned dramatically in a way that was going to make them
suffer' (McKinnon interview: 2000, February 18 and 21).

233

Chapter Seven: Burnham-Lincoln 1997-1999: Optimism?

though New Zealand did not attend the official negotiating sessions, each of the parties met
regularly with Hayes and other government officials at the peace meetings when they were not
engaged in formal discussions. During Burnham I and II, some of these meetings took place in the
Burnham VIP suite where Hayes was accommodated. On other occasions, certain groups would
be singled out for informal conversations in the Officers' Mess. During these sessions, attempts
were made to draw attention to common interests, minimise tensions and ensure the process
stayed focused on the issues. 58 According to some of those involved at these meetings, the New
Zealanders present were used as a sounding board by the delegates. The delegates were also
provided with information about the wishes of the other parties. Most important, these informal
discussions contributed to the development of optimism, and working trust in particular, because
they gave the New Zealanders repeated opportunities to reassure the parties about each
another's interest in settlement.
Manipulation is the most active of mediation strategies. An examination of the peace process
suggests that occasionally New Zealand used some of the tactics associated with this strategy. It
has, for example, been suggested that McKinnon's periodic visits to Burnham were timed to put
pressure on the delegates to reach agreement, although these visits also reflect McKinnon's close
personal interest in the process. It seems also that, during the informal discussions referred to
above, attempts were sometimes made.to alter the parties' expectations. According to one senior
NZDF member, 'it was very clear that he [Hayes] was sort of trying to soften a position here
and harden a position there and trying to get consensus' (Confidential interview: 1999,
September 29). Similarly, McKinnon told the author: 'when they showed signs of producing
something quite productive we gave it a lot of encouragement,' and 'if it was felt that they were
showing signs of wanting to do something that was going to be totally opposed by the other
side ... you could give discouragement.' Another NZDF member recalls, however, that neither
Hayes nor the other New Zealanders involved ever said, 'this is what you should do .. .it was
always a case of...them coming up with their own position and a way ahead 1 (Confidential
interview: 1999, August 19c). It appears, therefore, as if the voicing of substantial suggestions
and proposals was left mainly to the delegates themselves.
The New Zealanders' most active role occurred at the very end of the Burnham I meeting. In
order to secure the release of the Kangu hostages, the New Zealanders held extended discussions
with the Bougainvillean parties. The BTG was reluctant to sign the Burnham Declaration
without an assurance that the hostages would be released. Apparently, the breakthrough came
58

Important in this regard were New Zealand's efforts to resolve interpersonal disputes between the delegates.
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after Kabui was reminded that if the leaders were to leave Burnham without an agreement, this
would be detrimental to the peace process. Alerting the parties to the costs of non-agreement is
identified as a behavioural tactic associated with a manipulation strategy.
New Zealand also made efforts to increase its leverage vis avis the parties from time to time.
After the Burnham I talks, for example, some Bougainvillean leaders were kept on board a New
Zealand Navy vessel, which was involved with their return transport to Bougainville, until the
hostage handover was completed. This was done in order to try to ensure the commitment to
release the hostages was not reneged upon.
Principally, however, New Zealand used communication-facilitation strategies, acting as a
formulator when necessary. The evidence suggests that its use of more active tactics was rare. 59
There is little to indicate that the parties regarded New Zealand as a heavy manipulative third
party. When asked what sort of pressure, if any, New Zealand put on the BRA to agree to the
Lincoln agreement, Kauona told the author:
There wasn't any pressure. New Zealand just made the facilities open like this, threw us into the room
and said go and do what you want. They only provided security and that's really something that we
appreciate. There wasn't any threat of any nature so that's how we know we came up with the
declaration, the principles in Burnham and again we came down the second time to Lincoln to make
those principles into a plan and all this time there wasn't any interference but facilities and safety,
security was being provided; those are the only contributions provided. (Kauona interview: 1999,
August 22)

New Zealand and the Creation of Conditions Conductive to the Growth of Optimism

The development of optimism during the Burnham-Lincoln peace process appears related to
the conditions under which the negotiations were undertaken, conditions created by New
Zealand.-:Cike the Norwegians at Oslo, New Zealand's major contribution to the process was the
provision of facilities which encouraged an increase in intimacy between the delegates. In
addition, New Zealand ensured that the meetings were of reasonable length ana were held in
private. These measures allowed the delegates to engage in wide-ranging discussions unhindered.
The facilities provided by New Zealand were intended to foster intimacy between the
delegates. As described earlier, the first few days of Burnham I were dedicated to recreational
activities designed simply to reacquaint the delegates with each other and encourage interpersonal
relations. After the Burnham I talks, McKinnon was convinced that these 'time-outs,' which
Of course, New Zealand's choice of strategy was mainly dictated by its status as a small state of comparable size
and world view to Norway. As such, New Zealand had only a very limited capacity to used a directive strategy and
chose therefore, in the main, tactics very similar to those used by the Norwegians at Oslo.
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allowed the delegates to 'continue discussions in a more relaxed way,' had been of tremendous
value (NZFATR, 1997b: 33). Each subsequent set of talks also included a number of joint
recreational activities. At each set of talks, the delegates dined together and, as previously
revealed, all slept in the same room during their stay on Matakana Island. In addition, during
both sets of Burnham talks, the delegates enjoyed nightly 'happy hours' and a number of after
dinner entertainments including concerts by the Burnham Maori Cultural Group. During each set
of talks, therefore, the delegates had little choice but to spend much of their time together. This
social interaction reduced suspicion and antagonism and helped to ease tensions between the
delegates. 6°Furthermore, because they helped to 're-humanise' and 're-individuate' the delegates,
these measures encouraged the development of working trust. 61

In conflicts like the Bougainville war, where there are complex issues and a high level of
distrust between the parties, working trust and perceived common ground usually take longer to
develop during negotiations than in conflicts where these complications do not exist. Given this
handicap, it was essential to the success of the Burnham-Lincoln peace process that the delegates
were afforded adequate time to allow for the development of the antecedents of optimism.
Fortunately, those New Zealanders intimately involved with the organisation of the negotiations
recognised that a resolution to the Bougainville conflict would require 'a long process' (National,
1997, October 2). 62 Consequently, the peace process did take place over a period of time long
enough for working trust and perceived common ground to develop. Two features of the peace
process were important in this regard. First, the negotiations, especially in the crucial early
period of the peace process, were allowed to continue for a greater number of days than had
earlier peace talks. Second, between each of the major peace meetings, intervals of approximately
two months were left so that news of the peace process could be spread in the NSP. Although
there was the risk that such long pauses might have ruined the momentum of the peace process,
they were necessary given the lack of communications on Bougainville Island and ultimately
60

Long held prejudices are not, however, easily dispelled and some PNG delegates persisted in referring to the
Bougainvillean delegates in a derogatory way when conversing with New Zealand officials (Confidential interview:
1999, September 22).
61
Worchel and Andreoli (1978) discovered that contentious tactics are more probable when the opposing party is
deindividuated, that is when it is not perceived as a separate individual. Pruitt suggests that '[d]eindividuation may
explain why heavily escalated tactics are more likely when the other is at a physical...or social...distance from the
actor' (Pruitt, 1998: 487).
62
This recognition that the peace process might have to be quite lengthy was not only due to an awareness of the
complications imposed by distrust and the complex nature of the conflict. It also reflected an understanding of
Melanesian culture. This understanding was illustrated by McKinnon who commented in March 1998: 'As Minister
of Pacific Islands Affairs I am very aware of "Pacific Time" and that rushed decision-making and so called quick-fix
solutions have little place in this culture. At Burnham and Lincoln we were on Melanesian time. All the parties
needed time to work through the questions and concerns, to assume ownership of the process and come up with their
own answers - in their consensus like Melanesian way' (1998: 19-20).
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proved conducive to the development of optimism. 63

Having discussed the importance of enough time, however, it must be noted that this was not
synonymous with unlimited time. Although in several speeches and statements McKinnon has
attributed the success of the early peace process, in part, to the lack oftime pressure experienced
by the delegates, it would be misleading to suggest that the parties were afforded unlimited time
for their discussions (NZFATR, 1997b: 33; McKinnon, 1998: 19, 1999: 24). 64 Approximately a
week into the Burnham I talks, for example, a deadline was imposed. The imposition of the
deadline was partly motivated by practical considerations. McKinnon told the author that by the
time the deadline was decided .upon the meeting 'was certainly reaching a stage where we did
want to see it concluded for budgetary reasons.' He also wanted to ensure that he honoured his
undertaking to Sir Julius Chan that all the delegates would be returned to PNG, while he himself
was scheduled to leave New Zealand on 18 July for a two week trip to Asia (McKinnon
interview: 2000, February 18 and 21 ). More important, however, if unwittingly, New Zealand
appears to have chosen to manipulate the 'deadline device.' That is, New Zealand waited until
the parties were on the edge of an agreement before announcing a deadline in the hope that this
might lend the parties the sense of urgency conducive to the finalisation of their agreement.
Research suggests that although the premature imposition of a deadline can be detrimental to
prospects for agreement, if a third party does not impose a deadline until an agreement is
imminent, then it can 'inspire [a] [p]arty to finish the process rather than waiting endlessly for
[the] [o]ther [party] to make the next move (Rubin, Pruitt and Kim, 1994: 206). 65 It appears,
therefore, that New Zealand adopted a 'just enough but not too much' approach to time.

Another factor known to affect the process of negotiation is the extent to which it is
protected-from public visibility. There is considerable research to suggest that negotiators will be
more inclined to settle if their early discussions are held under closed site conditions (Bercovitch,
1986: 56). As Rubin, Pruitt and Kim explain:

63

That these pauses were always positive rather than detrimental was probably due to efforts to ensure another
meeting was always on the horizon, or to arrange one (for example, Matakana and Okataina) when it appeared things
were not going so well. As Kauona commented in his interview with the author: 'Peace process concerns talking,
talking, talking, talking. Once you stop talking, you start to have all sorts of ideas coming into your head,
suspicion starts to grow, that's why peace process is a process of talking. No matter, if you hate your enemy you
have to talk and that's the only way in which the peace process survives. The moment you stop talking that is the
moment you start to destroy the peace process' (Kauona interview: 1999, August 22).
64
'One of the reasons these [talks] have gone along in a positive way is we haven't put deadlines on them,'
McKinnon commented, for example, during the Burnham II talks (Boyd, 1997, October 8: p.2).
65
The premature imposition of a deadline can be detrimental to prospects for agreement because time pressure has
been shown to render joint problem solving less probable (Yuki, Malone, Hayslip, and Parnin, 1976).
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Bridge People and Communication Chains

From his analysis of several sets of peace talks, including those at Oslo, Pruitt made several
observations about bridge people and communication chains. He concluded, for example, that one
potential explanation for the fact that some motivationally ripe conflicts proceed to optimism
whereas others do not might be the availability of a bridge person or persons (1997: 247). A
bridge person might be a member of one of the conflicting parties or a third party. Whatever the
case, a bridge person is an individual who has some prior relationship with each of the conflicting
parties and who can assume an intermediary role as soon as a moment of motivational ripeness
presents. The gradual development of working trust is then encouraged by the actions of that
individual. Bridge people link up with the parties to form a communication chain, the length of
which is dictated by the number of bridge people involved.
Analysis of the successful Burnham-Lincoln peace process reveals the existence of several
very important bridge people. Particularly significant in this regard were Don McKinnon and
John Hayes. Both had considerable experience in the Pacific region, and were well-known arid
trusted by the Bougainvillean parties and the PNG government. The centrality of Hayes' role
was acknowledged by Bougainvilleans who paid particular tribute to him at the signing of the
Burnham Declaration. PNG Prime Minister Skate also made special mention of Hayes in January
1998 when speaking to the media (Post-Courier, 1998, January 9a). McKinnon too won th'e
praise of all sides (Norquay, 1998, January 12: p.2).
Both McKinnon and Hayes were able to 'spring into action' when the moment of
motivational ripeness arrived and encourage the gradual process that led to working trust.
Because llie Bougainville conflict involved more than two parties, McKinnon and Hayes became
the heart of a communication 'web' rather than a communication chain. As is illustrated in figure
2 overleaf, prior to the Burnham II talks they were the main link between the PNG government
and the BRA-BIG. In addition, although they were not crucial to communication between the
Bougainvillean parties, nor vital to contact between the PNG government and the BTG or
Resistance, they did pass messages between these groups. 68

McKinnon identified Sam Akoitai as an 'influential' bridge person during the pre-Burnham I era. It appears logical
that Akoitai should adopt such a role. As a Bougainvillean, former member of the Resistance and MP, Akoitai
. fulfills the criterion that a bridge person should have some prior relationship with each of the conflicting parties. It
is important, however, to point out that those leaders mentioned on figure 2 were only a few of many with whom
McKinnon and Hayes had contact in the pre-Burnham I period. Because of the numerous divisions within the parties,
Hayes talked with well over 100 individuals prior to Burnham I (Hayes interview: 2001, January 26).
68
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site openness has the effect of "setting in concrete" whatever moves, gestures, or offers have just
occurred. In the presence of an observing audience, including the media, disputants are likely to take
far more seriously the image of strength or weakness that they project. As a result, premature site
openness is apt to encourage the adoption of tough and intransigent bargaining positions, which make
it difficult to reach agreement. (1994: 205)

From his examination of the Oslo meetings, Pruitt concluded that the fact that those talks were
held in private and in secret 'contributed greatly' to the growth of working trust and the
emergence of a viable agreement (1997: 246).
The Burnham-Lincoln experience appears to support Pruitt's conclusions about the
importance of privacy. Although the Burnham-Lincoln talks were not secret, they were held in
private. Like the other characteristics of the facilities provided by New Zealand,-this privacy
helped to stimulate working trust by encouraging interpersonal processes and reducing
grandstanding. By choosing Burnham military base, New Zealand was able to isolate the leaders
from the potentially adverse pressures posed by their conflict environment, their supporters and
other interested third parties. 66 The media, for example, was allowed only limited access to the
delegates. Prior to the Burnham I talks, Jonathan Schwass, MFAT's media adviser advised
Captain Nigel Orr, the designated Army Public Relations Officer that 'it would be useful if
camera people are given a certain degree of freedom' at the opening ceremony, because 'the
Minister is keen to get some publicity' (Schwass, 1997, July 3). Except on such cereTI1onial
occasions, however, no journalists were permitted within the talk venues. Upon their arrival at
Burnham I, the delegates were advised that although it was their choice whether or not to speak
with the media, MF AT believed that the success of the conference might be compromised if they
did so. MFAT recommended, therefore, that the Bougainvilleans save their comments for a final
press conference (Schwass, 1997, July 3). 67 For the most part, this advice was heeded. In this
way, New Zealand was able to minimise posturing and prevent the parties from making public
statements which might have become frozen positions.
New Zealand's role in the modification of the various physical arrangements for the
negotiations, therefore, appears to have been very important for the development of optimism.
As the following section reveals, however, this was not New Zealand's only contribution to the
creation of optimism.
The particular importance of eliminating outside pressures was recognised by McKinnon who commented that
Burnham Military Camp was the ideal venue to host the early talks because it provided space for the delegates free
from outside interference. 'The various caucuses have been able to discuss issues amongst themselves in a relaxed
and uninterrupted environment' he said (NZFATR, 1997b: 33).
67 Approximately 20 journalists did attend a press conference with the Minister of Foreign Affairs and the leaders of
each of the delegations after the Burnham I opening ceremony. All leaders, however, kept their comments general
and uncontroversial. The delegates retained their media silence during the later sets of talks also.
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Pruitt's analysis of the Oslo talks and other peace processes also revealed that it is not
uncommon for a number of communication chains to exist at the same time, each connecting the
conflicting parties through a different set of intermediaries. As the conflicting parties near
agreement, however, one chain tends to become the main channel of communication, 'greatly
eclipsing the others' (Pruitt, forthcoming). This appears to have occurred during the BurnhamLincoln peace process. During late 1996 and early 1997, New Zealand was not the only third
party attempting to bring the conflicting parties together. As detailed in the previous chapter, for
example, both the Solomon Islands government and Australians Leo White and Mark Plunkett
played a role in early conflict resolution efforts. After early 1997, however, these efforts were
overshadowed, for the most part, by the communication web which had McKinnon and Hayes
at its centre. This was particularly so after Burnham I, when New Zealand actually made efforts
to ensure it was the only major third party channel of communication between the parties. It did
this by actively working to discourage the efforts of other potential bridge people. White and
Plunkett, for example, were refused access to any of the talk venues. Such access was also
refused to the Moral Re-Armament Movement which had actually been invited to the Lincoln
meeting by BTG Premier Gerard Sinato (Moral Re-Armament Movement, 1999: 182). In
addition, the New Zealand government received many offers from mediation and conciliation
experts from all over the world. All were rejected. Throughout the process, McKinnon was quite
open in his views that 'too many outsiders was not going to help' (McKinnon interview: 2000,
February 18 and21).
Finally, Pruitt noted that as optimism grows, parties tend to communicate more directly.
Optimism, therefore, creates shrinkage at the centre of the chain as intermediaries rendered
unnecessary drop out. Although they may not be central to communication between the parties
thereafter;-1:hose intermediaries removed from the chain usually remain involved with the parties.
They may, for example, continue to act as facilitators or advisers. As optimism develops, chains
generally also extend at the ends as those more distant from each other begin to communicate
with each other (Pruitt, forthcoming; 2000: 254). Study of the Burnham-Lincoln peace process
reinforces Pruitt's observations. McKinnon and Hayes were essential to communication between
the parties only prior to Burnham I. 69 After this, the parties were able to negotiate face to face,
and McKinnon and Hayes were displaced from the web. They remained, however, firmly
involved in the process as facilitators and friends.

69

Or prior to Burnham II in case of the BRA-BIG and PNG government.
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The above examination of the Burnham-Lincoln peace process lends support to Pruitt's
observations about bridge people. The development of optimism does appear to have coincided
with the availability of suitable bridge people. In addition, one communication chain, or in this
case 'web,' began to predominate as the process evolved, and those displaced by 'web' shrinkage
still remained involved in the peace process.

IV. CONCLUSION
The preceding analysis reveals significant parallels to the Oslo case upon which Pruitt
developed his 'readiness theory.' As illustrated in chapter six, changes in the conte~ of the war
brought to bear upon the parties new and unwelcome pressures. These influences convinced all
parties that unilateral victory was no longer possible and that the time had arrived to consider
diplomatic action. New Zealand appears to have offered its assistance at this rather timely
moment, when the political will to end the conflict was particularly strong.
The creation of conditions conducive to the development of optimism was New Zealand's
most important contribution to the Burnham-Lincoln peace process. In the relaxed and friendly
atmosphere provided by New Zealand, it was possible for the parties to bond on an
interpersonal level. As a result of New Zealand's generally low key mediation effort, the
delegates developed a faith in each other's seriousness of purpose. This in turn encouraged the
development of a broader sense of optimism that a mutually acceptable agreement was possible.

Parts=
Conc{usion

Chayter8:
'Readiness and the 'Reso(ution

ef '1-feavi0J

!Esca(ated Conffict
The time of peace has come. As we read in Ecclesiastes Chapter 3, Verses 1-8:
To everything there is a season;
and a time for every purpose under heaven:
A time to be born, a time to die;
A time to kill, a time to heal;
A time to weep; and a time to laugh:
A time to love, a time to hate;
A time of war, a time of peace.
People of Papua New Guinea, people ofBougainville - the time of peace has come. This is your
peace, not ours, and this process has worked because it is your process, not our process.
TIIE RIGHT HON. DON MCKINNON
Extract from a speech given at the Arawa Cease-fire Signing Ceremony, 30 April 1998

I. INTRODUCTION
At the tum of the second millennium, the world remains plagued by many serious intrastate
conflicts. The likelihood that some of these conflicts will prove more amenable to solution than
others continues to intrigue both scholars and practitioners of conflict management.-e)f particular
interest to some academics is the ability of some civil wars to defy solution for decades despite
the intervention of talented and committed third parties. These often highly escalated conflicts
appear to able to persist for greater lengths of time, with neither a victory for one party nor a
satisfactory resolution for both, than do conflicts between states (Zartman, 1993: 20). The idea,
therefore, that the notion of 'readiness' may explain why some conflicts are able to be mediated
successfully while others are not is attractive. This is because the concept appears not only to
detail the conditions under which a party involved in a heavily escalated conflict will be most
inclined to settle peacefully, but also to provide a means for understanding how a third party
might optimise the prospect of a successful peace process.
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This study focused on two cases of mediation by New Zealand within the Bougainville civil
war between 1990 and 1999 in order to determine whether Pruitt's theory of readiness
accurately captures what led to a series of successful settlements in that conflict. The Endeavour
talks and the Burnham-Lincoln negotiations were both 'critical cases,' that is, if the theory of
readiness was to be found to be accurate, then it had to work in both these cases. As summarised
in the introductory chapter, from his examination of the Oslo negotiations and his subsequent
analysis of the Northern Ireland peace process, Pruitt formed a number of generalisations and
'informed speculations' concerning readiness theory (2000, 1997, forthcoming). His ideas are
revisited individually in the next section. After each synopsis, a short discussion follows in
which Pruitt's speculations are evaluated in light of the analysis undertaken as part of this study.

IL PRUITT'S CONCLUSIONS
The Separate Analysis of Each Party's Motives and Perceptions

o Pruitt agrees that most of the antecedents of ripeness identified by Zartman (1996) - hurting
stalemate, impending catastrophe, enticing opportunity, valid spokesperson and perceived
way out - are important tools for the analysis of cases of conflict resolution. He suggests,
however, that although ripeness must be a joint (common) state affecting both parties to a
conflict, the theory is enhanced if each party's motives and perceptions are examined
separately.

The research on the Bougainville civil war conducted for the purposes of this study lends
further support to the large body of evidence which suggests that the antecedents of ripeness are
very useful concepts, often central to the resolution of heavily escalated conflicts. As Pruitt
advises, however, the separate examination of each of the parties' motivation, in each of the two
cases, allowed for the discovery of additional information. It revealed, for example, that in both
cases all parties had similar levels of motivation prior to their negotiations. In addition, in each
case the parties were nearly all motivated by similar states of mind. Prior to the Endeavour
negotiations, both parties were motivated by a sense of enticing opportunity. By 1997, there
was a broad sense of hurting stalemate although there may also have been some sense of enticing
opportunity on the part of BTG leaders.
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Two Types of Antecedents

o According to Pruitt, ripeness theory benefits from the division of its antecedents into two
categories. The first category comprises those antecedents, including a hurting stalemate, a
recent or impending catastrophe and an enticing opportunity, which encourage a motive to
de-escalate. The other category incorporates those antecedents which encourage a party to be
optimistic about the possibility of reaching an acceptable and binding agreement. These
antecedents include the perception that the other side (or sides) has a valid spokesperson or
spokespeople, a belief that a way out is possible and a conviction that the other party (or
parties) is motivated to de-escalate. This sorting is necessary because 'm.9tivation' and
'optimism' are the result of different forces and have quite unique functions. Pruitt calls
optimism the 'gating' variable because he surmises that the greater the degree to which it is
present, the more likely a party's motivation to achieve de-escalation will be revealed in its
behaviour.
Both the Endeavour and Burnham-Lincoln cases support Pruitt's suggestion that optimism is
a gating variable. Both parties were found to be motivated to de-escalate at Endeavour, but
neither exhibited any significant conciliatory behaviour. Despite their motivation to settle, it
appears that each party was afraid to take risks because it lacked a belief that the other side was
also motivated to settle and hence to make concessions. By contrast, it was found that during the
Burnham-Lincoln negotiations, when the parties were not only motivated to de-escalate but also
optimistic about reaching a mutually acceptable agreement, they did make conciliatory gestures.
Circumstances and Processes

o His analyses of the Oslo negotiations and the Northern Ireland peace process suggested to
Pruitt that motivational ripeness is the consequence of the circumstances experienced by
parties prior to conflict resolution efforts. These circumstances include the balance of
military power, the degree to which each side is suffering and the future prospects of each
party. Optimism about reaching an agreement, on the other hand, is mainly provoked by
events which take place after both (or all) parties have become motivated to de-escalate.
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Neither the Endeavour nor Burnham-Lincoln cases pose any challenge to Pruitt's theory that
motivation to settle is usually derived from the circumstances parties find themselves in prior to
de-escalation initiatives, whereas the development of optimism is generally due to events which
take place after there is extensive motivation to settle. Rather, these cases appear to support
Pruitt's findings in this regard. The research revealed that, in both cases, the peace negotiations
were preceded by the development of motivation to settle on the part of each major party. In
addition, in both cases, optimism about reaching an agreement was insignificant prior to the talks.
Furthermore, although optimism did not develop to any significant degree during the Endeavour
talks, the processes which occurred during the Burnham-Lincoln negotiations appear to have
been largely responsible for the development of optimism in that case.

The Importance of Worldng Trust

•

In order for disputants to move toward agreement it is imperative, Pruitt maintains, that each
is convinced that the other party (or parties) is motivated to de-escalate and is prepared to
give away concessions in order to achieve a settlement. Pruitt calls this perception 'working
trust.' If optimism develops early in a peace process, this is usually due to a growth in
working trust.
The importance of working trust to movement toward agreement is well illustrated by the

Bougainville cases. As the Burnham-Lincoln peace process progressed, there was a noticeable
growth in each party's faith in the other parties' will to settle, especially during the first two
Burnham meetings. The strengthening of this belief in each other's seriousness of purpose
coincided with the conclusion of a series of agreements. Conversely, at the Endeavour talks,
where the development of working trust was minimal, the agreement reached betweerrthe parties
was not only very limited in nature and but also proved shortlived.

The Growth of Optimism: A Circular Reassurance Process

•

Optimism about reaching an agreement can grow gradually over a period of time as part of a
circular process. As valid spokespeople are recognised, working trust strengthens and the
possibility of an agreement begins to appear plausible. It is probable, Pruitt believes, that
such a cycle will eventuate only during periods of motivational ripeness, but such a period
cannot guarantee that it does occur.
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During the Burnham-Lincoln peace process, optimism grew incrementally. The circular
process that Pruitt describes occurred as the negotiations unfolded. As each party's
spokespeople were accepted as 'valid' by the other parties, working trust increased.
Subsequently, the parties were prompted to devote more human resources to the process and to
make more concessions, thereby rendering the possibility of an agreement more and more likely.
In this case, this cycle did occur, as Pruitt hypothesises, at a time when all parties were
motivationally 'ripe.' Furthermore, the fact that optimism did not develop at Endeavour, despite
a period of motivational ripeness, appears to support his conclusion that motivational ripeness
cannot guarantee the emergence of optimism. In addition, the Endeavour case, in particular,
suggests that in order for a peace process to prosper, it is important that optimism develops at
the very first meeting between the parties.
The Significance of the Identification of Valid Spokespeople

•

According to ripeness theory, for a conflict to be resolved successfully, there must exist, on
every side, a valid spokesperson or spokespeople. Pruitt maintains, however, that it is just
as important that those spokespeople are perceived to be valid by the other side (or sides),
because this is what encourages movement toward agreement. The development of this
perception can be difficult when one or more of the parties is a vaguely organised ethnic
group or a broad coalition of differing interests.

The analysis of the twci instances of negotiation researched as part of this study lends
support to Pruitt's conclusions regarding valid spokespeople. The fact that Bougainvillean
groups are vaguely organised broad coalitions of differing interests did indeed complicate the
parties' efforts to identify valid spokespeople. The Bougainvillean delegation whichattended the
Endeavour talks was small and excluded several key Bougainvillean leaders including Francis
Ona. As such, it could not confidently claim an ability to commit all militant Bougainvilleans to
an agreement. In light of this reality, it was not possible for the PNG government to develop the
perception that it was dealing with valid spokespeople. In this case, therefore, the failure of the
peace process coincided with a failure to identify valid spokespeople. On the other hand, during
tlie Burnham-Lincoln negotiations, when there was a clear perception on the part of all parties
that they were dealing with valid spokespeople, a great deal of progress toward the successful
resolution of the conflict was made.
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The Role of the Mediator

•

The stronger the motivation to achieve de-escalation, the more effective are good offices and
mild, facilitative tactics that improve communication (Pruitt, 2000: 245). By contrast, when
the parties are not intrinsically motivated to settle, heavy, directive tactics are more
appropriate (Pruitt, 2000: 245-246, forthcoming).

When analysed together, the cases seem to endorse Pruitt's theory that light tactics will
generally be sufficient to produce agreement when disputants are strongly motivated to deescalate. The cases reflect, however, Pruitt's observation that even the provision of good offices
must be 'well orchestrated' (1997: 245). Both cases, for example, illustrate that a mediator
should take particular care in setting the atmosphere. The provision of facilities which
encouraged interpersonal relations between delegates during the Burnham-Lincoln peace process
was particularly important to the success of the 1997-1999 negotiations.
Furthermore, because it is not always easy to gauge just how motivated a party is, the cases
suggest that mediation cannot be·too low key. A mediator needs to be flexible and ready to use
more active strategies if necessary. More directive strategies, for example, may be required in
· cases like the Endeavour negotiations, where motivation to de-escalate is present but is derived
from a sense of enticing opportunity and thus is arguably less strong than that produced by a
hurting stalemate. 1 In addition, the Burnham-Lincoln case seems to indicate that even in cases
where all parties are highly motivated to de-escalate, a general communication-facilitation
strategy can sometimes be enhanced, or at least not damaged, by the occasional use of
formulation and/or manipulation tactics.
Finally, the cases suggest that because optimism must usually be maintained over time for
conflict resolution initiatives to be successful, a third party must be very careful about when it
disengages. 2 Because third parties have an important role to play in the creation of disputant
optimism, premature disengagement could damage prospects for a successful resolution. One
could speculate, for example, that closer involvement by New Zealand in the Endeavour peace
1 Zartman and Touval have already suggested that the mediator is likely to have a more active role in the case of a
mutually enticing opportunity than in a mutually hurting stalemate (Touval and Zartman, 1985; Zartman and
Touval, 1996). This is because 'it is frequently the parties' relations with the mediator that are the focus of the
improved situation ... the mediator must hold a strong position in the region for the mechanism to work' (Zartman,
1997: 197). The Endeavour case appears to suggest, however, that even in cases where a sense of enticing
opportunity is not contrived by the mediator, more active strategies might be beneficial.
2 At the beginning of a peace process, optimism is fuelled largely by a sense of working trust. If, however,
optimism is to be preserved, the parties must develop and maintain the impression that they are not too far apart to
reach agreement (Pruitt, forthcoming).
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process after the initial talks might have resulted in a more successful outcome in that case.

In addition, the events of 2000 highlight that if even third parties disengage when optimism
appears high, they should remain sensitive to optimism levels and should be prepared to
reengage if these appear to be declining. In late 2000, the maintenance of optimism on the part of
all parties to the Bougainvillean conflict was threatened as the perception that an agreement was
possible eroded. Although a series of settlements had been reached, an agreement on a
referendum and on an appropriate form of autonomy for Bougainville had yet to be concluded.
In early November 2000, Momis and Kabui released a joint statement in which they
expressed their concern about the lack of progress made in negotiations. 'In spite of 10 rounds of
negotiations over the past 17 months (nine since December 1999), the positions of the National
Government and Bougainville on almost all of the key issues remain far apart,' they said
(National, 2000, November 7). Later in the month, the BRA announced that its representatives

were 'sick and tired of too many negotiations involving empty promises' and had withdrawn
from the negotiating team (Post-Courier, 2000, November 20). Subsequently, the entire
Bougainvillean negotiating team walked out on the eleventh round of negotiations, citing
frustration with government attempts to backtrack on a number of issues (National, 2000,
November 24). 3 The talks were resumed but ended in deadlock in mid December. These setbacks
prompted calls from Bougainvillean leaders for renewed international intervention (National,
2000, December 12). The parties' inability to resolve key differences on the issues of
independence and autonomy reduced their confidence in the process. This was grave because
confidence in the possibility of an agreement acceptable to all parties is necessary for the
maintenance of optimism.
This deterioration in optimism appears to have coincided with a slowing in the rhythm of
concession making which was sustained during the early peace process. This appears to support
Pruitt's observation 'that delay in reciprocating a party's conciliatory action causes that party's
optimism to diminish' (forthcoming). There emerged a perception on the Bougainvillean side, in
particular, that the national government was not responding fairly to concessions by the
Bougainvillean negotiating team. This is clearly illustrated by a media release issued by
Bougainvillean leaders on 10 December 2000 in which the leaders stated:
On the Bougainville side we have been prepared to compromise. From a demand for independence we
compromised and agreed to a referendum by Bougainvilleans. Then we fell back to a deferred
The walkout was apparently prompted by Somare's comments that if even a referendum was accepted this would
not be held for 10 to 15 years, contrary to earlier suggestions that a referendum could be held in 2006 (National,
2000, November 24).
3
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referendum. Then we agreed that it would be no sooner than ten years. Finally we said we would
accept conditions. We have bent over backwards to make concessions and the Government has failed
to meet the challenge. (Bougainville Leaders, 2000, December 10)

· This erosion of perceived common ground was an unwelcome development because any
reduction in Bougainvillean optimism would reduce the extent to which their motivation to deescalate was exhibited in their behaviour and thus render an agreement less likely. Increasingly,
there was concern that militant Bougainvilleans would use frustration at Port Moresby's
intransigence to justify a decision to resume hostilities.

Fortunately, in January 2001 the parties were able to conclude a new agreement. Kabui
attributed the breakthrough to the reentry of a third party: Australian Foreign Minister
Alexander Downer whose 'perseverance' brought the negotiation teams back to the table. 'Mr
Downer should be given a big share of the credit because, during the deadlock, he came in and
took up a proactive role in bridging our differences' Kabui said (Post-Courier, 2001, January 29).
The Rewards of High Status Representation

•

When a moment is highly 'motivationally ripe' for each of the disputants, Pruitt recommends
that a party send a high level representative to negotiations even if a spokesperson or
spokespeople of similar status are not sent by the other party (or parties). This will convey
to the other side (or sides) that that party has.a sincere interest in settlement. This should, in
turn, stimulate working trust on the part of the other side (or sides) and result in an increase
in their level of representation.

The Endeavour and .Burnham-Lincoln cases attest to the wisdom of Pruitt's advice. Several
key BRA-BIG leaders did not participate in the Bougainvillean delegation to the Endeavour
talks. Although the decision by key Bougainvillean leaders not to attend the Endeavour talks was
based on genuine concerns for their personal safety, their non-attendance entailed the
relinquishment of a good opportunity to display their genuine interest in settlement to the PNG
government. Conversely, the Bougainvillean parties sent large numbers of their most influential
leaders to the Burnham I negotiations. This helped to convince the PNG government that these
parties were genuinely interested in· settlement and prompted the government, as Pruitt
hypothesises, to send a delegation of its most senior civil servants to the Burnham II officials
meeting and later to send large numbers of cabinet members, including the Prime Minister, to
attend the Lincoln tallcs.
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The Benefits of Privacy and Secrecy

o Pruitt (2000: 253) suggests that all negotiations should be held in private, that is, away from
the scrutiny of the public. This is because negotiators who are not afforded this protection
frequently grandstand. Often, they also maintain an unhelpful dedication to their original
positions.

•

The chances of resolving a heavily escalated conflict can sometimes be further improved if
negotiations are held in secret. Secrecy is required in addition to privacy when large
constituencies on either (any) side are liable to oppose negotiation. If, for example, the hawks
on each side are unaware that negotiations are occurring, they will be unable to make any
damaging attempts to disrupt peace efforts. After an agreement has been concluded, the
public can then often be convinced that it is a fair package which includes numerous
concessions on the part of the other party (or parties).
The theory that secret negotiations facilitate settlement is well supported and is not

challenged here (Rubin, 1981: 23; Bercovitch, 1997: 230; Pruitt, 1997: 246). The fact that the
Burnham-Lincoln negotiations were not held in secret and yet were successful, illustrates,
however, that even in heavily escalated conflicts, secrecy is not always necessary for settlement. 4
This is reassuring because in conflicts like the Bougainville war, where many leaders must be
involved if an agreement is to have any chance of succeeding, secret negotiations are often not
practical. Furthermore, in this case the lack of secrecy was in some ways beneficial because the
process did not face the reentry problems sometimes encountered by a peace process undertaken
in total secrecy.
Nevertheless, the Endeavour and Burnham-Lincoln cases suggest that in conflicts where a
secret peace process is not practical, efforts to make the process as private as possible will be
beneficial. The Endeavour case illustrates well the problems which can arise if negotiations are
not held in complete privacy. In 1990, by holding the talks on board Endeavour efforts were
made to isolate the parties from the potentially negative pressures posed by their conflict
environment and their various publics. A select number of journalists were, however, invited on
board the vessel. They were allowed to attend the negotiation sessions and filed a number of
reports from the ship. It is likely that this media attention is partly to blame for the rigidity of
4 The preliminary meeting in Auckland prior to Burnham I was held in secret. All the majol'. meetings of the
Burnham-Lincoln peace process were, however, not held in secret.
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the positions adopted by some of the delegates. Furthermore, the Bougainvillean delegation's
decision to return to the island-each night after the negotiations frustrated efforts to isolate them
from their constituents.

The Burnham-Lincoln meetings were held in greater privacy than were the Endeavour talks.
By holding the talks in New Zealand, the delegates were more effectively shielded from the
immediate influence of their constituents than they were in 1990. In addition, media access to the
delegates was very limited. The lack of press coverage of the day to day talks did not prevent the
delegates from engaging in intense 'taraut' sessions. Nor did it eliminate posturing. Nevertheless,
the absence of an observing audience meant the delegates could adopt a more relaxed attitude to
the image of strength and weakness that they projected and allowed them to retain a·more flexible
attitude toward the· discussions.
The Advantages of Bridge People

•

Agreement in the wake of a moment of motivational ripeness is most probable if there have
been wide-ranging and plentiful contacts between people on every side of the conflict prior
to the arrival of that period of motivational ripeness. This is because these communications
create a group of well-versed bridge people who are able to act, 'to start an incremental
process of confidence building' when the moment of motivational ripeness develops (1997:
249). Prior relations with third parties can also be of benefit because these individuals can
also act as bridge people.
The Endeavour and Burnham-Lincoln cases support Pruitt's speculations about the

importance of bridge people. Prior to the Endeavour talks, there was very little contact between
the BRA-BIG and the PNG government. During this period, many potential bridge people were
dissuaded from retaining contacts with both the BRA-BIG and the PNG government. They
feared being murdered by either the BRA or the PNGDF, both of which were very suspicious of
individuals who had relationships with both parties. In July 1990, the pool of third parties who
had prior contact with each of the parties was also limited. In particular, the communications
blockade made it very difficult for third parties to communicate with Bougainvillean leaders. The
New Zealand High Commissioner to PNG, John Hayes, communicated with each of the parties
while organising the talks. He was not, however, allowed on board Endeavour during the
negotiations and thus had no opportunity to act as a bridge person from this point on. Those
third parties who were on the vessel during the negotiations either had no real prior relationship
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with the parties or were unwilling to act as go-betweens. Thus, at Endeavour, the failure of the
process appears to have coincided with an absence of knowledgeable bridge people able to begin
the gradual process of confidence building when the period of motivational ripeness occurred.

By contrast, prior to the Burnham I talks, Bougainvillean leaders had begun to make contact
with each other in an attempt to resolve some of their issues. In addition, by early 1997 Don
McKinnon was an experienced Foreign Minister, well respected in PNG. He and John Hayes,
who had prior contact with Bougainvillean leaders, appear to have 'leapt into action' just as the
moment of motivational ripeness occurred. They renewed old relationships with key leaders, and
were able to offer the parties a secure environment in which to negotiate.

III. FURTHER RESEARCH
This study has added weight to Pruitt's assertion that optimism is key to a party's decision
to take conciliatory action. Although motivation to achieve de-escalation is 'the driving force
behind conciliatory behaviour,' the extent to which the parties are optimistic determines the
degree to which they will actually act in a conciliatory manner (1997: 239). As Pruitt suggested,
when motivation to de-escalate is high, the provision of facilities which encourage inter-personal
relations between the delegates, privacy, adequate time and the availability of bridge people are
sometimes adequate to encourage the development of optimism. There is, however, much scope
for further research on other methods by which a third party might help to create optimism.
More case studies could generate insights and observations in this regard.
For those with a particular interest in the Pacific, there is also room for research on traditional
Melanesian reconciliation practices and their contribution to modern conflict resolution.
Although barely touched upon in this study, it is believed that traditional reconciliation
ceremonies at the village level were conducive to the development of optimism in Bougainville.
They provided an opportunity for community leaders to demonstrate to their rivals their
commitment to peace thereby encouraging widespread working trust. A much closer examination
of these ceremonies would, however, be required in order to draw more specific conclusions
about their significance.

253

Chapter Eight: Conclusion

IV. CONCLUSION - READINESS: THE KEY TO UNDERSTANDING THE
RESOLUTION OF HEAVILY ESCALATED CONFLICT?

Readiness is a construct of enormous value both to conflict resolution theory and practice. As
an analytic tool, it can aid us to understand why agreements are concluded in some conflicts and
not in others. As a prescriptive tool, it provides guidelines for potential mediators. It can help a
third party to determine which conflicts will be most receptive to conflict resolution initiatives,
thereby lessening the chance that mediators will waste time and resources in conflicts where their
intervention would be futile. The separation of the antecedents of ripeness into two categories
(sources of motivation and sources of optimism) is important. By examining whet!i_rr the parties
lack either motivation or optimism, a mediator can determine which mediation strategy might be
most effective and decide whether it is suited to employing such a strategy. In one conflict, for
example, a powerful, directive mediator might be needed to encourage the motive to de-escalate;
in another a mediator's most important contribution could be the provision of an environment
conducive to the growth of optimism. Readiness, therefore, buttresses the general wisdom that
third parties can play an important role in peace building efforts. Readiness also highlights,
however, that much of the responsibility for peace-building remains with the parties themselves.
As Fen Osler Hampson concludes, third parties can only play the role of midwife at the birth of
peace (Hampson, 1997: 750).

~yyendix~
THE PAPUA NEW GUINEA POLITICAL SYSTEM

Papua New Guinea is a democratic constitutional monarchy. The Queen of England is the
Head of State, but her (almost completely ceremonial) duties are normally performed by an
appointed Papua New Guinean Governor-General. 1 Papua New Guinea has a unicameral
parliamentary system which 'operates essentially, but at times erratically, ~? the British
Westminster fashion' (Dorney, 1998: 19). Members of Parliament (MPs) are elected every five
years by the 'first-past-the-post' electoral system. 2 The Prime Minister, who is appointed from
the legislature by the legislature, is the Head of Government. A National Executive Co_uncil
(NEC), which includes the Prime Minister and his ministers, is responsible for the executive
government of Papua New Guinea. 3
Today, there are 109 seats in the Papua New Guinea Parliament. Eighty-nine of these seats
represent 'open' electorates and twenty are 'provincial' seats. The number of open electorates
per province varies from two to ten. Each voter has two votes; one vote for an MP to represent
an open electorate and one for a provincial member. A voter's choice of candidate is largely
determined by traditional ties and clan loyalties. Only rarely do parties or national issues
influence an elector's decision. In contrast to most Westminster systems, the party system in
Papua New Guinea is weak. The election of large numbers of independent MPs is common. In
1997, 40 independent candidates were successful. Anthony Regan believes this is because Papua
New Guinea lacks a social basis for the sustained development of political parties. Whereas
political parties in other states are formed around important social, ethnic, religious or regional
differences, in Papua New Guinea, 'with the possible exception of Bougainville, there are as yet
no such differences which cut across the loyalties based on semi-traditional societies sufficient to
provide aEatural basis for mobilising popular support for parties' (Regan, 1997b: 87). Although
parties do exist (there were 19 legally registered parties by the 1997 elections), only-eccasionally
do they have a permanent grassroots organisation or a coherent ideological focus. Parties form,
split, and combine with other parties regularly.
The privileges of electoral office, which include the relatively high salary and opportunities
for travel as well as pqwer and status, are the primary motivator for many candidates' decision
to contest an election. Increasingly large numbers of candidates have pursued office at each
election. In 1997, a record 2372 hopefuls were nominated (Dorney, 1998: 20). As a result, MPs
are seldom elected with an absolute majority. At the 1997 election, 61 of the elected members
won less than 20 per cent of the vote (Dorney, 1998: 20). Successful MPs are usually males
1

The Governor-General must act on the advice of the Cabinet (NEC) in the discharge of his functions.
The electoral system was changed to 'first-past-the-post' in 1977. Prior to this a modified preferential system
operated.
3
There has never been a female prime minister.
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between thirty and fifty years of age and there is a preference for candidates with higher
secondary or tertiary education. The turnover of sitting MPs is always high. Over half were
rejected at the 1997 election.
After an election, the pursuit of a parliamentary majority becomes all-important. Would-be
prime ministers must devote considerable energy and resources in order to obtain the members
necessary to form a government. Cabinet posts, committee chairs, statutory posts and other
inducements are offered in return for support. Loose coalitions are formed, independents are
courted, and often unlikely alliances are forged. After securing the prime ministership, a new
prime minister is granted an 18 month grace period from votes of no confidence. When this
period is up, coalitions often crumble, leaving the prime minister vulnerable to loss of office.
The business of policy-making and governing is, therefore, overshadowed by the prime
minister's constant need to shore up support and the efforts of his rivals to unaermine this.
When policy is made, however, the power to do so rests largely in the hands of the prime
minister. Because the prime minister is not restrained by a party manifesto or a clear coalition
agreement, it is usually possible for him to secure the NEC's approval for his proposals. As
Regan explains: 'With many ministers concerned mainly with extracting what they can from the
state, they have little interest in scrutinising policy proposals. As a result cabinet tends to
become a rubber stamp for a strong prime minister' (1997b, 89-90). Sir Julius Chan was one such
prime minister.

~yyendix r.B
THE ENDEAYOUR ACCORD ON DIALOGUE AND RETURN OF SERVICES TO
BOUGAINVILLE

A delegation of the National Government led by the Right Honourable Sir Michael Sornare,
GCMG, MP, held broad-ranging talks with a delegation frorn Bougainville, led by Mr Joseph
Kabui, frorn the 29th July to the 5th August 1990 outside Kieta Harbour, aboard Her Majesty's
New Zealand ship, Endeavour. 4
International observers frorn Canada, Vanuatu and New Zealand were present at the talks.
The two delegations welcomed the opportunity for face-to-face dialogue, and agreed that this
process should continue.
They agreed that the long term political status of Bougainville is to be addressed as part of the
continuing dialogue.
Meanwhile all political declarations with respect to that future status are deferred.
The National Government delegation confirmed that at the earliest opportunity it would take all
practical steps consistent with the Constitution of Papua New Guinea to bring about the return
of services to Bougainville.
Such restoration of services would be done without force. But should personnel responsible for
restoring services be interfered with, the Government of Papua New Guinea reserves the right to
withdraw services where such interference occurs.
The return of services, particularly health, education and communications are accepted as a
matter of urgent priority.
The two delegations agreed that in order for services to be restored on Bougainville, the security
of personnel rnust be fully safeguarded.
The Government of Papua New Guinea will consult regularly with the present Bougainville
delegation on the restoration of services.

4

Note that I have attempted to reproduce the documents which appear in the appendices as accurately as possible.
Thus, although the grammar, punctuation, spelling and numbering used is sometimes not technically correct, it is
that which appeared in the original documents.
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The two delegations agreed on the desirability of the full participation of Bougainvilleans in
future security arrangements on Bougainville.
The two delegations thanked the government of New Zealand and the Royal New Zealand Navy
for their generous assistance in making a venue and support facilities available for the talks.
The two delegations also thanked the observers for their cooperation.
Further meetings of the two delegations to review implementation of arrangements for
restoration of services will be held. The next such meeting will be held within eight weeks.

MICHAEL SOMARE
LEADER
NATIONAL GOVERNMENT
DELEGATION
SIGNED ON BOARD
HMNZS ENDEAVOUR
5 AUGUST 1990

JOSEPH KABUI
LEADER
BOUGAINVILLE DELEGATION

~yyendixc
DELEGATES TO THE ENDEAVOUR PEACE TALKS 1990

Papua New Guinea - National Government Delegation
Negotiators
•

Rt. Honourable Sir Michael Somare, GCMG, MP, Foreign Minister

•

Honourable Bernard Narokobi, MP, Minister for Justice and Attorney General

Officials
•

Paul B. B. Benge, CBE, Secretary of the Papua New Guinea Prime Minister's Department

•

Bill Dihm, CBE, Secretary, Papua New Guinea Ministry of Foreign Affairs

•

Pomat Paliau, Secretary

Support Officials (Members of the Moral Re-Armament Movement)
•

Nigel Cooper

•

Allan Weeks

•

Mohan Bhagwandas

Support Staff
o Ian Boden

o Nason Moat
•

Rosemary Memos
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Bougainville Delegation5

o Joseph Kabui - Premier of the North Solomons Province and Minister for Police, Justice and
Peace in the Bougainville Interim Government (BIG) (Leader of the delegation)

o Bishop John Zale - United Church - BIG Health Minister
o Bishop Gregory Singkai - Roman Catholic Bishop - Education Minister in the BIG
•

Joseph Pais - Minister for State, BIG

•

Lembias Magasu - Foreign Minister, BIG

•

Pastor Jeffrey Paul - Seventh Day Adventist Head Pastor, Minister for Recreation and
Communication, BIG

•

James Singko - BRA Representative, 'Chief of Supreme Advisory Council'

•

Gabriel Ariato - Community Leader representing Central Bougainville

•

Patrick Barro - Community Leader representing South Bougainville

•

Morris Remey - Community Leader representing Islands

•

Joseph Kansis - Community Leader representing North Bougainville

•

Cecilia Gemel - President of the Panguna Landowners' Association (PLA)

•

Martin Miriori

•

Reuben Siara

•

Misak Rangai

•

Benjamin Rangai

o Benjamin Kirape
•

Bernard Tunim

•

Amato Sahota

•

Benedict N'Tona

This list is from a fax sent by the Interim Government of the Republic of Bougainville. It identifies 20 delegates.
Media reports suggest, however, that Kabui headed a 21 man delegation. It is likely, therefore, that an extra person
attended the negotiations as part of the Bougainville delegation.
5
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International Observers
•

Tony Browne, Department of the Prime Minister of New Zealand

•

Nick Etheridge, Canadian Deputy High Commissioner in Canberra

•

Sela Molisa, Finance Minister in the Government ofVanuatu6

Journalists

6

•

Sean Dorney - ABC Correspondent

•

Angwi Hriehwazi - Post-Courier

•

Fraser Foister - Radio New Zealand

It was not originally intended that the Vanuatu Finance Minister would observe the talks. He was belatedly invited

by the Bougainville delegation and arrived on August 2.

~yyendix 'D
MEMORANDUM OF UNDERSTANDING

DRAFT I
1st August 1990
Bougainville .
This Memorandum of Understanding between the Independent State of Papua NewDuinea and
the Republic ofBougainville is dated the .............. day of.. ............ 1990
Whereas the Republic ofBougainville was prior to the 17th of May 1990 a Province within the
Independent State of Papua New Guinea
And whereas the Unilateral Declaration of Independence resulted because of a civil war between
the Independent State of Papua New Guinea and the Republic ofBougainville
And whereas the Independent State of Papua New Guinea in retaliation therefore, declared an
Economic Blockade on all Goods and Services flowing to and out of Bougainville
And whereas the Economic Blockade has resulted in virtual stoppages of all Goods and Services
available in Bougainville
And whereas it is the desire of both the Independent State of Papua New Guinea and the
Republic ofBougainville to normalise relations with the view of opening up traffic in Goods and
Services
And whereas both parties agree that the only long term solution is peaceful co-existenee and
mutual understanding between two Sovereign and Independent States
And whereas PNG recognises that PNG' s pride in its sovereignty should not be used to
undermine greater universal virtues of peace, friendship, and political stability and long term
prosperity
And whereas the Principle of Unity in diversity recognises that while Bougainville is
Independent from Papua New Guinea unity should be sought in the formation of a greater
Melanesian Common Community
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And whereas it is desired that these Heads of Agreement shall not be construed as exhaustive of
the terms and conditions of a negotiated Agreement that shall be entered into between the parties
hereto at a subsequent date.
NOW THIS AGREEMENT WITNESSETH
1.

2.

Unilateral Declaration of Independence
(a)

Papua New Guinea signifies its approval of the unilateral declaration of
Independence by the Republic of Bougainvilleas a gesture of Goodwill and
Understanding between the peoples of Papua New Guinea and Bougainville,

(b)

Papua New Guinea and Bougainville agree to fix a date this year wh~reby formal
powers of Government by the People for the People can be transferred by the
Independent State of Papua New Guinea to the Republic ofBougainville. The
Constitution of Papua New Guinea is to be amended to signify the change in
Status ofBougainville and verify its Territorial Jurisdiction.

Transitional Arrangements and Technical Assistance
Papua New Guinea agrees that a Committee consisting of Department Heads of the
Government of Papua New Guinea and nominees appointed by the Bougainville
Minister for Public Service will draft plan and co-ordinate the transfer of
administrative functions of the Government of PNG and provide such Technical
advice and assistance as necessary.

3.

Central Bank
PNG agrees to fund the establishment of a Central Bank and to fund initial Reserves.

4.

Currency
A Currency Working Committee consisting of a senior member of the Finance
Department and a senior executive of the Central Bank be appointed to plan and coordinate in conjunction with officials from the finance Department in Bougainville the
introduction of a Bougainville Currency.

5.

Services
(i)

Papua New Guinea agrees that effective as of the signing of these Heads of
Agreement all Shipping, Telecommunications, Banking, Schools and Hospitals
will be re-opened immediately and at cost. Air Niugini be allowed to operate
services to Bougainville and to resurface Aropa International airport.
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(ii)

Papua New Guinea further agrees to unconditionally release:
(a)
(b)
(c)

(iii)

6.

M. V. Sankamap
Prisoners of War in PNG and elsewhere,
Republic Funds held at PNGBC

Papua New Guinea agrees to pay for the costs of initial establishment of the
Public Service machinery and the Public Servants accrued and future wages.

Reconstruction and Rehabilitation
Papua New Guinea agrees to release E.E.C funds ofK37 million towards the costs of
reconstruction and rehabilitation. In addition PNG agrees to set aside additional funds
ofK30 million for contingencies.

7.

Trade and Foreign Affairs
That.PNG fund the requirements of a fully manned Department of Foreign Affairs and
Trade.

8.

PNG Utilities and Facilities
PNG agrees to transfer all its assets on Bougainville to the Government ofBougainville.

9.

Treatment ofBougainvilleans in PNG
That Bougainville citizens in PNG be given entry visas by PNG and or allowed to return
immediately depending on personal circumstances.

10.

Peace, Friendships and Defence Treaty with PNG
That PNG agree to enter into a NON Aggression Treaty with Bougainville signifying its
acceptance of the principle of Peaceful Co-existence and Comity

11.

Compensation
PNG agrees to pay for War damages and injuries suffered as a result of the war
between PNG and Bougainville. It further agrees to pay for environmental damages
caused by Bougainville Copper Limited.

12.

Income Tax, Customs Duty and Excise
All powers relating to imposition of any form of tax be transferred immediately. Costs
relating to the establishment of this office be borne by PNG.
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13.

Law and Order
Initial costs for the maintenance of Law and Order and for the establishment of a
Constabulary be borne by PNG. No PNG Police or members of the armed force are to
be allowed on Bougainville.

14.

Judiciary
PNG to pay the costs of establishing the Department of Justice.

15.

Future of BCL
BCL will remain closed. It's recommissioning will remain the prerogative of the
Republic of Bougainville.

16.

In Consideration of Papua New Guinea agreeing to above terms and conditions,
Bougainville agrees;
(i)

That after 5 years as of the date of the signing of the Agreement entered into
Pursuant to this Memorandum of Understanding Bougainville agrees to inject
additional Reserves in the event of a decline in PNG's Foreign Reserves below
three months forward import cover,
Provided however that the downward trend is temporary and does not exceed
two thirds of the three months forward import cover and the run down does not
exceed a period of 6 months.

(ii)

To protect the lives and property of Papua New Guinea citizens and foreigners
resident within the Country.

(iii)

To give equal citizenships status to Papua New Guineans married to
Bougainvilleans.

In Witness whereof the Parties have the day and year first hereinbefore [sic] written signed this
Agreement.

Sir Michael Thomas Somare KT CBE
On behalf of the Government of
Papua New Guinea

Mr Joseph Kabui
On behalf of the Republic of
Bougainville

~yyendix1:
THE BURNHAM DECLARATION

By Bougainville Leaders on the Re-establishment of a Process for Lasting Peace and
Justice on Bougainville, July 5-18, 1997
We, the leaders of the people of Bougainville, having met in Burnham, New Zealand, from 5-18
July 1997, in order to end the war and restore lasting peace on Bougainville, hereby commit
ourselves to the establishment of a clear process for the achievement of a political settlement to
the war on Bougainville with the Government of Papua New Guinea, and declare that we are
united in our common stand on the following:

1. Unity and Reconciliation
We recognise that the war on Bougainville has divided our people. In order to achieve lasting
peace, we must reconcile with ourselves as leaders to ensure that there is unity and reconciliation .
among our people at all levels of the community.

2. Process for Negotiation
We will work together with the Government of Papua New Guinea to set up a process for
negotiations between Bougainville Leaders and the Government of Papua New Guinea.

3. Ending the War
As soon as the process referred to under Clause 9 below is established between Bougainville
Leaders and the Government of Papua New Guinea, we will jointly bring about an end-to the war
on Bougainville.

4. Declaration of Ceasefire
In order to help create a peaceful environment for a neutral peacekeeping force to come and
maintain peace on Bougainville, the Bougainville Leaders urge all parties under force of arms to
agree to a declaration of a ceasefire, which shall take effect simultaneously with the arrival of the
first contingent of the peacekeeping force on Bougainville.
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5. A Neutral Peacekeeping Force
5.1

We believe that a neutral Peacekeeping Force is essential to the peace process. We,
therefore, request that such a force be invited to Bougainville at the beginning of
the process for a period of not more than three years under the auspices of the
United Nations.

5.2

We desire also that before a 'Status of Forces' Agreement is agreed to by the State
of Papua New Guinea and countries contributing to the Peacekeeping Force that
the Bougainville Interim Government and the Bougainville Transitional
Government be fully consulted, and be party to it.

6. Demilitarisation of Bougainville
6.1

The demilitarisation ofBougainville is an essential step in the peace process. we,
therefore, call for the complete withdrawal of the Papua New Guinea Defence Force
within a time frame to be agreed to between Bougainville Leaders and the Government
of Papua New Guinea.

6.2

As part of this demilitarisation process, there shall also be the laying down of arms by
all Bougainvilleans, currently under the force of arms over a period of time, which will
be supervised by the Peacekeeping Force in conjunction with the Bougainville
Transitional Government and the Bougainville Interim Government.

7. Lifting of Blockade and Removal of Restrictions
We agree that there is a need for access throughout Bougainville to relevant donor organisations
and other humanitarian agencies, including ICRC and UNICEF, for the implementation of health
and education programs, and for the restoration of basic needs. We further undertake to pursue
discussions with the Papua New Guinea Government to this end.

8. Political Process
We undertake to ensure that the people ofBougainville, as a people, freely and democratically
exercise their right to determine their political future.

9. Commencement of Process and Venue for First Meeting
We will move to have the first meeting of Bougainville Leaders with the Government of Papua
New Guinea no later than September 1997 to set up the process and begin its implementation.
We further agree that this meeting be held in a neutral place outside Papua New Guinea or
Bougainville.
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Declared at Bumham this 18 July 1997.

Joseph Kabui
Leader of BIG/BR.A. Delegation

Gerard Sinato
Leader ofBTG Delegation

Martin Miriori

John Momis

SamKauona

Sam Akoitai MP

~yyendixP
THE BURNHAM TRUCE

RE-AFFIRMING the principles contained in the Burnham Declaration, July 5th - 18th, 1997:
REPRESENTATIVES of the National Government of Papua New Guinea (PNG), the
Bougainville Transitional Government (BTG), the Resistance, the Bougainville Interim
Government (BIG) and the Bougainville Revolutionary Army (BRA), having met in Burnham
military camp, New Zealand from October 1 - 10th 1997, recognise the desirability of taking
immediate positive measures • To cease armed conflict
• For peace and reconciliation, and
• For the return of normalcy and restoration of services by all parties

PENDING a formal meeting ofleaders desirably by 31st January 1998,
HAVE AGREED, as immediate interim measures, to the following: 1. To respect and promote basic human rights and fundamental freedoms;
2. To refrain from all acts of intimidation and armed confrontation;
3. To promote peace and reconciliation in the community;
4. To lift all restrictions, so as to restore freedom of movement and delivery of services to the
people of Bougainville subject to appropriate clearances;
5. That Field commanders of the PNG Security Forces, the Resistance and BRA, and Village
Chiefs, to meet on a regular basis to consult, review and monitor the implementation of this
commitment as well as to consult as required, and resolve any incidents which may threaten or
breach these understandings as well as to promote the aspirations expressed herein;
6. Recommend to the National Government and leaders on Bougainville to immediately invite a
neutral regional group to monitor the terms of this agreement.
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This agreement shall take effect as of the date of signature.

Signed at Burnham Military Camp, Burnham, New Zealand on this Tenth day of October 1997

PNG NATIONAL GOVERNMENT

BTG DELEGATION

BIG/BRA DELEGATION

Kapeatu Puaria
Legal Adviser (BTG)
Delegation Leader

Martin Miriori
Secretary (BIG) &
Delegation Leader

DELEGATION

Robert Igara
Secretary for Prime Minister
& NEC and Delegation
Leader

WITNESSED BY:
The Honourable
Rev. Leslie Boseto MP CMG SIC
Minister for Home Affairs
Government of Solomon Islands

Rt Honourable
Don McKinnon MP
Minister for Foreign Affairs & Trade
Government of New Zealand

Papua New Guinea Security Forces
ROYALPNGCONSTABULARY

PNG DEFENCE FORCE

Ludwig Kembu QPM
Deputy Commissioner of Police
Chief of Operations

Brig. Gen Leo Nuia OBE
Commander
PNG Defence Force

John Toguata CBE QPM
Assistant Commissioner of Police
Divisional Commander
Islands Division

Lt. Col. Michael Tamalanga
Commanding Officer 2RPIR

Lt. Col, Jeoffrey Wiri
Director Land Operations
HQ PNG Defence Force
Lt. Col. Penie Nilligur
Director Military Intelligence
HQ PNG Defence Force
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BRA Commanders
Sam Kauona, General
Ishmael Toroama, Chief of Staff
Peter Nagua, Chief of Operations
Steven Topesi, Task Force Commander
Ben Kamda, Planner
Aloysious Singka, Ground Force Commander
Barnabus Tobi, 2IC C/OPS CMN
Timothy Laku Sive, Training Commander

BRA Company Representatives - Commanders
Epeli Epilva
StevenKiwa
Pais Mako
John Mukaki
Justin Kokiai
BenPaura
Kevin Kaparius
Thomas Tari
Cornnelius Solomon
Joe Mark
John Kongkai
Eric Neto_
David Taikia
Getsi Tanahan

Glen Biaras
Joel Patu
George Diva
Sammy Darius
Noel Rufo
Darius Wami
Benjamin Kommra
Eddy Mahin
Frank Sinaku
JohnKouro
Amos Ove
Sylvester Vane
Lucas Allkus
Zachias Peahiri

Resistance Commanders
Hilary Masiria
Donald Hamao

Northwest

Justin Permaslveri
Jonathon Tora
John Bosco Doaka

Tinputz

Ross Vavalo
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Wakunai

Paul Akoitai
Tony Busu

Kieta

Hilary Loni
John Bosco Piritoi

Buin

Jacob Naisy
Philip Pusua
Henry Kiumo
Andy Foster
Cosmas Pirnke

Siwai

David Mikisa
Michael Komoiko
Pius Kuheu

Bana

Jacob Lauiau
Enoch Pukaro
Daniel Namake

~yyendix §
THE LINCOLN AGREEMENT ON PEACE, SECURITY AND DEVELOPMENT ON
BOUGAINVILLE

The Government of Papua New Guinea, the Bougainville Transitional Government, the
Bougainville Resistance Force, the Bougainville futerim Government; the Bougainville
Revolutionary Army and Bougainville leaders (the "Parties") having met in Lincoln University,
Christchurch, New Zealand from 19-23 January 1998.

Praying for the Almighty's forgiveness, guidance and blessing for their common endeavours;

Emphasising their firm commitment to peace by building on the achievements in the Burnham
Declaration, Burnham Truce and the Cairns Commitment;

Acknowledging the suffering, pain and loss on all sides of the conflict that they have agreed to
end forever;

Committing themselves to peace, reconciliation and working together for the common good;

Engaged in a process of consultation and cooperation, initiated by Bougainvillean leaders,
which they will continue;
Hereby agree:

1.

PEACEFUL MEANS

The parties will co-operate to achieve and maintain peace by peaceful means. They also pledge
to renounce the use of armed forces and violence, and agree to resolve any differences, by
consultation both now and in the future. They confirm also respect their for human rights and
the rule oflaw.

2.

EXTENSION OF THE TRUCE

The parties agree to extend the period of the Truce currently in force to the 30th of April 1998
to allow for consultation as regards the establishment of the ceasefire.
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CEASEFIRE

3.1

A permanent and irrevocable ceasefire will take effect in Bougainville at 2400
hours on 30 April 1998.

3 .2

The parties will co-operate to reduce fear in Bougainville and take urgent steps to
cooperate in promoting public awareness of, and respect for, the ceasefire.

3 .3

Immediately the ceasefire takes effect, the parties will refrain from use of arms,
ammunition, explosives and other instruments of death, injury or destruction in
Bougainville.

3.4

The parties will not manufacture, trade or distribute weapons and ammunition.

3. 5

The parties will co-operate in accordance with law in reporting and preventing
the use, manufacture, importation, sale, trade, exchange of weapons and
ammunitions.

3.6

The parties will cooperate with the successor to the TMG in recording, locating
and ananging disposal of all arms, ammunitions, explosives and other
instruments of death, injury and destruction, including parts and ingredients of
all the parties in Bougainville.

WITHDRAWAL OF DEFENCE FORCE FROM BOUGAINVILLE

The parties agree to a phased withdrawal of the PNG Defence Force from Bougainville subject to
restoration of civil authority.
5.

6.

PEACE MONITORING GROUP

5.1

The Papua New Guinea National Government undertakes to conclude the
anangements required for deployment of the successor to the neutral regional
Truce Monitoring Group (TMG) by no later than 30 April 1998.

5.2

The Papua New Guinea National Government will seek the endorsement of the
United Nations Security Council for these arrangements, including the
appointment of a Special observing mission to monitor these arrangements.

MANDATE OF THE PEACE KEEPING FORCE

The Mandate of the Successor to the TMG will be to:
6.1

monitor and report on the compliance of the parties to all aspects of the
ceasefire;
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6.2

promote and instill confidence in the peace process through its presence, good
offices and interaction with people in Bougainville;

6.3

provide people in Bougainville with information about the ceasefire and other
aspects of the peace process;

6.4

provide such assistance in restoration and development consistent with this
Agreement as the parties may agree and available resources allows;

6.5

assist with the development and training and institution of a Bougainvillean
constabulary;

6.6

and such other matters as may be agreed to by the parties which will assist with
the democratic resolution of the situation.

TRANSITION TO CIVILIAN PEACETIME POLICING

The parties will co-operate in:

8.

9.

(a)

reestablishing the Village Court System in Bougainville and

(b)

restoration of civilian peacetime policing, including arrangements that will
facilitate the recruitment, training and deployment of Bougainvillean police.

RECONCILIATION
8 .1

The parties will co-operate in promoting reconciliation between Bougainvilleans
and with other individuals, groups and organisations in Papua New Guinea.

8.2

The parties agree to free and democratic elections on Bougainville to elect a
Bougainville Reconciliation Government before the end of 1998

REMOVAL OF BOUNTIES AND FREE MOVEMENT
9 .1

10.

The Papua New Guinea National Government
(a)

has confirmed the removal of bounties and:

(b)

will facilitate the free and unhindered movement of Bougainvilleans into,
within and out of Papua New Guinea in accordance with law:

AMNESTY AND PARDON

The Papua New Guinea National Government will:
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(a)

grant amnesty to persons involved in crisis-related activities on all sides. The
parties will co-operate in promoting public awareness of, and respect for, this
Agreement

(b)

following receipts of advice from the Advisory Committee on the Power of
Mercy, recommend pardons for persons convicted of crisis offences.

RESTORATION AND DEVELOP:MENT
11.1

The parties will co-operate in restoration and development in Bougainville in
both the public and private sectors with particular emphasis on rural areas.

11.2

The Papua New Guinea National Government will seek appropriate forms of
assistance from intentional organisations, foreign governments, all organisations
for restoration and development in Bougainville.

11.3

Assistance for restoration and development in Bougainville will, to the maximum
practical expert [sic], be sought and administered so as to promote
Bougainvillean participation.

11.4

The Papua New Guinea National Government will prepare an Indicative
Program in consultation with the parties to help secure funding and other
resources to assist in restoration and development in Bougainville.
(a)

facilitate communications and access to villages on Bougainville

(b)

provide essential services such as health and education.

CONSULTATION LIAISON

The parties AGREE to promote consultation, co-operation and liaison at the political level
among Bougainvilleans and with the Papua New Guinea National Government.

13.

14.

POLITICAL ISSUE
13 .1

The parties agree to meet again in Bougainville to address the political issue
before the end of June 1998

13.2

Officials will meet as required to prepare for such meetings.

PUBLIC AWARENESS

The parties will cooperate in promoting public awareness of, and respect for this agreement.
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15.

ANNEXES TO TIDS AGREEMENT AND SUBSIDIARY ARRANGEMENTS

Detailed arrangements for implementation and development of this Agreement may, by
agreement, be embodied in Annexes or subsidiary arrangements to this Agreement.

16.

ONGOING CO-OPERATION

In signing this Agreement the parties whose signatures appear below commit themselves to
working together for peace, justice, security development in Bougainville by:
(a)

co-operating with each other; and

(b)

promoting a bipartisan approach in the National Parliament and in the
community as a whole.

Done at Lincoln, Christchurch, New Zealand this 23rd day of January 1998.
SIGNED:
Sir John Kaputin, KBE, CMG, GC (Togo), MP
Chief Negotiator
PNG Government

Mr Joseph Kabui
Vice President
Bougainville Interim Government

Hon. Sam Akoitai MP
Minister for Bougainville Affairs
PNG Government

General Sam Kauona
Commander BRA

Hon. Gerard Sinato
Premier
Bougainville Transitional Government
Hon. John Momis, MP
Member for Bougainville Regional
PNG Government
Hon. Michael Laimo, MP
Member for South Bougainville
PNG Government
Hon. Michael Ogio, MP
Member for North Bougainville
PNG Government
Hilary Masiria
Resistance Commander

WITNESSED BY:
HON. BARTHOLOMEW ULUFA'ALU, MP
PRIME MINISTER OF THE SOLOMON
ISLANDS

~_p_pendix ']-(
THE ARAWA CEASE-FIRE AGREEMENT

Annex 1 to the Lincoln Agreement

AGREE1\1ENT COVERING IMPLE1\1ENTATION OF THE CEASEFIRE
The Government of Papua New Guinea, the Bougainville Transitional Govemment;lhe
Bougainville Resistance Force, the Bougainville Interim Government, the Bougainville
Revolutionary Army and Bougainville leaders ("the parties") i)

recognising that the situation on Bougainville has substantially improved following the
signing of the Burnham Truce.

ii)

realising that this was brought about by the co-operation between all parties, the people
of Bougainville and the Truce Monitoring Group in observing the terms of the truce.

iii)

desiring that this same spirit of cooperation be maintained and continued and,

iv)

realising that the Lincoln Agreement on Peace, Security and Development on
Bougainville is the basis for the Agenda for ongoing consultation and
negotiation between the parties, which agreement needs to be implemented.

hereby agree to the following arrangements:

PART 1- CEASEFIRE
1.

Permanent and Irrevocable Ceasefire
A permanent and irrevocable ceasefire will come into effect on Bougainville at 2400
hours on 30 April 1998.

2.

Terms of Ceasefire
2.1
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As from that hour all parties will continue to refrain from all hostile acts or the
carriage or possession and the use of arms, ammunition, explosives and other
instruments of death, injury or destruction on Bougainville.
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2.2

No one will manufacture, trade or distribute weapons in Bougainville.

2.3

The parties will cooperate in reporting and preventing use, manufacture,
importation, sale, trade and exchange of weapons and ammunition.

2.4

People will be allowed to move freely without hindrance in Bougainville.
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PART Il - NEUTRAL REGIONAL PEACE MONITORING GROUP AND UN OBSERVER
MISSION
3.

4.

Invitation of Neutral Regional Peace Monitoring Group

3.1

The Papua New Guinea Government, in consultation with the parties, will
negotiate an agreement based on the Agreement concerning the Regional Truce
Monitoring Group to establish a neutral regional Peace Monitoring Group.

3.2

The parties agree that Papua New Guinea will invite Australia, Fiji, New Zealand,
Vanuatu and other countries in the region to participate in the neutral regional
Peace Monitoring Group.

Mandate of Peace Monitoring Group

The parties agree that the Peace Monitoring Group will carry out the following mandate:
i)

monitor and report on compliance with all aspects of the ceasefire;

ii)

promote and instill confidence in the peace process through its presence, good offices
and interaction with people in Bougainville;

iii)

provide such assistance in implementation of the Lincoln Agreement as the parties to the
Lincoln Agreement and the states contributing to the Peace Monitoring Group may
agree and available resources allow;

iv)

co-operate by agreement in ways that assist in democratic resolution of the situation.

5.

Invitation of UN Observer Mission

5.1

The parties agree that the Papua New Guinea Government will request:
i)

the United Nations Security Council to endorse the neutral regional
Peace Monitoring Group; and

ii)

the United Nations Secretary-General to send an observer mission to
Bougainville.
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5.2

The Parties recognise that the United Nations observer mission will work in
conjunction with the Peace Monitoring Group while maintaining the right to
make its own observations and assessments.

5.3

The mandate of the United Nations observer mission will be to monitor and
report on implementation of these arrangements and may be requested to assist
in other areas as agreed by the parties.

PART III-MECHANISM FOR CONSULTATION

6.

7.

8.

Peace Process Consultative Committee
6.1

The parties agree to establish a Peace Process Consultative Committee which
will replace the Peace Consultative Committee.

6.2

The PNG National Government will seek funding for the establishment of a
Secretariat for the Peace Process consultative Committee.

Membership of Peace Process Consultative Committee
7 .1

The Peace Process Consultative Committee will comprise members from all the
parties.

7.2

The United Nations observer mission and the states contributing to the Peace
Monitoring Group will be invited to sit at meetings of the Peace Process
Consultative Committee.

Chairman of Peace Process Consultative Committee
The parties agree that the Chairman of the Peace Process Consultative Committee will
be the leader of the United Nations observer mission or otherwise as may be agreed by
the parties.

9.

Functions of the Peace Process Consultative Committee
The parties agree that the functions of the Peace Process Consultative Committee shall
be the following: i)

consult with all the parties on aspects of the ceasefire;

ii)

assist the PMG to monitor the ceasefire and resolve problems resulting from
breaches of the terms of the ceasefire;
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10.

iii)

promote the process by screening and clearing issues arising from the Lincoln
Agreement;

iv)

develop detailed plans for the disposal of weapons;

v)

develop detailed plans for the phased withdrawal of the Papua New Guinea
Defence Force and the Royal Papua New Guinea Constabulary Mobile Riot
Squad;

vi)

promote public awareness and understanding of the peace process;

vii)

work with similar bodies at District and local levels to achieve the same
objectives in their respective areas; and

viii)

staffing of the secretariat.
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Consultation with the Peace Process Consultative Committee
Recognising the special situation in Bougainville, the Police Commissioner shall consult
with the PPCC prior to any order to redeploy the Royal Papua New Guinea
Constabulary Mobile Riot Squad on Bougainville.
PART IV - CALL OUT ORDER AND NEUTRAL ZONE

11.

Call Out Order and Neutral Zone
11.1

11.2

The Special State Negotiator will raise with the Government of Papua New
Guinea, within seven days of the signing of Annex 1 to the Lincoln
Agreement, the following:
i)

recognition by all parties of the township of Arawa as a demilitarised
neutral zone; and

ii)

rescinding of the call-out order to consolidate the ceasefire.

The first meeting of the PPCC shall take place within seven days of the
implementation of i) and ii) above.

Ceasefire - Annex 1
This agreement is Annex 1 to the Lincoln Agreement on Peace, Security and
Development on Bougainville.
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Dated at Arawa this 30th April 1998
Sir John Kaputin KBE, CMG, GC (Togo), MP
Special State Negotiator
PNG Government

Hon, Sam Akoitai MP
Minister of Bougainville Affairs
PN G Government

Hon. Gerard Sinato
Premier
Bougainville Transitional Government

Mr Joseph Kabui
Vice President
Bougainville Interim Government

Mr Hilary Masirfa
Chairman
Bougainville Resistance Force

General Sam Kauona
Commander
Bougainville Revolutionary Army

Hon. John Momis MP
Member for Bougainville Regional
PNG Government

Hon. Michael Laimo MP
Member for South Bougainville
PNG Government

Hon. Michael Ogio MP
Member for North Bougainville
PNG Government
Witnessed by:
Hon. Bartholomew Ulufa'alu
Prime Minister
Government of Solomon Islands

Hon. Don McKinnon
Minister of Foreign Affairs and
Trade
Government of New Zealand

Hon. Alexander Downer
Minister of Foreign Affairs
Government of Australia

Hon. ];lernardo Vunibobo
Minister of Foreign Affairs
Government of Fiji

Hon. Clement Leon
(Acting) Minister of Foreign Affairs
Government of Vanuatu

Dr Francese V endrell
Representative of United Nations
Secretary General

~yyendix '1
THE BUIN DECLARATION OF THE PAN-BOUGAINVILLE LEADERS' CONGRESS

The Pan Bougainville Leaders Conference ("the Congress") representing the peoples of
Bougainville, having met in Buin, South Bougainville from 20-22 August, 1998.
Reaffirming the Burnham Declaration, the Lincoln Agreement and the Arawa Implementation of
the Ceasefire Agreement.
Concerned that the peace process has slowed down due to misunderstanding between the
parties, but appreciating the positive decision made by the Government of Papua New Guinea,
made on 19 August, 1998, for the total rescinding of the call-out order.
Aware of the need for a process which takes into account the right of the people to selfdetermination.
HEREBY DECLARE AS FOLLOWS 1. Political Issues

The Congress believes that the people ofBougainville are united in their common aspiration for
an independent homeland.
To this end, the Congress calls upon the Government of Papua New Guinea to give the people
of Bougainville, as a matter of principle, the chance to exercise their individual and collective
rights to self-determination.
The Congress acknowledges, however, that a peaceful resolution is only possible through
peaceful negotiations with the Government of Papua New Guinea. It will continue to support
only peaceful means, and calls on all communities on Bougainville to respect this principle.
The Congress, therefore, calls on its leaders to represent Bougainville's case for selfdetermination at the next round of the all-parties negotiations.

2. Bougainville Reconciliation Government
Consistent with the Lincoln Agreement, the Congress reaffirms the need to immediately establish
the Bougainville Reconciliation Government by the end of 1998 - be it elected, appointed or
nominated, or both.
Appendices
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It calls for the establishment of this Government under a new Interim Constitution.
The Congress, therefore, endorses the appointment of a Working Committee to prepare the
structure for presentation to the PPCC.

3. Other Issues
The Congress also noted concerns over the issues of development, immigration and disposal of
arms. It, therefore, mandates the Working Committee to present these issues as matters of
priority at the next PPCC Meeting.
Declared at Buin this 22 August, 1998
Representing the chiefs of Central Bougainville
Peter Mekea
Peter Kalasoi
SamuelKopa
Amos Toroama
Bibi Narunsi
IkeaKakito
Robert Abara
Representing the chiefs of South Bougainville
Hera Potunga
Paul Kaile
Daniel Tsibim
Linus Konukung
James Mita
John Monka
Representing the chiefs of North Bougainville
JoelBanam
Carolus Ketsimur
John Tabinaman
Amos Toromiur
Dennis Sareke
Avo Sini
Joe Toarats
Osborne Tomi
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Representing the women ofBougainville
Theresa Jaintong
Josephine Kauona

Witnessed by:

Honourable Reverend Leslie Boseto CMG, MP
Minister for Home Affairs & Chairman of Solomon Islands
Bougainville Peace Committee
Government of Solomon Islands
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THE MATAKANA AND OKATAINA UNDERSTANDING

The Government of Papua New Guinea, the Bougainville Constituent Assembly, the
Bougainville Resistance Forces, the Leitana Council of Elders, the four Bougainville Members of
the National Parliament and other Bougainvillean Leaders (the "parties"), having met in New
Zealand, have agreed as follows:
1.

All of the parties remain committed to securing lasting peace by peaceful means through
implementation of both the letter and spirit of the Lincoln Agreement. We pledge
ourselves to maintain the permanent and irrevocable ceasefire as we work our way
towards a negotiated a negotiated political settlement ofBougainville's longterm
political future.

Preparing future arrangements for government on Bougainville
2 .. :

Bearing in mind the need to look beyond the immediate situation, the parties agree that
the Special State Negotiator will prepare a package of proposals on the powers,
functions, structure and status of Bougainville's government, geared to Bougainville's
needs.
All individuals and groups in Bougainville will be given the opportunity to make
written submissions to the Special State Negotiator.
We request that the technical officers of the Bougainvillean parties meet as soon
as possible to prepare for discussions on future arrangements for government on
Bougainville, including discussions on other related matters raised in this
document.

3.

We agree that political leaders will meet to discuss the package as soon as possible, and
no later than 30 June 1999
We all agree to use the package as a basis for our discussions.
All parties agree that Bougainville needs united political leadership. We commit
ourselves to work to make such leadership possible.
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Leadership issue
4.

The parties note the commitment made by the National Government that, if
Bougainville leaders reach agreement, then it is willing to consider lifting the
suspension on the Bougainville Provincial Government in accordance with law.

5.

The Minister for State will work jointly with other Bougainvillean members of the
National Parliament (MPs) in exercising his executive powers and functions in
Bougainville; the MPs should consult immediately about how they will work
together and try to resolve any differences.

6.

The parties note that the Basic Agreement makes clear that the National Government
will only act on advice that is broadly representative of the people ofBougainville. (The
Bougainvillean parties will have to arrive at inclusive arrangements which allow the
head oflocal-level institutions to be fairly represented and participate).

7.

The selection processes currently underway can go ahead.

8.

The Bougainvillean parties will consult with a view to organising themselves to
participate in achieving a progressive political settlement.

9.

While participants in the peace process are entitled to select their leaders in their own
ways, we recognise that there must be proper elections when the agreed package for
Bougainville comes into effect, and request the Electoral Commission to begin
preliminary work for such elections.

10.

The parties will cooperate in explaining and publicising their agreement regarding
elections to the people.

11.

All of the parties agree to refrain from making divisive statements while the package is
under negotiation.

Weapons disposal
12.

Weapons disposal should begin immediately.
The Peace Process Consultative Committee (PPCC) should convene
immediately and discuss detailed plans for weapons disposal.
New Zealand will be asked to assist and facilitate the weapons disposal process.
The current United Nations observer mission will be asked to be present and
observe the process.
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National political support
13.

Recognising that only the National Government can provide the lawful basis for any
future governmental arrangements, we request all Members of Parliament to listen to the
views of the people ofBougainville and to co-operate on a bipartisan basis and the
National Government mutually agrees to consult meaningfully with the four
Bougainvillean National Parliamentarians.

Representative body to plan and manage reconstruction
14.

The National Government will prepare proposals for legislation to establish an authority
containing representatives of all major groups to plan and manage major reconstruction
activities in meaningful consultation with the four Bougainvillean National
Parliamentarians.

Appreciation of New Zealand, and future meetings
15.

We are grateful for the support that our New Zealand hosts and other governments in
the region give us in working for peace, but recognise that the responsibility for
consolidating and building on what we have achieved is ours; from now on we must
make sure that we meet as required and, for purposes of transparency and
accountability, that we do so in Bougainville or some other part of Papua New Guinea.

Implementation of existing Agreements
16.

As part of our shared commitment to the mutual confidence-building on which the peace
process is based, the parties reaffirm the agreement made in the Lincoln and
Ceasefire Agreements for the PPCC to develop detailed plans for phased withdrawal
of the Papua New Guinea Defence Force and the Royal Papua New Guinea Mobile Riot
Squad from Bougainville subject to restoration of civil authority.

Done at Lake Okataina, New Zealand, this 22nd day of April 1999.
Signed:
Honourable Sir John R Kaputin, KBE, CMG, MP
Special State Negotiator
Papua New Guinea Government

Honourable Sam Akoitai, MP
Minister for State
Papua New Guinea Government

Joseph Kabui
Co-Chairman
Bougainville Constituent Assembly
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Honourable John Momis, MP
Member for Bougainville Regional

Gerard Sinato
Co-Chairman
Bougainville Constituent Assembly

Honourable Michael Ogio, MP
Member for North Bougainville
Deputy Speaker
Papua New Guinea National Parliament

Joel Banam
Chairman
Leitana Council of Elders

Honourable Michael Laimo, MP
Member for Bougainville South

Hilary Masiria
Chainnan
Bougainville Resistance Forces

WITNESSED BY:
Sir Paul Reeves, GCMG, GCVO, CF, QSO
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