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      Chapter 1

      The Organizing Principle of Australian Foreign Policy

      
         
         
      

      
      Australia is an island off the coast of Asia. This observation is much more than a
         remark about geography; it is a statement about geopolitics. Just as Britain sees
         itself as an island off the coast of Europe, both geographically and geopolitically,
         and the United States as an island off the coast of the Eurasian land mass, so also
         Australia is an island off the coast of Asia. Britain does not want a single land
         power to dominate the European continent. The United States does not want such a prospect
         in Eurasia.[1]   A similar concern informs Australia’s geopolitical tradition. 
      

      
      A stable order in Asia refers to much more than military stability. The core ambition
         of Australia’s external relations is to advance its economic interests in the face
         of competition. Unlike in the Southwest Pacific, where Australia enjoys enormous clout,
         in the Asian region it lacks significant political and military influence. It therefore
         enters into alliances with greater powers such as Britain and the United States. It
         appreciates the economic boost provided by Asia’s dynamism but fears being eclipsed
         by its rise. Australia is thus in a state of dynamic tension with Asia.
      

      
      Australia was settled in a far corner of the globe by the greatest imperial power
         of its time. The settlers understood from the very beginning that they benefited from
         the strength of the Empire. They shared its strategic perspectives and benefited from
         its economic policies. As Britain expanded its control over large parts of Asia in
         the nineteenth century, the Australian colonies expanded across the continent. Shielded
         by British power and developed by British investments, the colonies consolidated their
         presence under benign economic and security circumstances. It was in their interests
         to prefer the British Empire to any other, and to side with European rule rather than
         any campaign for freedom or national liberation among the Asian colonies. 
      

      
      This solidarity with European empires rather than colonized peoples had a rational
         basis. The Australian settler-colonial societies benefited from an international order
         underpinned by the threat or use of military force. They began their existence on
         the winning side of a worldwide confrontation described variously as imperialism versus
         anti-colonialism, developed versus developing countries, liberal democracy versus
         the rest, the North-South conflict, core versus periphery, Europe against the Third
         World, and so on. The organizing principle of Australian foreign policy is to stay
         on the winning side of the global contest.
      

      
      The organizing principle calls for the pursuit of security. Here, an explanation is
         in order. “Security” means much more than protection from invasion. It is an elastic
         concept that gives priority to economic interests, and to a political order that secures
         them. This view of security has deep roots in Australia’s geopolitical tradition.
         When the first free settlers arrived in Sydney in 1793, the imperial power that sent
         them there was restructuring village society in India at the same time. Britain created
         a land-owning class of local Indian elites and a system of extracting revenues from
         peasants. The elites collaborated with British rule, and military force guaranteed
         the prevailing economic and political order. This system in India, in the very same
         location (Bengal), supplied the Australian colonies with grain, foodstuffs, spirits,
         clothing and live animals. Military interests in one part of the empire helped economic
         interests in another part. The advancement of economic interests and a political order
         that secures them are enduring goals of Australian foreign policy. 
      

      
      Security is a useful concept because of its elasticity. It includes not just defense
         against military threats—very unlikely in Australia’s case—but the economic interests
         that have to be secured against foreign competition. These interests expand to accommodate
         what a nation or a dominant group within it possesses or thinks it ought to possess.[2]   Australia’s security fears were once confined to Sydney Harbor. They expanded in
         line with the frontier. As Australia became a continental power, security considerations
         extended to Far North Queensland. Later, Australian businesses sought new markets
         in Papua New Guinea and the Southwest Pacific. Their interests required a permissive
         environment for commerce. They needed security against potential threats to these
         interests. The “national interest”—another usefully elastic term—therefore linked
         military force with the freedom to pursue commercial interests. 
      

      
      These commercial interests exert a compelling influence over Australian foreign policy.
         Perhaps the central feature of Australian society is that the most important economic
         decisions are taken in the private sector, where real power lies. A small number of
         people drive the decision-making processes of large corporations, which possess or
         control large concentrations of capital. These corporations decide where to invest
         and what to produce. The Australian government has to facilitate their efforts in
         order to obtain revenue. The government regulates domestic and external affairs in
         the overall interests of the economy, and has to pay special attention to its dominant
         sectors. It protects this norm of private property rights with force if necessary,
         and joins with other, like-minded countries to defend this norm at the international
         level. But a policy of aggression cannot be stated in such stark terms even to, or
         especially to, oneself. It is recast in terms of threats requiring “defensive” actions—which
         conveniently conform to the underlying economic interest. 
      

      
      The concept of “national interest” therefore cannot ignore the domestic concentrations
         of wealth and power. The most powerful groups in the economy may have different opinions
         on several issues, but they all agree on the importance of a stable investment climate
         for business operations at home and abroad, and on the need for good access to human
         and material resources. The apparatus of the state tries to achieve these goals. Governments
         come and go but the state persists. The senior public servants who direct the long-term
         interests of the Australian state work to shape the region and the wider world over
         a much longer time frame than the electoral cycle. The “national interest” therefore
         does not change with a change of government because of the long-term structural relationship
         between the private sector and the rest of society. 
      

      
      Australian foreign policy thus exhibits a long-term continuity, sometimes described
         as a “bipartisan consensus.”[3]   The major political parties may act in somewhat different ways when they are in
         government, but both focus ultimately on ensuring the stability of investments. Governments
         cannot fulfill their objectives unless they attend to that overriding priority. Both
         parties are conditioned by this reality, and remain committed to the same systemic
         interest—that of state-backed capitalism. Corporate managers do not usually focus
         on this systemic interest. They typically focus on specific details such as profits
         and market share for their corporations. However, the upper echelons of the state
         executive, which is largely composed of people with similar lifestyles, aspirations,
         and associations, does focus on investment stability and on an environment conducive
         to the enduring interests of Australian state-capitalism. The state executive shapes,
         and is shaped by, the enduring framework of the private economy, where more short-term
         and narrowly focused corporate planning occurs. The “national interest” requires the
         political system to satisfy private concentrations of power and wealth, because the
         system stops if they stop investing. This enduring reality underpins Australia’s foreign
         policy. 
      

      
      Chapter 2 traces the contours of Australia’s external relations from the start of
         European settlement to the end of World War II. It shows that the colonies had a sound
         appreciation of the utility of force. The Royal Navy guaranteed that no foreign power
         could threaten the Australian colonies as they consolidated their presence on the
         continent. British investment fueled Australia’s economic development, and military
         force maintained the Empire. Military historians have long recognized that “War has
         been one of the defining forces in Australian history.”[4]   Chapter 2 also shows that as banks and other corporations came to dominate the
         Australian economy in the early twentieth century, the government provided them with
         new markets by taking over Papua New Guinea and Nauru, and controlling other territories
         in the Southwest Pacific. Australia aligned itself with the United States during the
         Pacific phase of World War II. Australia stopped automatically following Britain’s
         instructions in foreign policy ever since. 
      

      
      Foreign policy is conducted with the instruments of statecraft. Economic instruments
         are a regular feature of Australia’s external relations: trade agreements and investment
         treaties are obvious examples. Financial instruments such as international monetary
         agreements and foreign aid also figure prominently. Legal instruments such as the
         Law of the Sea Convention and various arms control and disarmament treaties are an
         important aspect of Australia’s dealings with the rest of the world. Covert instruments
         of statecraft involve the use of intelligence agencies. Military force is another
         instrument of statecraft; it has its role and operates along with the other instruments.
         This book highlights the elements of continuity and change in the instruments of statecraft
         across the 230-year span of modern Australian history. 
      

      
      Australian foreign policy uses all the instruments of statecraft. The military instrument
         predominated after World War II, when Australia joined the United States and the U.K.
         in confronting the waves of Asian nationalism in Korea, Malaya, Vietnam, and Indonesia.
         The objective was to suppress revolutionary social transformations there. Chapter
         3 discusses Australia’s involvement in the Korean War, when External Affairs Minister
         Percy Spender moved swiftly and at his own initiative to offer Australian troops to
         the U.S.-led military effort before Britain could do so. This was a turning point
         in Australia’s external relations. This chapter also discusses the signing of the
         Australia-New Zealand-United States (ANZUS) security treaty. The government’s military
         diplomacy reflected its clear choice to prioritize the United States over the United
         Kingdom. Once signed, however, ANZUS was something of a disappointment; relations
         between the United States and Australia were very cordial but inconsequential. Australia
         did not get access to the highest levels of the U.S. military. Australia’s pursuit
         of relevance to U.S. policymakers was fruitless until the United States needed to
         establish intelligence facilities in Australia in the 1960s. A combination of geography
         and modern weapons technology cemented the bilateral relationship. 
      

      
      The military instrument also predominated in Malaya, where Australia helped to defeat
         a rebellion. Chapter 4 shows how military force helped install a local ruler who was
         willing to protect Britain’s economic interests in the country. Malaysia remained
         an economic neo-colony even after it gained political independence. This chapter also
         discusses Australia’s use of economic and financial instruments as complements to
         military force. Australia agreed to austerity programs and import restrictions in
         order to support Britain’s currency. The two currencies were linked, and the twin
         postwar imperatives of domestic and economic reconstruction drove policy.
      

      
      Chapter 5 looks at the military instrument in Vietnam. Australia joined the United
         States in trying to preserve a local ruling elite in South Vietnam, an artificial
         country in which the United States installed its president, built its civil service,
         created its currency, economy, and industrial base, built its ports, airfields, hospitals,
         schools, transport network and telecommunications system, and trained, equipped, and
         funded its police force and military. Australia’s aim was to demonstrate its loyalty
         and relevance to U.S. policymakers. This chapter shows that the Vietnam War transformed
         Australian life. These years marked the first time since European settlement in 1788
         that a majority of the public opposed military deployments in support of their major
         ally. The Vietnam years also saw the public abandon the view that only the government
         should decide matters of war and peace. 
      

      
      Chapter 6 covers Australia’s relations with Indonesia—a much more important country
         in the Australian government’s eyes than Malaya or Vietnam. The chapter outlines Australian
         support for the Indonesian independence struggle, and then its sponsorship of military
         rebellions in Indonesia’s outer islands. The chapter deals with Australian and U.S.
         support for one of the most decisive events in Southeast Asia in the second half of
         the twentieth century: the destruction of the Indonesian Communist Party. The chapter
         then shows how Australia helped Indonesia invade and occupy Portuguese Timor (known
         today as Timor-Leste or East Timor). Australia’s military efforts in Korea, Malaya,
         Vietnam, and Indonesia ensured that it fulfilled its role as a regional partner of
         the United States’ global project. Australia overcame the threat of revolutionary
         social transformation in the region. It achieved a permissive environment for international
         financial institutions and business corporations in Southeast Asia. 
      

      
      Chapter 7 covers one of the most important projects ever undertaken by the Department
         of Foreign Affairs and Trade or its predecessors: the negotiations at the Third United
         Nations Conference on the Law of the Sea, which resulted in the Law of the Sea Convention
         (LOSC) of 1982. The legal instrument in Australian foreign policy involved long-term
         coordination at the interface of diplomacy, geoscience, and law. Australia’s Law of
         the Sea diplomacy is not well known in studies of Australian foreign policy. But it
         is a critical episode that reveals some deep truths about how power actually functions.
         It illustrates how the concept of the “national interest” functions: the public bears
         the costs and risks of diplomacy, law, investment, research, negotiations, espionage,
         and other instruments of statecraft, while small groups in control of vast concentrations
         of capital benefit disproportionately. 
      

      
      Chapter 8 further develops the organizing principle of Australian foreign policy:
         to stay on the winning side of the global struggle between colonial powers and colonized
         peoples. This chapter looks at Third World countries’ call in the 1970s for a New
         International Economic Order (NIEO) so that they might pursue national economic development.
         Although an advanced capitalist state, Australia’s economy shared some of the features
         of developing countries. It was heavily dependent on a narrow range of primary export
         commodities, and relied on imported capital to fund economic growth. But Australia
         joined the United States in beating back the Third World’s demand for preferential
         trade arrangements geared to their developmental needs. Australia’s response to the
         challenge of the NIEO is a significant stage in the development of its external relations.
         It gained experience in dealing multilaterally for many years with developed and developing
         countries on questions of trade. It improved its knowledge of how to gain access to
         world markets. The NIEO negotiations provided a framework for analysis and action
         that culminated in the ambitious trade liberalization agenda of the Hawke government,
         and indeed of all subsequent Australian governments.
      

      
      Chapter 9 surveys the economic instrument from 1983 to 1999. The Australian government
         embraced neoliberalism at the domestic level and pursued free trade overseas. Previous
         Australian governments had invoked the threat of global communism to get the public
         to support their foreign and defense policies, and brokered an economic compromise
         between workers and businesses. But the fall of the Soviet Union in 1991 saw the end
         of the compromise. Businesses began outsourcing, downsizing, restructuring, and where
         possible, moving operations offshore. Technological changes and the rise of international
         financial capital markets enabled the globalization of production and finance. The
         Hawke and Keating governments pursued free trade agreements that empowered businesses
         in their quest to move operations offshore. The keys to these agreements were trade
         in services (especially in information technology-enabled services) and intellectual
         property rights. This chapter also examines Australia’s use of the legal instrument:
         weakening a global ban on chemical weapons to please the United States, and pressuring
         South Pacific countries so that the United States could burn chemical weapons in their
         region. 
      

      
      Chapter 10 covers the decade between the 1998 Asian Financial Crisis and the 2008
         Global Financial Crisis. When the Asian Financial Crisis struck, Australia stepped
         in to cover the bad loans made by international banks. It supported a debt-rescheduling
         package by the International Monetary Fund that required recipient countries to make
         steep cuts in spending, deregulate their economies, sell off some of their state-owned
         assets, restructure their banks, and impose an effective bankruptcy system. South
         Korea had to open its financial and automobile sectors, and Thailand its banking sector.
         Indonesia had to cut its spending on health and education. The chapter shows that
         foreign aid is a financial instrument in the weaponry of Australian statecraft. Australia
         used foreign aid to restructure the Iraqi economy after it used the military instrument
         to invade Iraq in March 2003. The chapter concludes with a discussion of the financial
         instrument during the Global Financial Crisis. It shows how policy supported the interests
         of the six banks belonging to the Top 20 companies on the Australian Stock Exchange.
         
      

      
      Chapter 11 covers current policy priorities. It shows that the government’s pursuit
         of trade and investment agreements is designed to enrich elite sectors within Australian
         society. A small number of diplomats, corporate lawyers, and lobbyists negotiate these
         agreements in secret. Once they have agreed to terms, the agreements are presented
         to Parliament as a “take it or leave it” deal. This ploy succeeds in preventing public
         discussion or alteration of the treaties. The chapter also examines the implications
         of China’s ascendancy for Australian foreign policy. Australia’s foreign affairs establishment
         has never before had to choose between its greatest military ally and its greatest
         trading partner. From the time the First Fleet sailed into Botany Bay in 1788 until
         the Asian Financial Crisis of 2008, Australia was linked militarily and economically
         to Britain and then the United States. Now things are changing in the face of China’s
         rise and U.S. power, which is still vast. If the United States insists that Australia
         must fight alongside it in a war against China, is the U.S. alliance worth preserving?
         There may be a need for parliament to make this decision, not the prime minister.
         The book therefore concludes with an appendix containing a practical model for parliamentary
         approval of military deployments. It draws on a research project conducted at the
         University of New South Wales under my supervision. 
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      Chapter 2

      A Sub-Imperial Reflex

      
         
         
      

      
      A settler society was constructed on the Australian continent at the same time as
         the second British Empire was consolidated in Asia and Africa during the nineteenth
         century.[1] The threat or use of military force underpinned the international economic and legal
         order. The British Empire’s military power guaranteed favorable economic circumstances
         in its Australian colonies, which prospered as a result of Britain’s domination of
         the world market. Australia’s settlers understood from the very beginning that they
         benefited from the strength of the Empire. They shared its cultural, racial, economic
         and strategic perspectives. Disagreements with the Empire were founded on the fear
         that far-away London might not be sufficiently committed to its Australian colonies.
         Australia’s strategic reflex from the very beginning was to support imperial involvement
         in the affairs of the region.
      

      
      The European Enlightenment was a key intellectual influence on Australia. A commitment
         to rational inquiry, progress, and human improvement shaped the way society was constructed.
         Along with this came another European influence: an emphasis on military technology,
         tactics, and training designed to maintain the superiority of Australian weaponry
         and military organization over that of any regional power. As Penderel Moon, a senior
         British colonial official in India, remarked, “One obvious and undoubted factor in
         the British success was the superiority of European over Indian military technique.”[2] This military superiority ensured that European armies in the eighteenth century
         were not “aggregations of individual heroic warriors”[3] or a “mass of men acting in unison with plenty of brute ferocity but no effective
         control once battle had been joined.”[4] Rather, they benefited from three key innovations pioneered in the seventeenth century
         by the Dutch military thinker Maurice of Nassau. 
      

      
      First, Prince Maurice made his soldiers dig themselves in when besieging enemy positions,
         in contrast to the earlier sentiment that taking cover was cowardly. His armies engaged
         in military engineering to move vast amounts of earth steadily forward in stages until
         the final assault. Second, he drilled his soldiers repeatedly in the motions required
         to fire their weapons, and trained them to move and shoot in unison, in response to
         simple commands. His troops could load and fire much faster than their adversaries.
         They could move in prescribed patterns and deliver “a series of volleys in rapid succession,
         giving an enemy no chance to recover from the shock of one burst of fire before another
         volley hit home.”[5] Third, he divided his army into smaller tactical units, giving him greater flexibility
         to deploy different combinations of firepower. These three innovations created a military
         machine that other European powers copied. Its superiority was evident in India, soon
         to be the jewel in the crown of Britain’s empire. There, as William McNeill writes,
         “ridiculously small European contingents regularly played decisive roles . . . because
         of their dependable obedience on the battlefield and their maneuverability in the
         face of an enemy.”[6] Britain’s wars in India in the late eighteenth century gave it possession of Bengal,
         “a wonderful land, whose richness and abundance neither war, pestilence, nor oppression
         could destroy,” in the words of a British civil servant.[7] According to a Scottish sailor who visited Bengal in the early eighteenth century,
         “all sorts of Provisions, both wild and tame, being plentiful, good and cheap, as
         well as Clothing, make the country very agreeable.”[8] 
      

      
      The Australian colonies received grain, foodstuffs, spirits, clothing, and live animals
         from Bengal. British rule of India caused famines there but provided a vital link
         to the Australian colonies.[9] When the colony at Sydney Cove was in its fourth year, it came close to starvation
         because its supply ship Guardian sank. Supplies of rice, semolina, lentils, clothing, livestock, and seeds from Bengal
         in June 1792 provided a lifeline.[10] Following this first voyage, two ships a year came with supplies from India, and
         by 1840 a ship traveled between India and Australia approximately every four and a
         half days. These ships were a lifeline for the new settlement. According to the historian
         David Walker, Army personnel, administrators, merchants and others moved between India
         and Australia, “largely supported by the imperial connection.”[11] 
      

      
      The strength of the Royal Navy protected the imperial connection. In October 1805,
         when the colony in Sydney was very young, the Royal Navy led by Lord Nelson defeated
         the combined fleets of the French and Spanish navies in the Battle of Trafalgar. This
         battle took place off the coast of Cadiz, in southwest Spain, near Cape Trafalgar.
         It lasted from midday until about five in the evening, and changed the course of nineteenth
         century history. Many French ships never sailed again. France’s ports were blockaded,
         its fleet shrunk, and its sailors redeployed.[12] The Royal Navy was able to establish a network of trading stations in the Baltic,
         the West Indies, South America, India, and China. These trading stations became colonies
         as Britain’s ships dominated international trade. Its armies, raised to protect these
         trading stations, soon dominated the host populations. The British Empire grew over
         the course of the nineteenth century until it controlled a quarter of the world’s
         land mass and a quarter of the world’s population. 
      

      
      The Battle of Trafalgar is largely forgotten today, but its centrality to Australian
         prosperity and security were understood clearly for more than a hundred years. Some
         of the timber in the Speaker’s Chair in the Australian House of Representatives (1927–1988)
         came from Lord Nelson’s flagship, HMS Victory.[13] The acting Australian Prime Minister Earl Page acknowledged its significance, saying
         that the “sight of British oak, drawn from that source,” will remind us of “the national
         victory of Trafalgar . . . which permitted the sound and safe development of the various
         colonies established by Britain throughout the world, permitted the growth of our
         nationhood.”[14] The importance of Trafalgar survives in the names of places around Australia. As
         documented by the Australian National Placenames Survey, Sydney’s Spit Junction was
         once called Trafalgar Square, and the Sydney suburb of Bronte is named after Lord
         Nelson, whom the King of Naples appointed Duke of Bronte. The Melbourne suburb of
         Collingwood refers to Nelson’s second-in-command at Trafalgar. The names of many towns
         in Western Australia and Victoria, as well as streets in other states, contain references
         to Trafalgar.[15] 
      

      
      Trafalgar ensured the safety of Australia’s seaborne trade. From the 1820s, the colonies
         sent wool and other agricultural commodities to markets in Britain and northwestern
         Europe. By the 1830s, Australian wool was in high demand overseas. It was Australia’s
         major export for at least half the nineteenth century: “tough enough to be machine
         spun and woven but fine enough to earn a profit—even despite transport costs—on the
         other side of the world.”[16] Prosperity through wool was also achieved by force of arms. Settlers would buy a
         few head of sheep from someone’s flock, drive a few miles past the farthest squatter,
         and set up their own grazing area. A flock of sheep could double in a little over
         a year, creating a rapidly growing demand for land. As wool became more profitable,
         more and more white settlers moved inland, colliding with the indigenous inhabitants.
         The path of the frontier war followed the sheep.[17] The historian Geoffrey Blainey says that across the world, “many families sleeping
         each night beneath blankets of Australian wool did not know the bloodshed which had
         accompanied the production of part of that wool.”[18] 
      

      
      Australia’s regular use of military force has an ancient history in the British Isles.
         As Richard Gott’s magisterial account of the British Empire says
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