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T his  m onograph  examines low-level conflict contingencies in 
two contex ts:

a th e  in c id e n c e  an d  n a tu re  of low-level conflict since 
1945 and  i t s  r e le v a n c e  to A u s t r a l ia 's  s t r a t e g i c  
environment; and

b th e  ro le  and  p e r c e p t io n s  of low -leve l  co n f l ic t  
contingencies in Australian defence policy.

T he p a p e r  c o n c lu d e s  t h a t  lo w -lev e l  c o n t in g e n c ie s  a re  
r e le v a n t  to  A u s t r a l ia 's  s t r a t e g i c  e n v i ro n m e n t ,  b u t  th a t  
a s s e s s m e n ts  of these  contingencies have tended to focus on 
the tactics that might be em ployed at th e  e x p e n s e  of th e  
p o ss ib le  o r ig in s  of c o n f l ic t ,  th e  motives and objectives of 
potential ag g re s so rs ,  and the political context in which such 
c o n t in g e n c ie s  m ight a r i s e .  L ow -level c o n t in g e n c ie s ,  
however, do not in themselves c o n s t i t u t e  a t h r e a t  of s u f 
f ic ie n t  magnitude to provide the focus at p re sen t  lacking in 
Australia's defence pos tu re  and  th e  ro le  of th e  A u s t r a l i a n  
defence forces .
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INTRODUCTION

L ow -level  co n f lic t  c o n t in g e n c ie s  a r e  a r e la t iv e ly  r e c e n t  
a d d i t io n  to  th e  A u s t r a l i a n  defence lexicon. They appeared  
in v a r io u s  g u is e s  in p u b l ic  d e fe n c e  d e l ib e r a t io n s  in th e  
e a r ly  1970s in th e  c o n te x t  of th e  q u e s t  for an a l te rna tive  
defence doctrine to 'forward defence ',  bu t  th e i r  a p p e a r a n c e  
a lso  r e f l e c t e d  ch an g es  in the public perception of potential 
t h r e a t s  to  A u s t r a l ia 's  s e c u r i t y .  T he p e r c e iv e d  t h r e a t  of 
com m unist  o r  A sian  ex p a n s io n ism  r e c e d e d ,  b u t  fo r  some 
o b se rv e rs  was replaced by  p o te n t ia l  t h r e a t s  to  A u s t r a l i a n  
in te re s ts  short  of invasion or major assau lt .

The 1976 White P a p e r  on  A u s t r a l i a n  D efence  a c k n o w 
le d g e d  th e  need  fo r  a defence force capability to deal with 
'selected sh o r te r - te rm  contingencies ',  * b u t  formal recognition 
of th e  r e le v a n c e  of lo w -lev e l  c o n t in g e n c ie s  to c u r r e n t  
defence doctrine was arguab ly  conferred  by the scenario for 
Exercise Kangaroo 83. Kangaroo 83 was a radical d e p a r t u r e  
from i t s  p r e d e c e s s o r s ,  which focussed on conventional war 
capabilities and  em ployed  th e  A u s t r a l i a n  arm ed fo rc e s  in 
com bined  o p e r a t io n s  with t h e i r  a l l ied  c o u n t e r p a r t s .  The 
declared aim of Kangaroo 83 was

to ex e rc ise  th e  A u s t r a l i a n  D efence  Force  in jo in t  
o p e r a t io n s  in a low -level conflict in the defence of 
the  no rth -w est  of A u s t ra l ia .2

Kangaroo 83 broke new ground in terms of the n a tu re ,  level 
and  lo ca t io n  of th e  e x e r c i s e  h o s t i l i t i e s  and  the ex ten t of 
joint o p e ra t io n s  b e tw e e n  th e  A u s t r a l i a n  s e r v ic e s ;  it  a lso  
in v o lv e d  civilian au thorit ies  and the local civilian population 
on a scale without preceden t in exercises of this n a tu re .

T h is  s t u d y  ex am in es  low-level conflict contingencies in 
two con tex ts :

(a) th e  incidence and n a tu re  of low-level conflict since 
1945 and  i ts  r e l e v a n c e  to  A u s t r a l ia 's  s t r a t e g i c  
environm ent; and

(b )  th e  ro le  and  p e r c e p t io n s  of low -leve l co n f l ic t  
contingencies in A ustralian defence policy.
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These themes are  examined in the following sequence:
Part 1: Low -level co n f l ic t  and  A u s t r a l i a 's  s t r a t e g i c  

environm ent.
In troduction .
A rev iew  of r e p r e s e n t a t i v e  exam ples  of low -leve l  

conflict since 1945.
A r e -e x a m in a t io n  of A u s t r a l i a 's  s t r a t e g i c  env iron

ment.
An a s s e s s m e n t  of th e  re levance  and applicability of 

low-level conflict contingencies to A ustra lia .
Part 2: Low -level contingencies and Australian defence 

policy.
A b rie f  su rv ey  of the evolution of Austra lian  defence 

policy.
An e v a lu a t io n  of th e  ro le  of low -leve l  co n f l ic t  

contingencies in Australian defence policy.
In summary, this s tu d y  concludes th a t :
1 L ow -level co n f l ic t  co n t in g en c ie s  a re  re levant to the 

assessm ent of Australia 's s t r a t e g i c  e n v i ro n m e n t  and 
th e  c o n s e q u e n t  fo rm u la t io n  of d e fe n c e  po licy  an d  
capabilities.

2 H owever a sse ssm en ts  of low-level contingencies have 
to date tended to focus on the tactics  th a t  m ight be 
em ployed a g a in s t  A u s t r a l ia  a t  th e  expense of their  
possible orig ins , the possible motives and  o b je c t iv e s  
of th e  p o te n t ia l  ag g resso r ,  and the  political context 
in which such contingencies might a r ise .

3 In th e  a b s e n c e  of a sp e c if ic  t h r e a t ,  A u s t r a l i a 's  
d e fe n c e  p o s t u r e  and  th e  ro le  of th e  A u s t r a l i a n  
d e fe n c e  fo rc e s  continue to lack definition. Low-level 
contingencies ca n n o t  th e m se lv e s  s u p p ly  th i s  focus  
and  the ir  invocation in the A ustra lian  defence debate 
does  not d im in ish  th e  need  to a d ju s t  A u s t r a l i a 's  
d e fe n c e  po licy  and  c a p a b i l i t i e s  to  accom m odate 
profound changes in our s tra teg ic  environm ent.
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Notes

1 A u s t r a l i a n  P a r l iamen t ,  Austra lian Defence (White Paper 
p r e s e n t e d  to P a r l i am en t  by  th e  Mini s t e r  for Defence, 
t h e  Hon.  D . J .  Ki l len ,  Nove mbe r  1976),  A u s t r a l i a n  
Government Publishing Service,  Canber ra ,  1976, p.13.

2 D e p a r t m e n t  of D e fen ce ,  E x e r c i s e  K a ngaro o  83: VIP 
Brie f , p . l .
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PART 1
LOW-LEVEL CONFLICT AND 

AUSTRALIA’S STRATEGIC ENVIRONMENT

LOW-LEVEL CONFLICT SINCE 1945 

Introduction

T h is  s e c t io n  exam ines  th e  n a t u r e  of low -leve l co n f l ic t  
(including its re lationship to o th e r  lev e ls  of co n f l ic t )  and  
s u rv e y s  a rep resen ta tiv e  sample of such conflict since 1945. 
The im p lica t io n s  of th is  a n a ly s i s  fo r  A u s t r a l ia n  d e f e n c e  
policy a re  examined below in section IV.

Low-level conflict contingencies h av e  also  b ee n  d e s c r i 
b ed  as ’l e s s e r - ’ , ’limited-', 's h o r te r - te rm - ' or 'low in tens i ty ' 
contingencies; as 'co n tin g en t  c i r c u m s ta n c e s ' ;  and  as 'low - 
leve l  s i tu a t io n s ' .  In the in te re s ts  of c lar ity  and consistency 
this s tudy  p resupposes  the e x is te n c e  of a b ro a d  s p e c t ru m  
of conflict contingencies rang ing  from h ig h -  to low-level and 
employs this terminology th ro u g h o u t .  A h ig h - le v e l  c o n f l ic t  
c o n t in g e n c y  would t h r e a t e n  th e  su rv iv a l  or in teg r i ty  of a 
s ta te ,  while a low-level con tingency  would pose  t h r e a t s  of 
low er m a g n i tu d e s ,  e . g .  th rea ts  or hostile actions designed 
to ex trac t  concessions in c i r c u m s ta n c e s  in  which n a t io n a l  
s u r v iv a l  is no t a t s t a k e .  T he u t i l i t y  of d i s t in g u i s h i n g  
in termediate or m edium -level c o n t in g e n c ie s  b e tw e e n  th e s e  
extremes will be add ressed  below.

The nature of low-level conflict

T h e r e  a p p e a r  to be  fo u r  main a r e a s  in  which lo w - le v e l  
conflict might be d is t inguished from its  h igher-level co u n te r 
par t  :

(i) the scale of the conflict;
(ii) the ch a rac te r  of the conflict;
(iii) th e  o b je c t iv e s  and  s t r a t e g i e s  a d o p te d  b y  th e  

in i t ia to r /ag g resso r ;
(iv) th e  o b je c t iv e s  and  c o u n te r s t r a t e g ie s  adopted by 

the re a c to r /d e f e n d e r .
All th e  ab o v e  a r e  s u b je c t  to c o n s id e r a b le  v a r ia t io n  b o th  
individually and in combination.
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In i ts  1981 re p o r t  T h rea ts  to Australia 's Security : Their 
N a tu r e  an d  P r o b a b i l i t y , th e  Jo in t  Committee on F o re ig n  
Affairs and Defence (JCFAD) defined low-level contingencies 
as

th o s e  t h r e a t s  which can  be  d e a l t  with within the
peacetime organisation  and s t ru c tu re  of the D efence
F o rc e .1

T h e  JCFAD report  listed eleven low-level contingencies that  
might confront A ustralia:

(a) s p o ra d ic  a t t a c k s  a g a in s t  k ey  c iv il  fa c i l i t ie s  and 
installations (which a re  som etimes r e f e r r e d  to as 
v i ta l  p o in t s ,  as  th e  o r d e r ly  life  of a m o d ern  
so c ie ty  d e p e n d s  on th e m ) ,  fo r  exam ple ,  pow er 
s t a t i o n s ,  p e tro leu m  r e f i n e r i e s ,  w a te r  s u p p ly  
pumping stations and computers;

(b )  a ttacks  aga inst isolated military facilities;
(c )  h a ra s s m e n t  of our sh ipping , fishing activ ities , and 

offshore exploration and exploitation;
(d )  s p o ra d ic  i n t r u s i o n s  in to  A u s t r a l ia 's  air space by 

military a irc ra f t  o r  sm ugglers;
(e )  m il i ta ry  s u p p o r t  fo r  the illegal exploitation of our 

offshore re so u rces ;
(f) th e  p la n n e d  in t ro d u c t io n  of exotic d iseases or the 

su p p o r t  of illegal migrants or d ru g - ru n n e r s ;
(g )  h a r a s s m e n t  of o u r  n a t io n a ls  o r  a t h r e a t  to the ir  

safety  in overseas c o u n t r i e s  in c lu d in g  s e i z u r e  of 
overseas  p ro p e r ty  and Austra lian  embassies;

(h )  e x t e r n a l  s u p p o r t  fo r  d i s s id e n t  e lem en ts  in ,  o r  
military p re s su re s  aga ins t ,  a reg iona l c o u n t r y  th e  
secu ri ty  of which is important to Australia;

(i) c o v e r t  o r  o v e r t  o v e r s e a s  s u p p o r t  fo r  A ustra lian  
d i s s id e n t  o r  m in o r i ty  g ro u p s  in  A u s t r a l ia  who 
might be encouraged to re so r t  to te r ro r is t  action;

(j) o v e r s e a s  b a s e d  t e r r o r i s t  groups using violence or 
th rea ts  of violence in Australia or on an A ustra lian  
a i rc ra f t ;  and

(k )  l a r g e - s c a l e  b u t  n o n -v io le n t  i n t r u s i o n s  into Aus
tralia 's proposed Exclusive Economic Zone fo r  th e  
purpose  of poaching scarce re so u rces .^
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T he JCFAD r e p o r t  also d is t ingu ished  between low-level 
and interm ediate-level co n tin g en c ie s ,  d e s c r ib in g  th e  l a t t e r  
as  th rea ts  with

limited o b je c t iv e s  ( a g a in s t  Austra lia) u n d e r  policy 
limitations as to the ex ten t  of the d es tru c tiv e  pow er 
t h a t  m ight be em ployed  an d  th e  e x t e n t  of th e  
geographical a reas  tha t  might be involved.^

The JCFAD id e n t i f i e d  f ive  p o te n t ia l  in te rm e d ia te  c o n t i n 
g e n c ie s  and  co n c lu d e d  th a t  the  defence effort req u ired  to 
r e s p o n d  to most of them  ’would b e  l ike ly  to in v o lv e  a 
substan tia l  expansion of the A ustra lian  Defence Force':

(a) lo d g em en ts  on A u s t r a l i a n  te r r i to ry  tha t  are 
limited ( in c lu d in g  in  t im e ) ;  th e  a r e a s  t h a t  
a p p e a r  to  be more v u ln e r a b le  as ta rg e ts  for 
limited lodgements would be  o f f s h o re  i s la n d s  
and  t e r r i t o r i e s  as  fo r  exam ple  th e  Cocos 
I s l a n d s ,  o r  th e  T o r r e s  S t r a i t  I s l a n d s ,  o r  
a rea s  of n o r th e rn  and n o r th -w es te rn  Australia 
such as Cape York P en insu la ,  A rnhem  L an d ,  
p a r t s  of the Kimberley o r Pilbara regions and 
Australian te r r i to ry  in  A ntarc tica ;

(b )  major r a id s :  t a r g e t s  fo r  th i s  level of th rea t  
are  more likely to be military bases ;  key c iv i l  
ins ta l la t ions  and facilities and  the joint United 
S t a t e s / A u s t r a l i a n  d e f e n c e  f a c i l i t i e s .  To be  
r e g a r d e d  a s  in te rm e d ia te  level th re a ts ,  such 
raids would need to be on a continuing b a s i s ,  
o r  co m p rise  seize-and-hold  operations against 
major facilities or resource  installa tions;

(c) ex terna l aggression  against a regional co u n try ,  
the secu ri ty  of which is h ig h ly  im p o r ta n t  to 
A u s t r a l i a ;  th is  would a p p ly  p a r t i c u l a r l y  to 
s t a t e s  and  t e r r i t o r i e s  in  th e  In d o n e s ia n /  
Melanesian archipelago and to New Zealand;

(d )  b lo c k a d e  of an  A u s t ra l ia n  port  or ports  in 
cluding by the relatively economical d ev ice  of 
laying mines; and

(e) d i s r u p t i o n  of o u r  l ines of shipping communi
c a t io n s ,  o r  c lo s u re  of a s t r a i t  e i t h e r  in  
i so la t io n  or in the context of Western lines of 
co m m u n ica t io n s .  As A u s t r a l i a n  t r a d e  is
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i m p o r t a n t  to  o t h e r  p o w e r s  a n d  i s  m o s t l y  
c a r r i e d  in f o r e i g n  s h i p s ,  it  i s  d i f f i c u l t  to 
e n v i s a g e  s u c h  a co n t i n g e n c y  o ccur in g  except  
as  p a r t  of a more g en era l  c o n f l i c t . 4

The  r a n g e  of low- and  i n t e r m e d i a t e - l e v e l  c o n t i n g e n c i e s  
o u t l i n e d  a b o v e  i s  b r o a d l y  c o n s i s t e n t  wi th  o t h e r  p u b l i c  
a s s e s s m e n t s  of  t h i s  n a t u r e , ®  a n d  c o n f o r m s  c l o s e l y  to  an 
ea r l i e r  p r e s e n t a t i o n  in a p a p e r  b y  Commodore K .D .  Gray.®

Is th i s  d i s t in c t ion  be tw een  l o w -  a n d  i n t e r m e d i a t e - l e v e l  
c o n t i n g e n c i e s  j u s t i f i e d ?  T h e  s p e c t r u m  of c o n t i n g e n c i e s  
b e t w e e n  h i g h - l e v e l  a n d  l o w - l e v e l  co u ld  in  p r i n c i p l e  b e  
s u b d i v i d e d  i n t o  n u m e r o u s  d iv i s io ns ,  b u t  th e  u t i l i ty  of thi s  
e x e r c i s e  is q u e s t i o n a b le .  Such defin i t ions  imply an  o r d e r l y ,  
s t e p p e d  p r o g r e s s i o n  of esca la t ing  cont inge nc ie s  which be lies  
t h e i r  f luid n a t u r e .  F u r t h e r ,  su c h  d e f i n i t i o n s  t e n d  to  f o c u s  
on  t h e  m i l i t a r y  o r  t a c t i c a l  a s p e c t s  of the  low-level  c o n t i n 
genc ies  a t  th e  e x p e n s e  of th e i r  polit ical  o r ig in s  a nd  manifes 
ta t i o n s .  More impor t an t ly ,  th e  v a r i a b l e s  i n v o l v e d  a r e  s u c h  
t h a t  m os t  i n t e r m e d i a t e  d e f i n i t i o n s  would in prac t ic e  b r e a k  
dow n.  Low-leve l ’a t t a c k s  a g a in s t  i so la te d  m i l i t a r y  f a c i l i t i e s '  
w ou ld  no t  remain suc h  if th e y  o c c u r r e d  f r e q u e n t l y  or  ha d  a 
wide g e o g r a p h i c  d i s t r i b u t i o n .  A t t a c k s  of t h i s  n a t u r e  m i g h t  
in  p r a c t i c e  p r o v e  mo re  d i s r u p t i v e  t h a n  t h e  J C F A D ' s  
in te rm ed ia te - le v e l  co n t in gency  of  t h e  im p a c t  o n  A u s t r a l i a n  
t r a d e  of th e  c lo su re  of a s t r a i t .

S h o u l d  t h e  d e f e n c e  e f f o r t  r e q u i r e d  to c o u n t e r  a 
c o n t i n g e n c y  b e  t h e  so le  o r  m a jo r  c r i t e r i o n  to d i s t i n g u is h  
b e t w e e n  c o n t i n g e n c y  l e v e l s ?  If  s o ,  t h e  l e v e l  o f  a c o n 
t i n g e n c y  could be  a l te re d  b y  c h a n g e s  in defence  capabi l i t i es  
a l o n e :  a g i v e n  c o n t i n g e n c y  c o u ld  b e  i n t e r m e d i a t e - l e v e l  
p e n d i n g  t h e  a c q u i s i t i o n  of  a new w e a p o n s  s y s t e m ,  a f t e r  
which it could b e  d o w n g r a d e d  to  a l o w - l e v e l  t h r e a t .  T h e  
e f f o r t  r e q u i r e d  to  c o u n t e r  a c o n f l i c t  co n t i n g en cy  is o b v i 
ously an im po r t an t  fac tor  in de fence  p la nn in g ,  b u t  it  s e e m s  
too s u b j e c t i v e  a n d  too  v a r i a b l e  to b e  r e l i e d  u p o n  as  the  
major c r i t e r io n  for  def in ing  c o n t i n g e n c i e s .  It  t e l l s  u s  l i t t l e  
a b o u t  t h e  poss ib le  or ig ins  or  ob jec t ives  of the  c o n t i n g e n c y ,  
and  ag a in  t e n d s  to  p la c e  c o n t i n g e n c i e s  in  an  e x c l u s i v e l y  
m i l i t a r y  c o n t e x t .  I t  will b e  a r g u e d  below th a t  th e  mil i tary 
d i m e n s i o n  is  o n l y  o n e  of  s e v e r a l  d i m e n s i o n s  in  w h i c h  
l o w - l e v e l  c o n t i n g e n c i e s  g e n e r a l l y  f u n c t i o n .  I t  t h e r e f o r e  
seems wise r  to avoid the  problems of def ini t ion e n c o u n t e r e d
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in  any  a t te m p t  to d e f in e  a r i g o r o u s  sca le  of co n f lic t  
contingencies and to work within the two extrem es, b e a r in g  
in  mind that  the level of th rea t  and consequent demands on 
defence resources  obviously r ise  in th e  co n tinuum  b e tw e en  
the  lower and h igher  levels.

Low-level conflict since 1945

C onfl ic t  can  be categorised into ’almost endless typologies’, 
b u t  th e re  appears  to be a c o n s e n s u s  on fo u r  b a s ic  t y p e s :  
n u c le a r  w ar ,  co n v e n t io n a l  w a r ,  m inor h a r a s s m e n t  and  
i n s u r g e n c y . '  In principle the la t te r  th ree  -  limited conven
tional war, minor harassm ent and in s u rg e n c y  - can  q u a l i fy  
as low-level conflict. But all four basic types  of conflict can 
co a le sc e ,  and  th e  d iv is io n s  b e tw e e n  th e  l a t t e r  t h r e e  in 
p ar ticu la r  can become ambiguous and conten tious.^

A su rv ey  of low-level conflict since 1945 s u g g e s t s  th a t  
it  can be separa ted  into colonial conflict, in te rs ta te  conflict, 
and in terna l conflict, although even these b ro a d  c a te g o r ie s  
p o se  d em arca t io n  p ro b le m s .  A r e p r e s e n t a t i v e  sam ple  of 
low-level conflict since 1945 l i s te d  u n d e r  th e s e  c a te g o r ie s  
would include the following:9

Colonial conflict 
Indochina 1945-54 
French Morocco 1952-56 
Algerian War 1954-62 
Indonesia 1945-49 
Kenya 1952-58 
C yprus 1952-59 
West Irian 1962-63

Interstate conflict
India-Pakistan  (Kashmir) 1947-49 
Korea 1950-53 
India-China 1954-65 
Indonesia-Malaysia 1963-65 
United S ta tes-C uba (Bay of Pigs) 1960-61 
Argentina-Chile (Beagle Channel) 1978-84 
China-Taiwan (Quemoy-Matsu I s . )  1954-58 
Britain-Iceland ( ’cod wars’) 1958-61; 1972-73 
A rgentina-B rita in  (Falkland/Malvinas I s . )  1982
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Internal conflict 
Greece 1944-49 
Malaya 1948-60 
Vietnam 1955-75 
Cuba 1958-59 
Congo 1960-64 
C yprus 1959-74
Some s t r i k i n g  a sy m m etr ie s  of b o th  pow er an d  p e r 

ceptions in these conflicts are immediately a p p a ren t .  Most of 
th e  co lon ia l  c o n f l ic ts  w ere  p e r c e iv e d  as p re d o m in a n t ly  
low-level conflicts b y  th e  d e f e n d in g  colonial p o w e rs ,  b u t  
p o s i te d  i s s u e s  of n a t io n a l  s u r v iv a l  (o r  c r e a t io n )  for the 
opposing n a t i o n a l i s t s .  T he K orean  an d  Vietnam co n f l ic ts  
w ere  a r g u a b l y  h ig h - le v e l  c o n f l ic ts  fo r  th e  in d ig e n o u s  
in h ab i tan ts ,  b u t  not for th e ir  re spec tive  foreign a l l ie s .  The 
g o v e rn m e n ts  in B eijing  an d  T a ipe i  would both view the ir  
co n f lic t  o v e r  th e  i s l a n d s  of Quemoy and  Matsu as an 
e x te n s io n  of t h e i r  p ro lo n g e d  in terna l conflict, yet to most 
e x t e r n a l  o b s e r v e r s  it met th e  c r i t e r i a  of c o n v e n t io n a l  
i n t e r s t a t e  c o n f l ic t .  ^  N o r th  Vietnam at le a s t  in i t i a l ly  
perceived its c o n te s t  w ith  S o u th  Vietnam as p r im a r i ly  an 
in te rn a l  conflict, bu t the allies of South Vietnam in te rp re ted  
it in i n t e r s t a t e  t e rm s .  S ig n i f ic a n t ly  none of th e  i n t e r n a l  
c o n f l ic ts  l i s te d  ab o v e  was exclusively in terna l;  the degree  
of foreign in te rfe ren ce  or in te rven tion  varied between ca se s  
and  over time in individual cases , b u t  it was neverthe less  a 
re cu rr in g  feature  in these conflicts.

What do th e s e  exam ples  of low -leve l co n f l ic t  re v e a l  
about its n a tu re  and o c c u r re n c e ?  A d e ta i led  c a s e - b y - c a s e  
a n a ly s i s  is  b ey o n d  the scope of this s tu d y ,  bu t the salient 
f e a t u r e s  of lo w -lev e l  co n f l ic t  can  be d i s c e r n e d  in  an 
ex am in a tio n  of each  c a te g o r y  w ith in  th e  b ro a d  a r e a s  
d i s t in g u i s h e d  ab o v e  of th e  s c a le  and c h a r a c t e r  of th e  
c o n f l ic t ,  th e  o b je c t iv e s  an d  s t r a t e g i e s  a d o p te d  b y  th e  
in i t ia to r /a g g re s so r ,  and the objectives and co u n te r s tra teg ie s  
adopted by  or imposed upon the re ac to r /d e fen d e r .

o Colonial conflict
Colonial conflict may at f i rs t  sight seem of marginal re le
vance to contem porary A ustra lia ,  bu t  it w arran ts  exami
n a t io n  for two reasons .  F ir s t ,  colonial conflict has been
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a p ro m i n e n t  a r e n a  of low-leve l  conflict since 1945 and 
c o n s e q u e n t l y  mer i t s  s c r u t i n y  in an y  c o m p r e h e n s i v e  
s t u d y  of the  p h en o m en o n .  S econd ly  it  will be argued 
that  al though it is i n c o n c e iv a b le  t h a t  A u s t r a l i a  would 
aga in  a s p i r e  to become a colonial power,  the  h is tory  of 
colonial  conf l i c t  c o n ta in s  some p o ten t i a l l y  v a lu ab le  
e x p e r i e n c e  which could be applied in Austra lian defence 
s t r a teg y .

Th e sca le  of the  colonial  conflicts sampled varied 
c o n s i d e r a b l y ,  b u t  o ve r a l l  t h e r e  was a r e c u r r i n g  
a s y m m e t r y  of power  b e tw e e n  th e  o p p o s i n g  s i d e s .  As 
noted above,  the  level  of conf l ic t  was g e n e r a l l y  p e r 
ce iv ed  as  r e l a t i v e l y  h igh  within the  d isputed area but  
as relat ively low from the  p e r s p e c t i v e  of th e  colonial  
p o w e r .  T h e  no t ab l e  e x c e p t io n  was West I r i a n ,  where 
Indonesia employed  an e f f ec t i v e  combinat ion  of b e l l i 
gerent  diplomacy and low-level use of force to a s se r t  its 
claims a g a in s t  th e  Du tch  commitment  to s e l f - d e t e r m i 
nation for thei r  West New Guinea s u b j e c t s . 11

The sca le  of t h e s e  co n f l i c t s  can be  p a r t l y  d i s 
c e r n e d  in fo rce  an d  c a s u a l t y  s t a t i s t i c s .  At the upper  
end of the scale,  the  c a s u a l t i e s  in t h e  F r e n c h  fo rces  
d u r i n g  th e  Alger ian  conflict comprised 17,456 dead and 
almost 65,000 w o u n d e d .  ( T h e  F r e n c h  f o r ce s  i n c l u d e d  
more  than 100,000 Muslims.) European civilian casualt ies 
from some 42,000 acts  of t e r r o r i s m  am oun ted  to ab o u t  
10,000 ,  of whom 3,200 were  killed or never  accounted 
f o r .  The  F r e n c h  e s t im a te  t h a t  t h e y  ki l led  141,000 
members  of the  o p p o s i n g  F r o n t  de  la L ib e r a t io n  
Nationale (FLN),  t h a t  a n o t h e r  12,000 d ied  in i n t e r n a l  
f i g h t i n g ,  t h a t  the  FLN ki l led  16,000 Muslim civilians,  
and that  another  50,000 Muslim civilians could n e v e r  be  
t r a c e d .  Es t im a te s  of the total numbers  of Muslim Alge
r i a n s  k i l led d u r i n g  the  co n f l i c t  v a r y  b e t w e e n  from 
300,000 to one mi l l ion .^

T o w a r d s  t h e  o t h e r  en d  of t h e  s ca le ,  the civilian 
c a s u a l t i e s  of the  Mau Mau i n s u r g e n c y  in Kenya 
amounted to 1,826 Africans,  32 Europeans  and 26 Asians 
killed, with 918 Africans,  26 E u r o p e a n s  and  36 As ian s  
w o u n d e d .  Mau Mau c a s u a l t i e s  c o m p r i s e d  10,527 killed 
and 2,633 cap tu r ed .  It is recorded t h a t  2 ,714 Mau Mau 
t e r r o r i s t s  s u r r e n d e r e d  and that  26,625 were a r r e s t ed ;  
some 50,000 Mau Mau s u p p o r t e r s  w e re  d e t a i n e d  d u r i n g
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t h e  e m e r g e n c y .  S e c u r i t y  fo r ce  casual t ies  amounted to 
534 Afr icans ,  63 E u r o p e a n s  and 3 As ians  k i l le d ,  wi th 
465 Afr icans,  102 Europeans  and 12 Asians w o u n d e d .*3

The c h a r a c t e r  of t h e s e  colonial  co n f l i c ts  was in 
e s s e n c e  t h a t  of a n a t i o n a l i s t  s t ru gg le  against  an alien 
r u l i n g  p o w e r ,  a n d  also  r e f l e c t e d  t h e  a s y m m e t r y  of 
pow er  b e t w e e n  t h e  ad v e r sa r i e s .  The defending colonial 
forces were general ly much b e t t e r  armed, eq u ip p ed  an d  
t r a i n e d ,  and u s u a l l y  pos ses sed  a marked advantage  in 
o ve ra l l  n u m b e r s  of combat  t r o o p s .  T h e i r  n a t i o n a l i s t  
o p p o n e n t s  co m p e n s a t e d  fo r  t h e i r  d i s a d v a n t a g e s  by 
re so r t ing  to gueril la tac t ics ,  intimidation and s ubver s ion  
an d  by  exploi ting thei r  contacts  and suppor t  within the 
indigenous populat ion.  By selective employment  of ac t s  
of t e r r o r i s m  a g a i n s t  k e y  p e r s o n n e l  an d  facil it ies and 
avoiding armed c l a s h e s  wi th s u p e r i o r  colonial  f o r c e s ,  
r e l a t i v e l y  small  n u m b e r s  of n a t i o n a l i s t s  we re  able  to 
impose  an en o rm ous  s e c u r i t y  b u r d e n  on th e  colonial  
a u t h o r i t i e s .  T h e  n a t i o n a l i s t s ’ tact ics were designed to 
apply p r e s s u r e s  on the colonial authori t ies  which would 
i so l a t e  them from t h e i r  i n d i g e n o u s  s u p p o r t e r s  an d  
ultimately prove intolerable to thei r  home e lec torate.

T h es e  tact ics met with considerable success agains t  
the  colonial  r u l e  of w a r - w e a r y ,  E u r o p e a n  l i b e r a l  
d e m o c r a c i e s ,  a l t h o u g h  it seems likely that  considerably 
g rea te r  sacrifice would have been n e c e s s a r y  to p r e v a i l  
a g a i n s t  le s s  l i b e r a l  r e g im e s .  The  tact ics  employed by 
the colonial  p o w ers  a g a i n s t  t h e  n a t io n a l i s t  c h a l l e n g e  
were  e s s e n t i a l l y  d e f e n s i v e  and react ive.  Oppor tuni t ies  
fo r  t a k i n g  th e  i n i t i a t i v e  were  l imi ted and g e n e r a l l y  
i n v o lv e d  o p e r a t i o n s  des igned to pene t ra te  the  opposing 
n a t io n a l i s t  o r g a n i s a t i o n s  and i d e n t i f y  and n e u t r a l i s e  
t h e i r  l e a d e r s ,  a rmed u n i t s  an d  s u p p o r t e r s .  T h e s e  
tactics f r eq u en t ly  i n v o l v e d  a u t h o r i t a r i a n  and in  some 
c a s e s  d r a c o n i a n  measures ,  which were usual ly co u n te r 
product ive  insofar  as they alienated s u p p o r t  wi th in  t h e  
i n d i g e n o u s  p o p u la t i o n  an d  t h e r e b y  s t r e n g t h e n e d  the 
nationalist  cause.

The  colonia l  c o n f l i c t s  were  i n t e n s e l y  po l i t i ca l ,  
embracing domestic and -  with the notable e x c e p t i o n  of 
t h e  Mau Mau i n s u r g e n c y  in Kenya -  i n t e r n a t i o n a l  
e l e m e n t s .  T h e  colonial  p o w ers  an d  t h e i r  nationalist  
o p p o n e n t s  c o n t e s t e d  t h e  ’h e a r t s  and m in d s ’ of the
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i n d i g e n o u s  p o p u la t i o n ,  and t h i s  c o n t e s t  g e n e r a l l y  
e x t e n d e d  to the  i n t e r n a t i o n a l  pol i t ica l  a r e n a .  The 
nat ional ists sought  suppor t  in sympathet ic countries and 
in international  c o u n c i l s ,  and  o f t en  m an ip u la t ed  t h e i r  
s u p p o r t e r s  an d  th e  media e f f e c t i v e l y  in t h e  colonial  
hear t lands  to take thei r  case d i rec t  to t h e i r  o p p o n e n t s ’ 
domest ic  pol i t ica l  c o n s t i t u e n c y .  In general  the colonial 
powers were on the defens ive in the political c o n t e s t  as 
much as  in t h e  p h y s i c a l  conflict,  defending the  s ta tus  
qu o  an d  r e a c t i n g  to t h e i r  opponents '  initiat ives as the 
s t ruggle  developed.

The immediate objective of the anti-colonial nat iona
lists was to displace the  colonial  p o w e r .  P o s t - co lo n ia l  
o b j ec t i v e s  v a r i e d  b e t w e e n  i n d e p e n d e n c e  ( I n d o c h i n a ,  
Morocco, Alger ia  a n d  I n d o n e s i a ) ,  un ion  wi th a n o t h e r  
c o u n t r y  ( C y p r u s ) ,  and complet ion  of d ec o lo n i s a t i o n  
(West I r ia n ) .  The s t ra tegies employed to ac h ie v e  t h e s e  
o b j ec t i v e s  were  b r o a d l y  c o n s i s t e n t :  to c h a l l e n g e  the 
author i ty  of the colonial power th rough  political a c t i o n ;  
to  mount s e l e c t iv e  p h y s i c a l  a t tacks  on individuals  and 
facilities a s s o c i a t e d  wi th the  colonial  g o v e r n m e n t ;  to 
solici t  or  demand  the  s u p p o r t  of the  local population 
a g a in s t  th e  colonial  p ow er;  to sol ici t  i n t e r n a t i o n a l  
re co g n i t io n  and suppor t  to s t r en g th en  the p r e s su r e s  on 
the  colonial  p ow er;  and to c u l t i v a t e  s u p p o r t  a n d / o r  
def ea t i sm  wi thin  t h e  colonial  p o w e r .  The pol i t ica l  
dimension of the s t ruggle  was a crucial element  in each 
ca se  s ince  no ne  of t h e  an t i - c o lo n i a l  movements  could 
reasonably  expect  to prevail  by  force of arms alone.

The b a s i c  o b j ec t i v e  of t h e  colonial powers was to 
p r o t e c t  t h e i r  pos i t ion  and i n t e r e s t s  in the  colonies  
c o n c e r n e d .  Their  s t ra tegies  var ied considerably  in time 
and p lace ,  b u t  w e re  aga in  e s s e n t i a l l y  r e a c t i v e  and 
d e f e n s i v e .  The political dimension of the conflict and of 
the defens ive s t ra tegies  adopted by the colonial pow ers  
was r e a d i l y  a p p a r e n t  in b o t h  t h e  domest ic  pol i t ica l  
debate  and in in te rn a t io n a l  c am p a ig n s  s e e k in g  u n d e r 
s tanding of or suppor t  for colonial policy, 

o Interstate conflict
T h e  sca le  of in te rs t a te  conflict appears  wider and more 
var ied than in the colonial conflicts.  At one ext reme the  
Korean War p r o d u c e d  b e t w e e n  t h r e e  a n d  f o u r  million 
casualt ies in a conflict tha t  from the Korean p e r s p ec t iv e
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a m o u n t e d  to  a f u l l - s c a l e  c o n v e n t i o n a l  w a r  w a g e d  
t h r o u g h o u t  t h e  p e n i n s u l a .  T h e  c a s u a l t i e s  i n c l u d e d  
approximate ly  30,000 Uni ted S ta te s  se rv icemen  and  3,143 
o t h e r  Un i te d  N a t i o n s  s e r v i c e m e n  k i l l e d ,  wi th  107 ,000  
U n i t e d  S t a t e s  s e r v i c e m e n  a n d  15 ,700  o t h e r  U n i t e d  
Nations se rv icemen w o u n d e d  o r  m i s s i n g .  O v e r  400 , 0 0 0  
S o u t h  K o r e a n  s e r v i c e m e n  w e r e  ki l led,  and  a somewhat 
h i g h e r  n u m b e r  w e r e  r e p o r t e d  w o u n d e d  o r  m i s s i n g .  
S o u t h  K o r e a n  c i v i l i a n  c a s u a l t i e s  a r e  b e l i e v e d  to have  
be en  about  the  same m a g n i t u d e .  North Korean c a su a l t i e s  
h a v e  b e e n  e s t i m a t e d  a t  a r o u n d  520,000,  while Chinese  
c a s u a l t i e s  a r e  t h o u g h t  to h a v e  a m o u n t e d  to a b o u t  
9 0 0 , 0 0 0 . 1 5  i t  s e e m s  h i g h l y  u n l i k e l y  t h a t  a confl ict  of 
thi s  magn i tu de  on Uni ted S ta te s  o r  A u s t r a l i a n  t e r r i t o r y  
wou ld  b e  s t y l e d  ' low-level ' ,  b u t  th e  appe l la t ion a p p e a r s  
to r e f lec t  an a b s e n c e  of  s t r a t e g i c  e x c h a n g e s  b e t w e e n  
t h e  g r e a t  p o w e r s  i n v o l v e d  a s  m uch a s  g r e a t  p o w e r  
chauvinism or s u b je c t i v i t y .

T h e  B r i t i s h - I c e l a n d i c  ' cod  w a r s '  o f  1958-61  a n d  
1972-73 lie towa rds  t h e  o p p o s i t e  e n d  of t h e  i n t e r s t a t e  
c o n f l i c t  s c a l e .  T h e r e  a p p e a r  to  h a v e  b e e n  no ser ious  
casua l t ies  in the  p h y s i c a l  e n c o u n t e r s  b e t w e e n  B r i t i s h  
t r a w l e r s ,  I c e l a n d i c  g u n b o a t s  an d  Royal Navy f r ig a te s ,  
which inc lu de d  ramming,  n e t - c u t t i n g  and  on at  least  one  
o c c a s i o n  t h e  i m p a c t  of a n  I c e l a n d i c  shell  on a Br i t i sh  
t r a w l e r . I®

T h e  c h a r a c t e r  of  t h e s e  c o n f l i c t s  a n d  t h e  tac t ics  
employed b y  the  p r o ta g o n is t s  w ere  as v a r i a b l e  as  t h e i r  
colonial c o u n t e r p a r t s .  T h e  Korean  confl ict  amounted to a 
lo c a l i s e d  c o n v e n t i o n a l  w a r ,  a n d  t h i s  p a t t e r n  was  
r e p e a t e d  on  a s m a l l e r  s c a l e  in  India 's  b o r d e r  conf lic ts  
with P a k i s t a n  a n d  C h i n a ,  C h i n a ' s  c o n f r o n t a t i o n  wi th  
T a i w a n  o v e r  t h e  i s l a n d s  of  Que m oy a n d  M a ts u  a n d  
Br itain ' s  campaign  a g a i n s t  A r g e n t i n a  in  t h e  F a l k l a n d /  
Malvinas I s l a n d s .

I n d o n e s i a  e m p l o y e d  i n f i l t r a t i o n  a n d  i n s u r g e n c y  
a g a i n s t  M a la ys ia  d u r i n g  i t s  C o n f r o n t a t i o n  c a m p a i g n ,  
w hi ch  was la rg e ly  conf ined to small -scale ra id s  de s ig ned  
to inc ite  rebel l ion  or  communal conf l ic t .  The  ra id s  n e v e r  
a m o u n t e d  to  a s ign i f ican t  s e c u r i t y  t h r e a t  and  ca sua l t ies  
on both  s ides  were  l i g h t ,  b u t  i n s u r g e n t  t a c t i c s  a g a i n  
n e c e s s i t a t e d  a n  e x p e n s iv e  an d  d is p r o p o r t i o n a te  level  of 
r e s p o n s e  by  th e  def en d in g  f o r c e s .  In Cuba  th e  rebe ll ion
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a g a in s t  t h e  government  of Fidel Castro  forecast  by the 
CIA and by Cuban emigres did not m a te r ia l i s e  and the  
i n s u r g e n t s  were  d e f e a t e d  i gnom in ious ly  b y  C uban  
secur i ty forces .

Th e conf l ic t  b e tw e e n  A r g e n t i n a  and  Chi le  o v e r  
d isputed claims to three  small and u n i n h a b i t e d  i s l a n d s  
in the  Beag le  Channe l  was an  incipient  one, which in 
1978 (as in 1899 and 1902) a p p e a r e d  to b r i n g  the  two 
c o u n t r i e s  to th e  b r i n k  of w a r .  The Vatican played an 
important pa r t  in mediating the  d i s p u t e . ^

The o p p o n e n t s '  o b j e c t i v e s  in th i s  sampl ing of 
i n t e r s t a t e  conflict were r a th e r  more varied and complex 
th an  in the  colonial  co n f l i c t s  r e v ie w ed  a b o v e .  It is 
g e n e r a l l y  r a t h e r  more d i f f i c u l t  to i d e n t i f y  the  
in i t i a to r /aggres sor :  most of the in ters ta t e  conf ic ts  h av e  
a complex h i s t o r y  and the identification of the  initiator 
often reflects political, legal or  moral  j u d g e m e n t s .  The 
o r ig in s  of th e  conflict between Pakistan and India over  
Kashmir lie in centur ies  of Hindu-Muslim conf lic t  in th e  
r e g io n ,  th e  t r a u m a  of Part i t ion,  and Pakistan's  sympa
thies  fo r  a p r e d o m i n a n t l y  Muslim n e i g h b o u r i n g  s t a t e  
u n d e r  Hindu r u l e .  Both  P a k i s t a n  and Ind ia  moved 
regula r  t roops  into Kashmir when communal s tr i fe b r o k e  
out  in 1947, an d  th e  1949 c e a s e f i r e  line which su b se 
quent ly conceded ap p r o x im a te ly  5,000 s q u a r e  miles of 
w e s t e r n  Ka shmir  to P a k i s t a n  ( a n d  lef t  India with the 
re m a in in g  81,000 s q u a r e  mi les)  became a de  fac to  
i n t e r n a t i o n a l  f r o n t i e r .  18 Pakistan's  claims are  arguably  
bu t t re s sed  by  India's cont inuing refusal  to allow an ac t  
of s e l f - d e t e r m i n a t i o n  to be  he ld  in K a sh m i r .  Both 
parties blame th e  o t h e r  for  t h e  con f l i c t ,  an d  in s u c h  
c i r c u m s t a n c e s  it  remains a difficult  and probably  futile 
exercise to t ry  to ident ify a single in i t i a to r /a gg re s so r .

Indi a ' s  b o r d e r  co n f l i c t s  wi th China h a v e  similar 
antecedents ,  ar is ing from nineteenth  and early twent ieth 
c e n t u r y  b o r d e r  d e m a r c a t i o n s  a t  t h e  i n i t i a t i v e  of the 
B r i t i s h  Raj .  China claimed t h a t  it n e v e r  a c c e p t e d  
B r i t i s h  d e m a r c a t io n  in t h e  d isputed areas ,  while India 
s tood firm on i t s  i n h e r i t e d  B r i t i s h - d r a w n  f r o n t i e r s .  
China  e x p r e s s e d  a willingness to negotiate on the basis 
of the  s t a t u s  q u o , b u t  from 1954 b o r d e r  i n c i d e n t s  
o c c u r r e d  as  b o th  s ides  began  to assert  the i r  presence  
in the d i sputed t e r r i t o r y .  The b o r d e r  i n c i d e n t s  were
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n o t  made p u b l ic  an d  r e la t io n s  a p p e a re d  calm until in 
1959 Indian public opinion and comment in support  of an 
u n s u c c e s s f u l  revolt in Tibet led to a marked d e te r io ra 
tion in r e l a t i o n s .  Prime M in is te r  N eh ru  d isc lo sed  th e  
h i s t o r y  of Chinese b o rd e r  ’in tru s io n s ’ and Indian public 
o p in io n  a g a in s t  C hina h a r d e n e d .  In d ia  a d o p te d  an 
a g g r e s s i v e  fo rw a rd  p a tro l  policy in the d isputed  areas 
a p p a re n t ly  on th e  a s su m p t io n  th a t  C h ina  would b ac k  
down b e c a u s e  of Soviet Union and Western support  for 
India. China initially responded  c a u t io u s ly ,  b u t  In d ian  
p o licy  b ecam e p ro g ress iv e ly  more a sse r t iv e  in response  
to domestic and in ternational p re s s u re s .  In October 1962 
C h in e se  fo r c e s  took th e  in i t i a t i v e  an d  in a b r i e f  
campaign a sse r ted  the ir  control in th e  d i s p u te d  b o r d e r  
a reas  of prim ary concern to China.

B rita in ’s conflict with A rgentina over the Fa lk land /  
M alv inas  I s l a n d s  a lso  had  i t s  o r ig in s  in a t e r r i t o r i a l  
d isp u te ,  in this case dating from 1765 when Commodore 
J o h n  B y ro n  took possess ion  of the islands in the  name 
of King G eo rg e  I I I . 20 In 1982 A rg e n t in a  invaded the 
is lands ,  b u t  this decision owed much to m is p e rc e p t io n s  
of and  m isca lcu la t io n s  about British in ten tions .  Britain 
con tr ibu ted  significantly  to  t h e s e  m is p e rc e p t io n s ,  and  
d o m es t ic  po l i t ica l  considera t ions  and p re ssu re s  in both 
coun tr ies  played a s ig n i f ic a n t  ro le  in th e  ev o lu t io n  of 
th is  co n f l ic t .21

T h e  p r im a ry  o b je c t iv e  in th e  i n t e r s t a t e  conflicts 
betw een India and P a k is ta n ,  In d ia  and  C h in a ,  B r i ta in  
an d  A r g e n t in a  was th e  a c q u is i t io n  o r  r e t e n t io n  of 
d ispu ted  t e r r i to r y .  Domestic and in t e r n a t io n a l  po li t ica l  
f a c t o r s  affected  the evolution of each conflict, bu t  they 
were p r in c ip a l ly  t e r r i t o r i a l  d i s p u t e s .  H ow ever in th e  
K o rean  War an d  th e  c o n f l ic ts  b e tw e e n  In d o n e s ia  and 
Malaysia and the United S ta tes and Cuba, the objectives 
w e re  p r im a r i ly  p o l i t ic a l .  T h e  K orean  War a ro s e  from 
r iv a l  claims of s o v e r e ig n ty  a f t e r  t h e  Sovie t  Union 
b lo c k e d  United Nations proposals for elections th ro u g h 
o u t  K orea  to e s t a b l i s h  a u n i f ie d  s t a t e ,  b u t  r a p id ly  
a c q u i r e d  a Cold War c h a r a c t e r  as  th e  a ll ies  of th e  
opposing s ta tes  in tervened  in s u p p o r t  of t h e i r  r e s p e c 
t iv e  p r o t e g e s .  In d o n e s ia 's  cam p a ig n  of 'Confrontation' 
aga ins t  the creation of Malaysia arose from opposition to 
w h a t  was p e r c e iv e d  as  an  a r t i f i c ia l  n eo -c o lo n ia l is t
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e n t i t y ,  b u t  domest ic  po l i t ica l  f a c t o r s  i n f l u e n c e d  i t s  
c o u r s e . 22 The  United Sta tes  sponsored the Bay of Pigs 
landings by Cuban d i s s i d e n t s  in th e  hope  and e x p e c 
tat ion  that  they would precipitate a widespread rebellion 
that  would depose a hostile neighbour ing government.

As no t ed  ab o v e ,  t h e  conf ron ta t ion between China 
and Taiwan over  the i slands  of Quemoy and Matsu was 
in e s s e n c e  a c o n t in u a t io n  of the Chinese civil war.  Its 
immediate origins  can be t raced  to a g g r e s s i v e  r a id s  on 
t h e  mainland  l a u n c h e d  b y  th e  N a t io n a l i s t s  from these 
inshore  i s l a n d s  a l t h o u g h ,  as in t h e  Kore an  War, t h e  
conflict quickly acquired Cold War dimensions.

The o b je c t i v e s  of Chi le  an d  A r g e n t i n a  in t h e i r  
d i s p u t e  over  the Beagle Channel i s lands  were os tens ibly 
ter r i tor ia l ,  bu t  political and o ther  o b j e c t i v e s  w e re  also 
e v i d e n t .  When conf l i c t  seemed imminent  in 1978 both 
countries  were ru led  b y  mi l i ta ry  g o v e r n m e n t s ,  and it 
h a s  b ee n  s u g g e s t e d  that  an international  cause celebre 
of t h i s  n a t u r e  had a t t r a c t i o n s  as  a b u t t r e s s  to thei r  
domestic aut hor i ty .  However the  c e n t r a l  i s s u e  a p p e a r s  
to  h a v e  b e e n  t h a t  Chi le ' s  p o s s e s s i o n  of t h e  i s l a n d s  
offered prospects  of access to rich f ishing g r o u n d s  and  
p o t e n t i a l  o f f s h o r e  oil f i e ld s  t h r o u g h  a t e r r i t o r i a l  sea 
p r o j e c t io n  from the  mouth  of t h e  Beagle  C h a n n e l .  
A rg en t in a  contes ted  Chile's claims as a violation of thei r 
1881 agreement  on thei r  sphe res  of i n f l u e n c e ,  an d  also 
s o u g h t  to end Chilean control  of both approaches  to its 
most souther ly naval base  at U s h u a i a .  The c o n t e s t  for  
t h e s e  i s l a n d s  may a lso  h a v e  b e e n  p e r c e i v e d  b y  both 
par t ies  as an in i t i a l  t r i a l  of s t r e n g t h  a f f e c t i n g  t h e i r  
co m p e t in g  claims in A n t a r c t i c a .  T h e  d i s p u t e  was 
re so lv ed  b y  n e g o t i a t e d  t r e a t y  on 29 November  1984, 
a l t h o u g h  r a t i f i c a t i o n  is s t i l l  in p r o c e s s  in F e b r u a r y  
1985.

B r i t a in ' s  'cod w a r s '  wi th I c e land  a r o s e  from 
competing objectives and claims concerning s o v e r e i g n t y ,  
on t h i s  oc cas ion  s o v e r e i g n t y  o v e r  mari t ime resources  
r a t h e r  t h a n  t e r r i t o r y .  Once ag a in  the  h i s t o r i c a l  
a n t e c e d e n t s  of the  co n f l i c t  had im por t an t  implications 
for both p a r t i e s .  B r i t i s h  v e s s e l s  had f i s h e d  Ic e l an d ic  
f i s h i n g  g r o u n d s  s ince  1400 AD, and  conflict occurred 
following I ce lan d 's  u n i l a t e r a l  e x t e n s i o n  of i t s  f i s h i n g  
zone to tw e lv e  miles in 1958 and to fifty miles in 1972.
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( I c e l a n d  claimed a 200 mile f ishing zone in 1975 and a 
revi sed  fishing agreement  with Britain was concluded in 
19 76 . )  Br i t i sh  f ishermen claimed long-establ ished r ig h ts  
to the  f ishing grounds  c losed u n i l a t e r a l l y  b y  I c e l a n d ,  
whi le  Ic e l and jus tif ied the extens ion of its fishing zone 
on th e  co n t e n t i o n  t h a t  o v e r f i s h in g  b y  fo r e ig n  f l e e t s  
t h r e a t e n e d  i t s  most v i t a l  n a t u r a l  r e s o u r c e .  T h e s e  
opposing objectives regarding  sovere ignty  over mar i t ime 
r e s o u r c e s  b e g a t  o t h e r  o b j e c t i v e s  and r e s p o n s e s ,  
including domest ic  pol i t ical  o b j e c t i v e s  in  B r i t a in  and 
I c e l a n d ,  s t r a i n s  u p o n  NATO and EEC u n i t y ,  and 
c h a n g e s  in I c e l a n d ’s relat ions with the  Soviet Union.24 
T h e  ’cod w a r s ’ a r o s e  from a d i s p u t e  o v e r  a c c e s s  to 
r e s o u r c e s ,  b u t  t h e i r  economic o r i g i n s  reached  to the 
f i f t e e n t h  c e n t u r y  an d  t h e i r  pol i t ica l  e n v i r o n m e n t  
embraced domestic politics in the  countr ies di rec t ly con
c e r n e d ,  a l l i ance  pol i t ics  w i th in  NATO and r e l a t i o n s  
b e t w e e n  the Soviet Union and a s t ra tegic  member of the 
NATO alliance.

o In ternal  conflict
P e r c e p t i o n s  of t h e  sample  of i n t e r n a l  co n f l i c t s  listed 
above tend to reflect  at l e a s t  some m eas u r e  of i d e o lo 
gica l  o r i e n t a t i o n .  T h e  i n t e r n a l  co n f l i c t s  in G re ece  
( 1 9 4 4 - 4 9 ) ,  Malaya (1 9 4 8 - 6 0 ) ,  Vietnam (1 955-75)  and 
C u b a  (1958-59)  were  p r e d o m in a n t ly  a dr ive  for power 
by  indigenous communist p a r t i e s  with v a r y i n g  d e g r e e s  
of e x t e r n a l  s u p p o r t ,  an d  can be various ly i n te rp re ted  
as  m a n i f e s t a t i o n s  of th e  Cold War o r  as i n d i g e n o u s  
p o w e r  s t r u g g l e s .  The  conf l ic t  in the  Congo (1960-64) 
was predominantly t r i b a l l y - b a s e d , n o t w i t h s t a n d i n g  the  
r a d i c a l  i n c l i n a t i o n s  an d  r e p u t a t i o n  of the  m u r d e r e d  
Prime Minister,  Pat rice Lumumba.  The c ivi l  con f l i c t  in 
C y p r u s  was a lso  a t r i b a l  c o n f l i c t ,  a l t h o u g h  the  term 
’communal' is f a v o u r e d  o u t s i d e  t h e  Afr i can  c o n t i n e n t .  
T h e  d e f e a t  of t h e  communist  in surgency  in Malaya was 
to a g r e a t  e x t e n t  d u e  to i t s  i d e n t i f i c a t i o n  wi th th e  
C h ines e  community and consequent  lack of appeal to the 
predominantly Malay population.

Th e sca le  a n d  n a t u r e  of t h e s e  i n t e r n a l  conflicts 
var ied  within and between them, and em b ra ced  conf l i c t  
r a n g i n g  from pol i t ical  ac t i on  t h r o u g h  i n s u r g e n c y  to 
conventional wa r .  All of them consti tuted  a s t r u g g le  fo r
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pow er b e tw e e n  o p p o s in g  g r o u p s ,  an d  th e  p o li t ica l  
e lem en ts  of th e  s t r u g g l e  rem a in ed  im p o r ta n t  to b o th  
s i d e s .  All of the p ro tagon is ts  -  governments and oppo
n e n t s  -  s o u g h t  and  r e c e iv e d  v a r y in g  d e g r e e s  of 
e x t e r n a l  s u p p o r t  and  ass is tan ce .  This ranged  from the 
very  limited ex ternal su p p o r t  r e c e iv e d  b y  th e  Commu
n is t  P a r t y  of Malaya 25 to  the  massive ex terna l a ss is 
tance given to both sides in the  Vietnam War.

S tr ipped  of the accompanying rh e to r ic ,  the primary 
objective of the opposing g r o u p s / t r i b e s / c l a s s e s  was to 
o b ta in  o r  r e ta in  pow er w ith in  th e  s t a t e  c o n c e r n e d .  
North Vietnam fought to reu n ite  a divided c o u n t ry ,  and  
th e  K a ta n g e s e  s e c e s s io n i s t s  from the Congo sought to 
c reate  th e ir  own s ta te .  The Greek and  C uban  c o n f l ic ts  
a p p e a r  to  be  th e  on ly  o n es  r e a d i ly  s u s c e p t i b l e  to 
Marxist analysis: the Malayan i n s u r g e n c y  was commu
n a l l y - b a s e d ;  th e  Vietnam War consti tu ted  a reasse r t ion  
of (N o r th )  V ie tnam ese  heg em o n y  o v e r  S o u th  Vietnam 
and  In d o c h in a ;  th e  Congo and  C y p ru s  conflic ts  were 
based on tr ibal  ( i .e .  re l ig ious /cu ltu ra l)  d i f fe ren ces .

A profile of low-level conflict

What does this su rv ey  reveal about the n a t u r e  of lo w -lev e l  
conflict ap a r t  from a marked res is tance  to classification?

Perhaps the most s tr ik ing  general a t t r ib u te  of lo w -lev e l  
con f lic t  is the var ie ty  manifested in the conflicts themselves 
and in percep tions of th ese  c o n f l i c t s .  T he  a s y m m e tr ie s  of 
pow er t h a t  o f te n  o c c u r  in low-level conflicts seem dwarfed 
by the re c u r r in g  asymmetries of p e r c e p t io n  of th e  co n f lic t  
b y  th e  p r o t a g o n i s t s ,  by  t h e i r  a l l ies  and su p p o r te r s ,  and 
within in terna tional society at l a rg e .  T h e se  a s y m m e tr ie s  of 
p e r c e p t io n  a re  su ch  th a t  an y  a s s e s s m e n t  of lo w -lev e l  
c o n f l ic t  is  im m edia tely  v u ln e r a b le  to c r i t ic ism  o r  i n t e r 
pre ta tion  in ideological or political term s.

The scale of low-level conf lic t  can  v a r y  b e tw e e n  r e l a 
t iv e ly  wide e x t r e m e s ,  r a n g in g  from localised conventional 
war to minor harassm en t.  The sam ple of lo w -lev e l  co n f lic t  
re v ie w ed  ab o v e  s u g g e s t s  t h a t  in g e n e ra l  t h e  n u m b e r  of 
combatants and the ir  missions tend to be limited in area  and  
time, an d  th e  o v e ra l l  m i l i ta ry  effort tends  to fall short of 
full-scale mobilisation for one if not both p r o t a g o n i s t s .  The
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sca le  of low-level conflict seems to be a consequence of two 
main fac to rs :  the  re lative importance (or lack of importance) 
of th e  i n t e r e s t s  a t  s ta k e  an d  th e  r e la t iv e  pow er of th e  
a d v e rs a r ie s .  The inhibitions to th e  e sc a la t io n  of lo w -lev e l  
c o n f l ic t  w a r r a n t  c lo s e r  ex am in a tio n  th a n  th is  s t u d y  can  
a f f o r d ,  b u t  th e  r e a s o n s  why lo w -lev e l  c o n f l ic ts  ten d  to  
rem ain  th u s  n ee d  to  be a d d r e s s e d .  In b r i e f ,  th e  main 
r e s t r a in t s  appear  to be that  the p r o t a g o n i s t s  with the  will 
o r  in c e n t iv e  to escalate the conflict lack the power to do so 
( e .g .  nationalis ts  f ig h t in g  a colonial p o w e r ) ,  while th o se  
possess ing  the power to escalate the conflict lack the will or 
in cen tiv e ,  u s u a l ly  b e c a u s e  th e  i n t e r e s t s  at s ta k e  do not 
w a r r a n t  th e  e f f o r t  or the r isks  involved in escalation. The 
political dimension thus  seems an important inh ib iting  f a c to r  
in  lo w -lev e l  c o n f l i c t :  if th e  c o n f l ic ts  su rveyed  above had 
been confined to s t r a i g h t f o r w a r d  m ili ta ry  c o n t e s t s ,  t h e i r  
n a tu re  and  course  could arguab ly  have been very  d iffe ren t .

The ch a ra c te r  and ta c t i c s  of lo w -lev e l  c o n f l ic t  a r e  as  
v a r ia b le  as  th e  sca le  of th e  c o n f l ic t .  N e v e r th e le s s  a 
re c u r r in g  fea tu re  of the ch a rac te r  of these conflicts is th e i r  
i n t e n s e ly  p o l i t ic a l  n a t u r e .  I f  'w a r  is nothing bu t  a conti
nuation of p o l i t ica l  i n t e r c o u r s e ,  w ith a m ix tu re  of o th e r  
m e a n s ' , 26 then  the  mixture which produces low-level conflict 
has a p roportionate ly  s tronger  concentration of politics th a n  
'o th e r  m e a n s ' .  T h e  po li tica l  n a t u r e  of low-level conflict in 
par t  re f lec ts  the f requen t  asymmetries b e tw e en  th e  a d v e r 
s a r i e s '  c a p a b i l i t i e s  an d  pow er: in most cases the in itia tor/ 
ag g re s so r  is e i t h e r  u nw il l ing  o r  u n a b le  to re ly  on 'o th e r  
means' alone. But the  political ch a rac te r  of low-level conflict 
is also shaped by  the  fact that  the pro tagonis ts  are u s u a l ly  
m o tiv a te d  b y  s t r o n g  po li tica l  a s p i r a t i o n s  o r  o b je c t iv e s ;  
low-level conflict can o f ten  be i n t e r p r e t e d  as a r e la t iv e ly  
s t r a i g h t f o r w a r d  c o n te s t  fo r  pow er o r  r e s o u r c e s ,  b u t  its 
o r ig ins ,  evolution and  in t e r n a l  d y n am ics  a r e  almost i n v a 
riably complex and composed of d iverse  political elements.

A nother re c u r r in g  feature  of low-level conflicts is t h e i r  
rela tively  confined geographical focus. The in terna l conflicts 
reviewed above were almost en tire ly  confined to the c o u n t ry  
c o n c e r n e d ,  a lthough o ther (usually  ne ighbouring) countries  
in  some c a s e s  p ro v id e d  s u p p o r t  o r  s a n c tu a r y  fo r  th e  
i n i t i a t o r  / a g g r e s s o r  g r o u p .  T h e  colonial c o n f l ic ts  w ere  
largely confined to the colonies c o n c e r n e d .  The i n t e r s t a t e  
c o n f l ic ts  sam pled  w e re  a lso  lim ited  in t h e i r  geograph ica l
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e x t e n t ,  u s u a l l y  b e in g  confined to  th e  a re a  th a t  c o n s t i tu te d  
the  focus of the  d i s p u te .  The in t e r s t a t e  c o n f l i c t s  g e n e r a l l y  
in v o lv e d  n e ig h b o u r in g  s t a t e s ,  half  of which w ere con t ig u o u s  
n e ig h b o u r s .  The no tab le  excep tion  to  t h i s  p a t t e r n  w as th e  
c o n f l i c t  b e t w e e n  A r g e n t i n a  a n d  B r i ta in  o v e r  the  F a lk lan d /  
Malvinas I s la n d s .

T h e  o b j e c t i v e s  a n d  s t r a t e g ie s  a d o p te d  b y  th e  in i t ia to r /  
a g g r e s s o r  and th e  r e a c to r /d e f e n d e r  w ere  also v e ry  v a r ia b le ,  
t h e  o n ly  common e le m e n t  be in g  th e i r  mutual op p o s i t io n .  In 
the  colonial and in te rn a l  conflic ts  sampled th e  o b j e c t i v e s  of 
t h e  i n i t i a t o r / a g g r e s s o r  were mainly political and  the  conflic t  
s t r a te g ie s  employed w ere fash ioned  to s e r v e  p o l i t i c a l  e n d s .  
I n t e r s t a t e  c o n f l i c t s  w ere g en e ra l ly  more complex. Some had 
p r im arily  political ob jec t ives  (K orea ,  Indonesia -M alaysia ,  and 
U n i te d  S t a t e s - C u b a )  while o th e r s  fo cu ssed  on t e r r i to r i a l  o r  
r e s o u rc e s  d i s p u te s  ( In d ia -P a k i s t a n ,  In d ia -C h in a ,  A r g e n t i n a -  
C h i le ,  C h i n a - T a i w a n ,  B r i t a i n - I c e l a n d , a n d  A r g e n t i n a -  
B r i t a i n ) . The t e r r i to r i a l / r e s o u r c e s  d i s p u te s  w ere no tab le  fo r  
t h e i r  h i s t o r i c a l  a n t e c e d e n t s ,  which all in c o rp o ra te d  s t ro n g  
political e l e m e n ts .  With th e  e x c e p t i o n  of th e  m ore  r e c e n t  
C h in a - T a iw a n  con fl ic t ,  all th e s e  d i s p u te s  had o r ig in s  in th e  
n in e te e n th  o r  e a r l ie r  c e n tu r i e s .

Econom ic an d  re s o u rc e s  c o n s id e ra t io n s  s u r fa c e d  in  many 
of th e  above co n f l ic ts ,  b u t  th e s e  i s s u e s  w ere only prom inen t  
in  t h e  B r i t a in - I c e la n d  an d  A rg e n t in a -C h i le  d i s p u te s .  In the  
la t t e r  con fro n ta t io n  th e se  c o n s i d e r a t i o n s  h a v e  n o t  e c l i p s e d  
th e  political dimension of the  d i s p u te .

T h e  i n f l u e n c e  of l e a d e r s  a n d  i n t e r e s t  g r o u p s  in  t h e  
e v o lu t io n  a n d  c o n d u c t  of l o w - le v e l  c o n f l ic t  is b ey o n d  the  
scope of th is  s tu d y ,  b u t  th e i r  in f lu e n c e  in  d e f i n i n g  o b j e c 
t i v e s ,  m o b i l i s in g  p o l i t i c a l  s u p p o r t  a n d  s e t t i n g  s t r a t e g y  
shou ld  not be u n d e re s t im a te d .  It is d if f icu l t  to  im a g in e  th e  
c o u r s e  of  I n d o n e s i a ’s c o n f r o n t a t i o n  o f  M alays ia  w i th o u t  
P re s id e n t  S u k a rn o ,  for exam ple .  S u k arn o 's  in f lu en ce  a t  t h i s  
p e r i o d  may h a v e  b e e n  th e  r e s u l t  of a confluence  of fa c to r s  
o u ts id e  h is  co n tro l ,  b u t  he ex e rc is e d  it in  an  i d i o s y n c r a t i c  
m a n n e r  which placed his p e rso n a l  im p r in t  indelib ly  upo n  the  
policy and  which ironically  f a c i l i t a t e d  i t s  d i s m a n t l i n g  o n c e  
th e  political a rc h i te c t  was removed from pow er.
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Conclusion

T h e  re le v a n c e  of th is  e x p e r ie n c e  of low -leve l conflict to 
c o n te m p o ra ry  A u s t ra l ia  will be c o n s id e r e d  in d e ta i l  in  
section IV below, but in b rie f  the historical record su g g es ts  
that probable p r e r e q u i s i t e s  could  in c lu d e  s u b s t a n t i a l  and  
r e la t iv e ly  lo n g s t a n d in g  political differences with a colonial 
possession, neighbouring state  or between opposing in te rn a l  
g r o u p s ,  a n d / o r  a d ispute  with ano ther  s ta te  over te r r i to ry  
o r  r e s o u r c e s .  T h ese  p o te n t ia l  s o u rc e s  of con f lic t  would 
i n t e r a c t  w ithin a complex balance of in te re s ts  or asymmetry 
of pow er w hich would in h ib i t  th e  e sc a la t io n  of lo w -lev e l  
conflict to h igher  levels.

T h e  h i s to r i c a l  re co rd  of low-level conflict since 1945 is 
illuminating b u t  se v e ra l  q u a l i f ic a t io n s  sh o u ld  be e n t e r e d .  
H is to ry  does  no t necessa r i ly  repea t itself ,  and the a lready 
variable na tu re  of low-level conflict may change in r e s p o n s e  
to  changed  political asp ira tions  or ideologies and to changes 
in technology. F u r th e r ,  A u s t r a l i a ’s po li tica l  and  s t r a t e g i c  
s i tu a t io n  is in some r e s p e c t s  u n iq u e :  it  sh o u ld  n o t  be  
assumed that  the lessons of h is to ry  learned in o ther reg ions  
necessarily  apply to A ustra lia .
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AUSTRALIA'S STRATEGIC ENVIRONMENT

This section offers a b rie f  exposition of Australia's s t ra teg ic  
env ironm ent and attempts to h ighlight aspects  tha t  the  p re 
ceding analysis su g g es ts  m ight be v u ln e r a b le  to lo w -lev e l  
co n f l ic t  c o n t in g e n c ie s .  The evolution of Australian defence 
perceptions and policy and the in f lu e n c e  of th is  le g a c y  on 
c o n te m p o ra ry  p e r c e p t io n s  and  policy is explored in Part 2 
of this monograph.

A profile of Australia

A u s t ra l ia  is an  i s la n d  co n t in en t  s i tuated  between la titudes 
10 and 44 degrees  south and longitudes 113 and 154 degrees  
e a s t .  It has  an area  of 7.68 million square  kilometres and a 
co a s t l in e  of 36,735 k i lo m e tr e s .  A u s t ra l ia  claims a 200 
n a u t ic a l  mile fishing zone which places a similar a rea  u n d e r  
Australian jurisdiction and overlaps comparable claims by i ts  
n o rthern  and n o r th -e a s te rn  n e ighbours .

Australia's nea res t  ne ighbours  a re  Indonesia  a n d  P ap u a  
New G uinea ;  Tim or is 455 k i lo m e tre s  n o r th - w e s t  of Cape 
Bougainville and the coast of Papua is 155 k i lo m e tre s  n o r th  
of Cape Y o rk .  A u s t r a l ia  claims a n u m b er  of offshore and 
island te r r i to r ie s ,  the la t te r  including H eard  and  McDonald 
I s la n d s ,  Christmas Island, Cocos Island and Norfolk Is land . 
Australia claims s o v e r e ig n ty  o v e r  i t s  A n ta r c t ic  T e r r i t o r y  
which could  a lso  in p r in c ip le  form th e  b a s is  of r e la t e d  
maritime claims.

A u s t r a l ia 's  clim ate r e f l e c t s  i t s  size and  lo c a t io n .  
T h i r t y - n i n e  p e r  cen t*  of A u s tra l ia  lies within the  tropical 
zone, b u t  29.6 per  cent has a median annual rainfall of le s s  
th a n  200 m illim etres .  A fu r th e r  22.9 per cent of Austra lian  
te r r i to ry  lies in th e  200 to 300 millim etre m edian r a in f a l l  
r a n g e ,  placing a total of 52.5 per  cent of Australia within a 
median rainfall range  of 300 millimetres or less .

Australia 's population in 1982 was 15 million. In 1980 the 
com bined p o p u la t io n  of New S o u th  Wales an d  V ic to r ia  
am oun ted  to 9 .0  million of th e  th e n  p o p u la t io n  of 14.6 
million, and  th e  p o p u la t io n s  of th e  s ta te  c a p i t a ls  and 
a d ja c e n t  u r b a n  d i s t r i c t s  w ith p o p u la t io n s  ab o v e  100,000 
toge ther  amounted to 10.2 million. This constitu ted  69.7 p e r  
cent of the then total population.
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A u s t r a l i a  h a s  a mixed economy with a product ive  rura l  
s e c t o r  an d  s u b s t a n t i a l  minera l  r e s o u r c e s .  In 1980-81 
f o o d s t u f f s ,  m e ta l l i f e ro u s  o r e s  an d  minera l  fue ls  together  
amounted to $11,925 million of Australia' s to ta l  m e r c h a n d i s e  
e x p o r t s  of $18,941 mill ion.  I m p o r t s  u n d e r  the same ca te
gories amounted to $3,418 mill ion,  of which $2,726 million 
w e re  in t h e  mineral fuels ca tegory .  The indust r ia l  sec tor  is 
u n d e r  p r e s s u r e  from c h e a p e r  im por t s  and is somewhat  
precar ious ly  based on a small domestic market and relat ively 
h i g h  wage c o s t s :  in 1980-81,  for  exa mple ,  A u s t r a l i a ' s  
e x p o r t s  of m a c h i n e r y  an d  t r a n s p o r t  e q u ip m en t  valued at 
$1,078 million were  swamped b y  impo r t s  in the  same 
ca te g o ry  of $7,033 million. The most product ive  areas  of the 
ru ra l  s e c t o r  a r e  c o n c e n t r a t e d  in the  e a s t e r n  and s o u t h 
e a s t e r n  a r c s  of th e  co n t i n e n t ,  bu t  substant ia l  mineral and 
mineral fuel re sou rces  are  located in remote areas  a long th e  
western  and n o r th -w es te rn  a r c s .

A u s t r a l i a ' s  s t r a t e g i c  e n v i r o n m e n t  t h u s  c o n t a i n s  some 
notable vulnerabi li t ies  in t e rm s  of low-leve l  conf l ic t  ( e . g .  
p o p u l a t i o n  s i z e ,  d e n s i t y  and d i s t r i b u t i o n ,  d i s p e r s e d  
re sou rces ,  dependence on im po r t ed  t e c h n o l o g y )  which a r e  
o f f s e t  by  some c o u n t e r v a i l i n g  a s s e t s  ( e . g .  relatively long 
sea approaches ,  no c o n t i g u o u s  n e i g h b o u r s ,  r e l a t i v e  s e l f -  
s u f f i c i e n c y  in f o o d s t u f f s  an d  some o t h e r  key r e s o u rce s ) .  
The arid environment  of most of the  c o n t i n e n t  c o n t r i b u t e s  
s ig n i f i c an t ly  to the s t ra tegic  isolation of Australia' s p roduc
tive ea s te rn  and sou thern  reg ions .  It probably also e n s u r e s  
t h a t  the military effort  re qui red  to th rea ten  or harass  these 
Austra lian  ' h e a r t l a n d s '  would in p r a c t i c e  c o n s t i t u t e  more 
t h a n  lo w -l eve l  conf l ic t  -  at  l e a s t  from th e  A u s t r a l i a n  
pe r spec t ive .

Australia's alliances 

o The ANZUS Treaty
The  1976 P a r l i a m e n t a r y  White P a p e r  on A u s t r a l i a n  
Defence observed  that  the 1951 ANZUS T r e a t y  b e tw e e n  
A u s t r a l i a ,  New Zea land and the United States was our 
'one s i g n i f i c a n t  a l l iance ' ,  wi th the  p r o v i s o  t h a t  'it is
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p r u d e n t  to  re mind  o u r s e l v e s  t h a t  t h e  US has  many 
d i v e r s e  in ter e s t s  and obl igat ions ' .3 The key elements of 
the  ANZUS Treaty  are  set  out in Articles III and IV:

Article III
The P a r t i e s  will consu l t  together  whenever  in the 
opinion of an y  of them the  t e r r i t o r i a l  i n t e g r i t y ,  
pol i t ica l  i n d e p e n d e n c e  o r  s e c u r i t y  of a n y  of the 
Parties is threat ened in the Pacific.
Article IV
Each P a r t y  recognises  tha t  an armed a t tack in the 
Paci f ic  Area  on an y  of t h e  P a r t i e s  would be  
d a n g e r o u s  to i t s  own p ea ce  and s a f e t y  and 
d e c l a r e s  t h a t  it would  ac t  to meet the  common 
d a n g e r  in a c c o r d a n c e  with  i t s  c o n s t i t u t i o n a l  
p r o c e s s e s . 3

Th e 'Nixon D o c tr in e '  an n ounced  by Pres ident  Nixon in 
Guam in  J u l y  1969 an d  e l a b o r a t e d  in a m essag e  to 
C o n g r e s s  in F e b r u a r y  1970 decreed that  the  allies and 
p a r t n e r s  of th e  U n i ted  S t a t e s  must  a c c e p t  p r i m a r y  
r e s p o n s i b i l i t y  fo r  t h e i r  own d e f e n c e ,  a l t h o u g h  th e  
United States under took to provide a nuclear sh ie ld  for  
t h o s e  al l ies  o r  o t h e r  n a t i o n s  whose  independence was 
considered vital to the  United S ta t e s . 4

The e x p o s i t i o n  of t h e  'Nixon D o c tr in e '  ampl i fied  
r a t h e r  t h a n  q u a l i f i ed  t h e  ANZUS T r e a t y .  T h e  only  
unambiguous obligation imposed on the ANZUS p a r t n e r s  
is to consul t ,  and the 'Nixon Doctrine'  merely confirmed 
t h a t  an y  s u b s e q u e n t  ac t i on  b y  the  Uni t ed  S t a t e s  in 
s u p p o r t  of a t r e a t y  p a r t n e r  would d e p e n d  on th e  
p r e v a i l i n g  s i t u a t i o n  an d  i t s  impl i ca t ions  for  Uni ted  
S ta t e s  i n t e r e s t s .  T h i s  p o s i t io n  is b o th  r a t i o n a l  and 
r e a s o n a b l e  g iv en  th e  'many d i v e r s e  i n t e r e s t s  and  
o b l ig a t io n s '  of a s u p e r p o w e r ,  and it would be naive to 
e x p e c t  less  qu a l i f i ed  a s s u r a n c e s  or  more exp l i c i t  
g u a r a n t e e s .  T h e  ANZUS Trea ty  could in principle have 
been invoked b y  A us t r a l i a  o r  New Zealand to c o u n t e r  
low-leve l  conf l ic t  co n t ingenc ie s  prior to the  exposit ion 
of the 'Nixon Doctrine' ,  b u t  its genesis  and o r i e n t a t i o n  
were even then based on higher- level  cont ingencies .^

Th e ANZUS T r e a t y  re m a ins  a k ey  e lement  in 
A u s t r a l i a n  d e f e n c e  s t r a teg y ,  bu t  its na tu re  and provi
sions make it unlikely e i ther  tha t  the re la t ionsh ip  i t s e l f
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might  in v o lv e  A u s t r a l i a  in low- lev el  conf l i c t  in t h e  
f o r e s e e a b l e  f u t u r e ,  o r  t h a t  it would d e l i v e r  d i r e c t  
Uni ted  S t a t e s  i n t e r v e n t i o n  shou ld  Aust ra l ia  be drawn 
into a low-level conflict.  Never thele ss  t h e  t r e a t y  could  
ac t  as  a d e t e r r e n t  and i n h i b i t  an a g g r e s s o r  from 
e s c a l a t i n g  a campaign  of low- leve l  conf l i c t  a g a i n s t  
A u s t r a l i a  to h i g h e r  m a g n i t u d e s  of c o n f l i c t .  I t  also 
p r o v i d e s  the  b a s i s  fo r  a close d e f e n c e  r e l a t i o n s h i p  
which in most ci rcumstances  would en su re  tha t  Australia 
received a high prior i ty in the del ivery of United States 
d e f e n c e  mate r ie l  and log i s t i c a l  and o t h e r  s u p p o r t  to 
coun ter  any external ly  d i r e c t e d  campa ign  of low- leve l  
conf lict .

o The Manila Treaty
T h e  South-east  Asia Collective Defence Tre at y  signed in 
Manila in 1954 was framed in comparable t e r m s .  It also 
impo ses  an  o b l ig a t io n  to c o n s u l t  in t h e  e v e n t  of any 
p e r c e i v e d  t h r e a t  an d  avo ids  s p e c i f y in g  what  if an y  
action a t re a ty  p a r tn e r  might take beyond that  it act 'in 
accordance with its const itutional  processes’.^

The Manila T r e a t y  s o u g h t  to co n ta in  p e r c e i v e d  
s e c u r i t y  th re a t s  from China and Indochina.  The original 
t r e a t y  p a r t n e r s  c o m p r i s ed  A u s t r a l i a ,  F r a n c e ,  New 
Zealand, Pakistan,  the Philippines,  Thai land,  the United 
Kingdom and the  Un i ted  S t a t e s .  The  S ou th  Eas t  Asia 
T r e a t y  O r g a n i s a t i o n  was formed on t h e  b a s i s  of th e  
Manila Treaty ,  bu t  its members never  achieved the level 
of u n i t y  or  commitment  of i t s  N o r th  Atlantic co u n te r 
p a r t .  France had p r o g r e s s i v e l y  r e d u c e d  i t s  p a r t i c i 
p a t io n  in SEATO, especially military represen ta t ion,  to 
minimal leve ls  b y  May 1965 . B r i t a in  commenced i t s  
w i th d raw a l  ' e a s t  of Suez '  in 1968; the 'Nixon Doctrine'  
was f i rs t  enuncia ted in 1969. Pakistan formally wi thdrew 
in 1973. In 1975 the  remaining t rea ty  p a r tn e rs  resolved 
to 'p h a s e  out '  t h e  o r g a n i s a t i o n  b e c a u s e  of c h a n g e d  
co n d i t i o n s  in t h e  r e g i o n .  T h e  Manila T r e a t y  i s t h u s  
m o r i b u n d ,  and it is d i f f i c u l t  to co nce ive  of c i r c u m 
s t a n c e s  in which it might be invoked by Australia or  in 
which its invocation by other s  might produce substant ia l  
military assis tance from Austra lia.
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o The Five Power Defence Arrangements
The  Five Power  De fe nce  A r r a n g e m e n t s  (FPDA) c o n 
c lu d ed  in 1971 co v e r  d e f e n c e  c o o p e ra t i o n  b e t w e e n  
Australia,  Malaysia,  New Z ea l an d ,  S in g a p o re  and th e  
Uni ted  Kingdom.  The  a r r a n g e m e n t s  a r e  not  a formal 
t rea ty  but  a Ministerial declarat ion and an e x c h a n g e  of 
d o cu m en t s  to implement i t .  T h e  a r r a n g e m e n t s  w e re  
concluded in response  to B r i t a i n ’s mi l i tary  w i t h d r a w a l  
from Asia ,  an d  t h e y  p r o v i d e  a useful  (but not e s sen 
t ia l )  f r am ew ork  for  d e l i v e r i n g  d e f e n c e  a s s i s t a n c e  to 
Malaysia an d  Singapore.  However the only unambiguous  
obligation unde r taken  by the pa r t i c ip an ts  is ag a in  t h a t  
of c o n s u l t a t i o n :  in th e  e v e n t  of an external  a t tack or 
thr ea t  of such a t tack on Malaysia or Singapore

[the p a r t i e s ]  would immedia te ly  c o n s u l t  t o 
g e t h e r  fo r  t h e  p u r p o s e  of dec id in g  what  
measures should be taken jointly or separate ly  
in relation to such a t tack or th rea t .^

The FPDA w ere  d e s i g n e d  to e n h a n c e  th e  s e c u r i t y  of 
Malaysia and Singapore and to assist  them develop thei r  
own defence capabilit ies.  It is all bu t  inconceivable t h a t  
A u s t r a l i a  would i n voke  t h e s e  a r r a n g e m e n t s  in t h e  
defence of its own i n t e r e s t s ,  a l t h o u g h  it seems q u i t e  
p r o b a b le  t h a t  Malaysia an d  S in g a p o r e  would  see k  
Australian ass is tance u n d e r  th e  t e rm s  of t h e  FPDA in 
t h e  e v e n t  of an e x t e r n a l  a t t a c k  or  t h r e a t  of external  
attack of any magni tude.

o International disputes
A u s t r a l i a  h a s  no t e r r i t o r i a l  o r  r e l a t e d  d i s p u t e s  with 
o t h e r  s t a t e s .  Th e de l imi ta t ion  of some mar i t ime and 
s ea b ed  b o u n d a r i e s  with Indonesia,  the Solomon Islands 
and New Zealand is st i l l  s u b j e c t  to n e g o t i a t i o n .  A 
n u m b e r  of o v e r l a p p i n g  claims with  I n d o n e s ia  re qui re  
resolut ion,  bu t  the neg o t i a t ion  of mari time b o u n d a r i e s  
wi th t h e  Solomon I s l a n d s  a n d  New Z ea land  seems 
unlikely to raise diff icul ties.  The pro spect s  t h a t  i s s u e s  
of t h i s  na tu re  could develop into sources of conflict are  
reviewed below.
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The global strategic environment

A u s t r a l i a  is i so l a t ed  from the  p r in c ip a l  a r e a s  of g lobal  
t e n s i o n  an d  conflict,  and in par t icula r  lies well clear of the 
likely p r i m a r y  n u c l e a r  t a r g e t  a r e a s  of t h e  s u p e r p o w e r s .  
Op in ions  v a r y  about the immediate and long-term effects of 
a nuc lear  exchange in the no r t he rn  hemisphere ;  the  e f f e c t s  
on s o u t h e r n  l a t i t u d e s  of a nuclear war largely confined to 
the  n o r t h e r n  h e m i s p h e r e  a r e  even more s p e c u l a t i v e .  
Ho weve r  a s s u m i n g  a nor t her n  hemisphere nuclear exchange 
do es  not  d i s r u p t  the  e q u a t o r i a l  t r o u g h  of low p r e s s u r e  
which sep a r a t e s  most of the atmospheric circulation between 
the hem ispheres ,  the e f f ec ts  of th i s  c a t a s t r o p h e  could be  
d i l u t e d  s i g n i f i c a n t l y  in s o u t h e r n  l a t i t u d e s .  One possible 
post-World War III scenario could therefore  be that  it might  
not r e n d  t h e  economic ,  social  an d  political fabric of Aus
t r a l i a  an d  i t s  n e i g h b o u r s  on a sca le  com parab le  to t h e  
d evas ta t io n  of many if not most nor ther n  hemisphere s t a tes ,  
and that  the  South East  Asian and South Paci f ic s u r v i v o r s  
would h a v e  to  a d j u s t  i n t e r  alia to a new regional s t ra tegic 
e n v i r o n m e n t  wi thout  effective external  allies. The s t ra tegic  
implications for tropical and s o u t h e r n  l a t i t u d e s  of a global  
n u c l e a r  wa r  l a r g e l y  co n f in ed  to t h e  n o r t h e r n  hemisphere 
have  t e n d e d  to be  n e g l e c t e d  b y  s t r a t e g i s t s  and n u c l e a r  
s c e n a r i o - w r i t e r s  who h a v e  und er s ta ndab ly  tended to focus 
on its impact on its nor t her n  hemisphere pro tagoni s ts .

But even if Aust ralia were spared the worst effects of a 
no r t he rn  hemisphe re  n u c l e a r  e x c h a n g e ,  it co n t a in s  t h r e e  
Un i ted  S t a t e s  i n s t a l l a t i o n s  which a r e  p r o b a b le  n u c l e a r  
t a r g e t s .  These ins t a l la t ions  -  N or t h  West C ape ,  Pine Gap 
an d  N u r r u n g a r  -  make s i g n i f i c a n t  c o n t r i b u t i o n s  to th e  
command, c o n t r o l ,  com m unica t ions ,  n av i g a t i o n  and i n t e l 
l i g en ce  c a p a b i l i t i e s  of t h e  United States s t ra tegic  arsenal ,  
an d  h e n c e  to  i t s  n u c l e a r  war-f ight ing capabilities.® Soviet 
t a r g e t i n g  d o c t r i n e  a c c o r d s  a r e l a t i v e l y  h ig h  p r i o r i t y  to 
t h e s e  c a p a b i l i t i e s ,  a n d  it can  be  a s s u m ed  t h a t  t h e y  a r e  
t a rg e t ed .  However the re la tive accuracy of Soviet  s t r a t e g i c  
w eapons  a n d  th e  remoteness  of the installations from major 
population ce nt res  s u g g e s t  t h a t  co l l a t e ra l  c a s u a l t i e s  and  
damage could  be minimised b y  r e l a t i v e l y  economical  civil 
defence measures .  Australia hosts no o t h e r  f ixed p o t e n t i a l  
s t r a t e g i c  t a r g e t s  of t h i s  m a g n i t u d e ,  a l t h o u g h  mobile 
elements of the  Uni t ed  S t a t e s  s t r a t e g i c  fo r ce s  would  also
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a p p e a r  on Sovie t  t a r g e t  l i s t s  an d  would therefore  pose a 
p o ten t i a l  t h r e a t  to t h e i r  e n v i r o n s  while in A u s t r a l i a n  
t e r r i to ry  dur ing  a general  nuclear war.

The concentrat ion of Aust ra lia’s populat ion and i n d u s t 
r ial  c a p a c i t y  in coas ta l  ag g l o m e r a t io n s  r e n d e r s  them 
vulnerable to s t ra tegic n u c l ea r  a t t a c k  and to co n v e n t i o n a l  
a t t a c k  from a v a r i e t y  of p la t fo rm s  ( e . g .  s t and-off  guided 
weapons l a u n c h e d  from s h i p s ,  s u b m a r i n e s  o r  l o n g - r a n g e  
b o m b e r s ) .  However  none of these cent re s  seem to possess  
s ig n i f i c a n t  s t r a t e g i c  im p o r t a n c e  to w a r r a n t  a n u c l e a r  
t a r g e t i n g  p r i o r i t y ,  and th e  only  p l a u s i b l e  scenario for a 
s u s t a i n e d  c o n v e n t io n a l  a t t a c k  would be  as a p r e l u d e  to 
i n v a s i o n .  T h e r e  is a broad consensus  that  at p re sen t  only 
the sup e r p o w ers  h av e  t h e  c a p a b i l i t y  to mount  a c r e d i b l e  
i n v as io n  t h r e a t ,  which would i n vo lve  the commitment of a 
subs tant ia l  propor tion of the i r  forces .^  It is general ly taken 
for  g r a n t e d  t h a t  t h e  Uni t ed  S t a t e s  does  not  pose  an 
i n v as io n  t h r e a t ,  and t h a t  it  would not  s t a n d  id le  i f  i t s  
superpower  rival contemplated an invasion of Aus t ra l ia .  But  
g iven th e  Soviet Union's exist ing commitments and s t ra tegic  
p r i o r i t i e s ,  it is in an y  ev e n t  d i f f i c u l t  to co ncei ve  th e  
c i r c u m s t a n c e s  in which th e  p o t e n t i a l  gains might warrant  
the  immense r i s k s  and e f f o r t  t h a t  would be  r e q u i r e d  to 
establish a Soviet beachhead on Aust ralian t e r r i t o r y .

The regional strategic environment

Australia maintains r e la t iv e ly  c lose  an d  amicable  r e l a t i o n s  
with its ASEAN and Pacific neighbours  and general ly shares  
t h e i r  re g io n a l  o b j e c t i v e s  and p e r c e p t i o n s .  A u s t r a l i a ' s  
r e l a t i o n s  wi th Vietnam a r e  more formal and r a t h e r  l e s s  
substantial  b u t  appear  broadly  sat i sfac tory to both .

A n n e x u r e  A p r e s e n t s  a stati st ical  profile of Australia' s 
regional s t rategic environment.  The population and economic 
g ro w th  r a t e s  a r e  p a r t i c u l a r l y  s t r i k i n g .  The  p r e s e n t  
combined population of the  ASEAN countr ies  is 27 0 mill ion: 
medium v a r i a n t  p r o j e c t i o n s  e s t im a te  t h a t  t h i s  f i g u r e  will 
reach 368 million in the y e a r  2000 and 458 milion in 2020.  
The  I n d o c h in a  c o u n t r i e s  a t  p r e s e n t  h av e  a populat ion of 
some 67 million. In the yea r  2000 thei r  projected p o p u la t i o n  
will be 95 million an d  will i n c r e a s e  to 122 million in 2020. 
The ASEAN countries  sus ta ined a v e r a g e  GNP g ro w th  r a t e s
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of b e t w e e n  7 an d  18 p e r  c e n t  d u r i n g  th e  1970s, and the  
p re sen t  co n t r i bu t ion  of i n d u s t r y  to t h e i r  GNP is a l r e a d y  
s i g n i f i c a n t ,  r a n g i n g  from 20 to  41 p e r  cent  of GNP. The 
c u r r e n t  combined s t r e n g t h  of t h e  ASEAN armed f o r ce s  is 
759,200 ,  com pared  wi th 1 ,097 ,700  men u n d e r  a r m s  in 
Indochina .  The present  s t r en g th  of Vietnam's armed fo r c e s  
is 1,029,000.

T h e  e x p e c t e d  i n c r e a s e  in r e g io n a l  p o p u la t i o n  will be 
acco m pan ied  b y  p r o f o u n d  c h a n g e s  in the  u r b a n - r u r a l  
b a l a n c e .  In 1980, the  u r b a n  population of South East  Asia 
( the  ASEAN c o u n t r i e s ,  Burma an d  I n d o c h in a )  co m p r i sed  
22.8 p e r  c e n t  of t h e  to ta l  p o p u l a t i o n .  Th i s  propor tion is 
projec ted to increase to 34.6 p e r  c e n t  in 2000 and  to 50.1 
p e r  c e n t  in 2020. In d o n e s ia ' s  u r b a n  p o p u la t i o n  in 1980 
amounted to 20.2 per  ce n t  of t h e  to ta l  p o p u l a t i o n .  In t h e  
y e a r  2000 t h i s  p r o p o r t i o n  is p ro jec ted  to increase to 32.3 
p e r  cent ,  and to reach 48.1 pe r  cent  in 2020.10

Australia' s regional environment  is thus  a dynam ic  o n e ,  
wi th h igh  po pu la t ion  and economic growth ra tes  genera t ing 
profound changes  in t radi t ional  s o c i e t i e s .  T h e r e  a r e  many 
o t h e r  v a r i a b l e s  i n v o l v e d ,  an d  t h e  impl ica t ions  of t h e s e  
t r en d s  for Aust ra l ia  a r e  d i f f i c u l t  to f o r e c a s t .  It is n o t e 
w o r t h y  t h a t  in g e n e r a l  th e  r e g io n  is evolving as a p lu ra 
l i s t i c  col lec t ion of s t a t e s  each commanding s u b s t a n t i a l  
r e s o u r c e s  of i t s  own.  There  are  no signs of a single s tate 
or c en t r e  of power emerging which might seek o r  a c h i e v e  a 
po s i t io n  of do minance wi th in  t h e  r e g i o n .  It  can  a lso  be 
argued that  the p o p u la t io n  and economic g ro w th  r a t e s  of 
A u s t r a l i a ' s  n e i g h b o u r s  do not  in th e m s e lv e s  t h r e a t e n  
important Australian i n te re s t s  b u t  r a t h e r  o f f e r  p o t e n t i a l l y  
v a l u a b l e  economic oppor tuni t ies  for A us t ra l i a .H  The fu tu re  
ev o lu t ion  of A u s t r a l i a ' s  r e g io n a l  e n v i r o n m e n t  r e m a in s  
somewha t  obscure  and contains many var iables .  It would be 
na ive  to as sum e t h a t  i t s  p r o g r e s s  will e i t h e r  b e n e f i t  o r  
b y p a s s  A u s t r a l i a ' s  i n te re s t s ,  bu t  it should also be acknow
ledged that  at presen t  our  r e g io n a l  e n v i r o n m e n t  is r a t h e r  
more b e n i g n  t h a n  t h a t  of th e  maj or i ty  of o u r  a l l ies  an d  
f r iends  in the no r th ern  hemisphere .
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LOW-LEVEL CONFLICT CONTINGENCIES AND AUSTRALIA

This  s e c t io n  a s s e s s e s  th e  r e le v a n c e  and  a p p l ic a b i l i ty  of 
low-level contingencies to Australia 's  s tra teg ic  environm ent.

Colonial conflict and Australia

A ustra lia  is no longer a colonial power, and the p ro sp e c t  of 
low-level conflict ar is ing  as some form of indigenous national 
s t ru g g le  ag a in s t  A u s t r a l ia n  s o v e r e i g n ty  is  all b u t  in c o n 
ceivable.

Indonesia 's  campaign of Confrontation against Malaysia is 
c a te g o r i s e d  in  th i s  s tu d y  as i n t e r s t a t e  c o n f l ic t ,  b u t  it 
sh o u ld  b e  rem em b ered  th a t  i t s  i n s p i r a t i o n  was a n t i 
colonialism. The possible app lica tion  of a cam paign  of th i s  
n a t u r e  ag a in s t  A ustralia is considered below as a varian t of 
in te r s ta te  conflict.

H ow ever  colonia l  conflic t  could provide the basis for a 
p o te n t  d e f e n c e  s t r a t e g y  d e s ig n e d  to d e t e r  t h r e a t s  of 
in v a s io n  a n d  o ccu p a t io n  of all or pa r t  of A ustra lia .  Should 
such th re a ts  materialise, colonial co n f l ic t  could  p ro v id e  a 
s t r a t e g y  fo r  c o n t in u in g  r e s i s t a n c e ,  a l th o u g h  i t  m ust be 
recognised  th a t  a colonial conflict s t ra teg y  would not b e  as 
e f f e c t iv e  a g a in s t  an o c c u p y in g  pow er u n t r o u b le d  by  
d o m es t ic  o r  i n t e r n a t i o n a l  op in ion  o r  b y  hum an  r i g h t s  
c o n s i d e r a t i o n s  as  i t  was a g a in s t  th e  E u ro p e a n  l ib e ra l  
democracies a f te r  World War II. N evertheless the  le s s o n s  of 
colonial conflict could be applied as s tra teg ie s  and tactics  of 
l a s t  r e s o r t ,  an d  at th e  v e r y  l e a s t  a d e m o n s t r a te d  p r e 
p a r e d n e s s  to  u s e  them would r a i s e  th e  de te r ren ce  th r e s 
hold.

T h e  e f f e c t iv e n e s s  of th is  s t ra teg y  can be d iscerned  in 
J a p a n e s e  d e l ib e r a t io n s  in 1942 on th e  q u e s t io n  of an 
in v a s io n  of A ustra lia .  One of the reasons the Army General 
S ta f f  reco m m en d ed  a g a in s t  in v a s io n  was th a t  ' t h e  A u s 
t r a l ia n s ,  in view of the ir  national ch a rac te r ,  would re s is t  to 
t h e  e n d ' .*  T h e  Army General Staff were probably co r rec t ,  
although knowledge of the reactions of u n p rep a red  c iv i l ia n s  
to  J a p a n e s e  a t t a c k s  on D arw in  m ight have tempered the ir  
advice somewhat. One w o n d e r s ,  h o w e v e r ,  w h e th e r  r e s i s 
t a n c e  of a s im ila r  m ag n i tu d e  cou ld  be p r e d ic t e d  w ith  as 
much confidence for c o n te m p o r a ry  A u s t r a l i a .  At th e  v e r y
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l e a s t ,  c o n s id e r a b le  ad v a n ce  p repara tion  would be requ ired  
before a willingness to re so r t  to colonial co n f l ic t  s t r a t e g i e s  
would be viewed as a credible  d e te r r e n t .

A f u r t h e r  l e s so n  A u s t r a l ia  m ight a d a p t  from th e  
e x p e r ie n c e  of colonial conflict is exploitation of the political 
e lem en ts  of th e  c o n t e s t .  T h ese  would be p a r t i c u l a r l y  
im p o r ta n t  i f  an a g g r e s s o r  was d e p e n d e n t  on material and 
political support  from th i rd  c o u n t r i e s :  an e f f e c t iv e  i n t e r 
n a t io n a l  po l i t ica l  cam paign  cou ld  w eaken  th i s  e x t e r n a l  
su p p o r t ,  consolidate and  e x p a n d  s u p p o r t  from A u s t r a l i a ’s 
a l l ie s ,  and  -  if th e  p re v a i l in g  g lobal political winds were 
favourable -  enable Austra lia to neu tra lise  low-level c o n f l ic t  
h o s t i l i t i e s  b y  ra is in g  the sp ec tre  of wider and h igher- leve l  
co n f l ic t  which n e i t h e r  s u p e r p o w e r  would t o l e r a t e .  T he 
c i rc u m s ta n c e s  of su ch  a p o l i t ica l  cam paign  w ould  be  fa r  
removed from colonial conflict, b u t  many of th e  u n d e r ly i n g  
principles of asymmetric colonial conflict could still app ly .

Interstate conflict and Australia

As n o ted  a b o v e ,  th e  s c a le ,  c h a r a c t e r ,  o b je c t iv e s  and  
s t r a t e g i e s  of low -leve l  i n t e r s t a t e  co n f l ic t  a r e  e x t re m e ly  
v a r ia b le .  In a p p ly in g  th e  p a t t e r n s  of i n t e r s t a t e  c o n f l ic t  
id e n t i f ie d  ab o v e  to  A u s t r a l i a ' s  s t r a t e g i c  env ironm en t two 
elements need to be ad d re s sed :  m otiva tion  and  c a p a b i l i t y .  
T h e  fo rm er  em b ra ces  th e  p o te n t i a l  o rig ins  of conflict and 
the possible objectives of the in i t ia to r /a g g re s so r ,  w hich  a r e  
a s s e s s e d  below u n d e r  th e  in te r re la te d  themes of historical 
enmity, politics and tribalism, te rr i to r ia l  d i s p u t e s ,  A n t a r c 
t ic a ,  and  r e s o u r c e s  d i s p u t e s .  The capabilities re q u ired  to 
mount a cam paign  of lo w -lev e l  i n t e r s t a t e  c o n f l ic t  a g a in s t  
Australia a re  examined sepa ra te ly .

o Historical enmity
A u s t ra l ia  h a s  no t r a d i t i o n  of enmity aga inst any s ta te  
and  en jo y s  g e n e ra l ly  am icable  r e la t io n s  with i ts  
n e i g h b o u r s .  A u s t r a l ia  an d  New Zealand a re  cu ltura lly  
d is t inc t  from the ir  p re d o m in a n t ly  Malay n e i g h b o u r s  in 
S ou th  E as t  Asia an d  t h e i r  p re d o m in a n t ly  M elanes ian  
neighbours  in the South West Pacific ,  b u t  th e s e  d i f f e 
r e n c e s  h av e  not to  d a te  b e e n  a s o u rc e  of en m ity  o r  
conflict.
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o Politics and tribalism
We h a v e  see n  th a t  p o l i t i c s ,  id eo lo g y  an d  t r ib a l i s m -  
n a t iona lism  h av e  b e e n  f e r t i l e  s o u rc e s  of lo w -lev e l  
c o n f l i c t ,  and  in p r in c ip le  th e re  would seem to be some 
p o te n t ia l  fo r  i n t e r s t a t e  c o n f l ic t  d e v e lo p in g  b e tw e en  
A u s t r a l ia  and neigbouring Asian and Pacific s ta tes  from 
these  o r ig in s .  Australia is  a l ib e ra l  d em o cracy  c lose ly  
a l ig n e d  to  th e  W este rn  b loc  and  h a s  a d ev e lo p e d  
economy. Its colonial experience was tha t  of a E u ro p ean  
s e t t l e m e n t  and  l a t e r  a co lonia l  pow er r a t h e r  t h a n  a 
colony in  th e  c u r r e n t  s e n s e  of th e  t e rm .  A u s t r a l ia 's  
A sian  and  Pacific  n e ig h b o u r s  h a v e  g en e ra l ly  adapted 
inheri ted  democratic forms of governm ent to meet t h e i r  
own p e r c e iv e d  needs and p r io r i t ies .  In comparison with 
Australia it could be said tha t  most of them  a r e  r a t h e r  
le s s  c o n c e rn e d  with p o li t ica l  and  hum an r i g h t s  and  
r a t h e r  more c o n c e rn e d  w ith  th e  im p e ra t iv e s  -  and  
rew ards  -  of nation-bu ild ing . All of them are developing 
countries  and most were former colonies. They all s h a r e  
th e  b a s ic  T h i rd  World p e r c e p t io n s  of i n t e r n a t io n a l  
society and s u p p o r t  T h i rd  World claims and  economic 
p rogram s.

B ut if  po litics ,  ideology and nationalism have been 
important and occasionally decisive e lem en ts  in  some of 
th e  low-level in te rs ta te  conflicts considered above, they 
have not reached a comparable i n t e n s i t y  in  A u s t r a l ia 's  
n e ig h b o u r h o o d .  In d o n e s ia 's  cam paign of Confrontation 
against  Malaysia has been the only in te rs ta te  conf lic t  a t 
a n y  leve l  in A u s t ra l ia 's  neighbourhood since World War 
II, a n d ,  as n o ted  a b o v e ,  it owed much to  P r e s id e n t  
S u k a rn o 's  p e r s o n a l i t y  and perceptions and to a unique 
combination of domestic and  e x t e r n a l  po li t ica l  c i r c u m 
s t a n c e s  which seem unlikely to r e c u r . 2 The differences 
in p e r c e p t io n s  and  v a lu e s  b e tw e e n  A u s t r a l ia  and  i ts  
n e ig h b o u r in g  A sian  an d  P acific  s t a t e s  h av e  a t  times 
produced tension and i r r i t a t i o n ,  b u t  th e  r i s k  of open  
co n f l ic t  h a s  rem a in ed  low. T h e  p o s s ib le  reaso n s  why 
i n t e r s t a t e  co n f l ic t  has  b e e n  a r a r e  o c c u r r e n c e  in  
A u s t r a l i a 's  reg ion  since World War II and has also been 
co n f in e d  to lo w -lev e l  co n f l ic t  could  be  d e b a te d  a t 
l e n g t h ,  b u t  from the  political pe rspec tive  th e re  appear  
to be  s e v e ra l  r e l e v a n t  f a c to r s  c o n n e c te d  with th e  
cu ltu ra l  inheritance of the reg ion .
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Th e i n d i g e n o u s  S outh  Eas t  Asian c u l t u r e s  in 
A u s t r a l i a ' s  n e i g h b o u r h o o d  a r e  d e e p l y - e n t r e n c h e d ,  
r e s i l i e n t  an d  hav e  a ss im i la te d  a v a r i e t y  of f o r e ig n  
c u l t u r e s  an d  v a l u e s .  Malay c u l t u r e ,  for  ex ample ,  
accommodated f i r s t  Hinduism an d  l a t e r  Is lam.  Th e 
process of assimilation has h i ther to  tended to modify  o r  
d i lu te  f o r e i g n  c u l t u r a l  acqu is i t ions ,  and the impact of 
revolut ionary or messianic id eo logy  -  and i ts  p o t e n t i a l  
fo r  i n s p i r i n g  i n t e r s t a t e  co n f l i c t  -  hav e  co nsequen t ly  
b een  b l u n t e d .  It is a r g u a b l e  w h e t h e r  pol i t ica l  and 
ideological  m o t iv a t i ons  in i n t e r s t a t e  conf l i c t  can be  
distilled from other  motivations,  b u t  it could n e v e r t h e 
les s  be  a r g u e d  t h a t  to  d a t e  t h e s e  m o t iv a t i ons  hav e  
f igured less prominently in i n te r s t a te  re la t io n s  b e t w e e n  
A u s t r a l i a ' s  Sou th  Eas t  Asian n e i g h b o u r s  t h a n  in the 
i n t e r s t a t e  r e l a t i o n s  of many o t h e r  fo rmer  co lo n ie s .  
F u r t h e r ,  t h e s e  c o u n t r i e s  h a v e  been plural ist  societies 
for cen tur ies ,  which may also have blunted the  c h a u v i 
n i s t  s p u r  to a g g r e s s i o n .  Empi re s  an d  fiefdoms ebbed 
and flowed o v e r  the  c e n t u r i e s  of S ou th  E as t  Asian 
h i s t o r y ,  b u t  fo r  a var ie ty  of reasons  -  which arguably  
included Hindu p a s s i v i t y ,  c l imate ,  t h e  av a i l a b i l i t y  of 
land  an d  r e s o u r c e s  fo r  a r e l a t i v e l y  comfo r tab le  s u b 
s i s t e n c e  l i f e s t y l e  and a p a r s im o n io u s  t e ch n o lo g ica l  
endow ment  -  no t r a d i t i o n  of a g g r e s s i o n  evolved on a 
scale comparable to Europe or the  Middle E a s t .  F ina l ly ,  
all t h e  S ou th  East  Asian s t a t e s  c o n c e r n e d  co n ta in  
d ispara te  and at times co n f l i c t i n g  c u l t u r e s ,  an d  t h e i r  
g o v e r n m e n t s  t e n d  to be  p r e o c c u p i e d  wi th domest ic  
politics, na t ion -b u i ld ing  and d e v e lo p m e n t  r a t h e r  t h a n  
external  i ssues  and ad v e n tu r e s .

P e r h a p s  t h e  most  d i s t i n c t i v e  f e a t u r e s  of t h e  
in d ig en o u s  Melanesian cul tures  in Australia's ne ighbour
hood are thei r  cul tura l  v a r i e t y ,  small p o p u l a t i o n s  and 
lack of r e s o u r c e s .  In genera l  the i r  preoccupation with 
economic development and nat ion-bui lding seems g r e a t e r  
th an  in South East Asia, and in te rs t a te  conflict di rected 
agains t  Aust ralia is even less l ikely.

Will t h i s  r e l a t i v e ly  b en ig n  neighbourhood political 
e n v i r o n m e n t  e n d u r e ?  Given th e  pace of social  and 
economic c h a n g e  an d  ac co m p an y in g  populat ion growth 
ra tes  (see p.30 above) ,  it would seem unwise to as sume 
t h a t  th e  a b s o r p t i v e  c a p a c i t i e s  of t h e s e  c u l t u r e s  will
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n e c e s s a r i l y  c o n t in u e  to  accom m odate th e  acce le ra t ing  
pace of change .  There is also some potential for conflict 
b e tw e e n  n e ig h b o u r in g  s ta t e s .  For example, the bo rd e r  
betw een  In d o n e s ia  and  P a p u a  New G uinea could be  a 
p o te n t i a l  s o u rc e  of r e g io n a l  c o n f l ic t ;  it  could also be 
one which might involve A u s t r a l i a  g iv en  o u r  p a s t  and 
p r e s e n t  a s s o c ia t io n s  with P ap u a  New G uinea  and our 
p ro x im i ty  to b o th  c o u n t r i e s .  A u s t r a l i a 's  n o r t h e r n  
a p p r o a c h e s  would be v u ln e r a b le  to  a cam paign  of 
low-level harassm ent by  Indonesian fo rces  in  th e  e v e n t  
of hosti li t ies  in which A ustralia declared i ts  support  for 
Papua New Guinea. T h is  p o te n t ia l  s o u rc e  of lo w -lev e l  
conflic t should neverthe less  be kept in perspec tive ,  and 
concerns  aris ing  from geographic proximity and ex is t in g  
military capabilities should not obscure  the realities of a 
changed  domestic and in terna tional political e n v iro n m e n t  
from th e  d a y s  of Indonesia 's Confrontation of Malaysia. 
L o w -lev e l  co n f l ic t  in v o lv in g  A u s t r a l ia  seems most 
u n l ik e ly ,  b u t  in the event th a t  it did occur, it is quite 
conceivable that the p re v a i l in g  c i r c u m s ta n c e s  may not 
be conducive to re s tr ic t in g  it to a low-level.

In general ,  however, it would seem p r e m a tu re  to 
a s su m e  th a t  r e g io n a l  t e n s io n s  will necessarily  produce 
ser ious conflict; that  domestic p re s su re s  for change will 
p ro m o te  po li t ica l  d is lo ca t io n  o r  t r a u m a ;  o r  t h a t  th e  
c o n s e q u e n c e s  of c h a n g e  will n e c e s s a r i l y  t h r e a t e n  
A u s t r a l i a n  i n t e r e s t s .  A u s t r a l i a 's  r e g io n a l  s t r a t e g i c  
environm ent could in practice become c o n s id e r a b ly  le s s  
b e n ig n  w ith o u t  a s e r io u s  t h r e a t  of i n t e r s t a t e  conflict 
deve lop ing .  The only firm conclusion tha t  can be d ra w n  
is t h a t ,  as o u r  s t r a t e g i c  env ironm ent is undergoing  a 
p rocess  of rapid c h a n g e ,  A u s t r a l i a  m ust m ain ta in  th e  
c a p a b i l i t y  to monitor and in te rp re t  these  changes .  It is 
qu ite  conceivable that  some of these changes  may be  to 
o u r  ad v an tag e .

Could lo w -lev e l  i n t e r s t a t e  co n f l ic t  d ev e lo p  with 
more d is tan t  states? It is d iff icu lt  to v i s u a l i s e  c i r c u m 
s ta n c e s  in which this might occur.  It is highly unlikely 
th a t  Austra lia could or would give adequate g rounds  fo r  
o f f e n c e  ( e . g .  t h r o u g h  e x t e r n a l  a d v e n tu r e s  o r  g ro s s  
discrimination against  a minority group within A u s t r a l ia  
w ith  o v e r s e a s  p r o t e c t o r s ) ,  and  an y  campaign of low- 
level conflict aga inst  A ustralia by  a rem ote  s t a t e  would
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alm ost c e r t a in ly  affect Australia 's  ne ig h b o u rs .  It seems 
p ro b a b le  t h a t  any  cam paign  of th i s  n a t u r e  would be 
p a r t  of a w id e r  bid  fo r  power or influence, and would 
there fo re  be unlikely to remain low-level conflict.

o Territorial disputes
T e r r i t o r i a l  an d  re s o u rc e s  claims are  a fe rtile  source of 
lo w -lev e l  i n t e r s t a t e  c o n f l ic t ,  b u t ,  as th e  exam ples  
re v ie w e d  ab o v e  in d i c a t e ,  t h e s e  c o n f l ic ts  g e n e ra l ly  
in v o lv e d  a h i s t o r y  of co n f l ic t  o r  enm ity  a n d / o r  a 
s ig n i f i c a n t  political/ideological quo tien t.  They also tend 
to o c c u r  b e tw e en  c o n t ig u o u s  n e ig h b o u r s  o r  n e a r  
n e i g h b o u r s . 3 A u s t r a l ia  h a s  no co n t ig u o u s  neighbours  
and  no t e r r i t o r i a l  o r  r e s o u r c e s  d i s p u t e s  with o th e r  
s ta te s .

A u s t r a l ia  h a s  n e g o t ia te d  maritime boundaries  with 
Papua New Guinea and France, which co v e r  t h e  T o r r e s  
S t r a i t  and the Kerguelen Islands and New Caledonia. In 
1971-72  A u s t ra l ia  co n c lu d e d  a s e a b e d  b o u n d a r y  
a g re e m e n t  with In d o n e s ia  e x t e n d in g  from the A rafura 
Sea to  an a r e a  s o u th  of West T im or, le a v in g  a gap 
o p p o s i te  then  Portuguese  Timor. The delimitation of the 
Timor gap and th e  w e s te rn  s e a b e d  b o u n d a r y  b e tw e en  
C h r is tm a s  I s lan d  an d  J a v a  h a v e  not y e t  b e e n  n e g o 
t ia ted ,  and Indonesia has indicated that it wants a more 
generous delimitation than in the earlier negotiations. In 
b r ie f ,  Indonesia claims tha t  th e re  is a single con tinen ta l  
s h e l f  b e tw e e n  th e  two c o u n t r i e s  and  th a t  a s ea b ed  
boundary  based on a median line is  a p p r o p r i a t e ,  while 
th e  A u s t r a l i a n  view is t h a t  t h e r e  a r e  two continental 
shelves with the Australian shelf ex tending  to the Timor 
T ro u g h  immediately south of Timor. Indonesia views the 
Timor Trough as an accidental depression  in the common 
c o n t in e n ta l  s h e l f ,  an d  in a compromise solution in the 
1971-72 negotiations the b o u n d ary  was p laced  so u th  of 
th e  t r o u g h 's  ax is  b u t  s t i l l  conceded  more than  70 per  
cen t of the seabed to A ustra lia .  A su b seq u en t  f i s h e r ie s  
s u rv e i l l a n c e  b o u n d a r y  s e t t l e d  on an ag reed  line much 
closer to the  Indonesian median line than th e  A u s tra l ian  
continental shelf line.

The seabed boundary  delimitation between Australia 
and Indonesia is important to both c o u n t r i e s  g iv en  th e  
p o te n t ia l  r e s o u r c e s  a t  s t a k e ,  which in c lu d e  oil and
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n a t u r a l  gas  f i e ld s .  B u t competing negotiating goals do 
n o t  n e c e s s a r i l y  p ro d u c e  d i s p u t e s  -  o r  c o n f l i c t .  The 
n e g o t ia t io n s  may become sensitive and obviously contain 
some conflict potential, b u t  th e re  has been no indication  
t h a t  t h e y  m ight lead  to  an y  level of physical conflict.  
T here  are numerous competing claims in d i f f e r e n t  p a r t s  
of th e  w orld  o v e r  m aritim e r e s o u r c e s ,  b u t ,  u n l ik e  
d isp u ted  terr ito r ia l  claims, very  few have ended in open 
c o n f l i c t .  T he  arm ed  fo r c e s  of co m p etin g  s t a t e s  have 
o cc u p ie d  o th e rw is e  u n in h a b i t e d  i s l a n d s  in  t h e  S o u th  
C h in a  Sea in s u p p o r t  of claim s to  them an d  to  th e  
a p p u r t e n a n t  m aritime zo n e s ,  b u t  even  t h e r e  open  
c o n f l ic t  h a s  b ee n  minimal. Moreover, th e re  a re  e s tab 
lished p receden ts  for resolving competing claims of th i s  
n a tu r e ,  for example th rough  the establishment of a joint 
development zone. A ustra lia’s as yet u n re s o lv e d  s e a b e d  
d e l im ita t io n  with Indonesia could conceivably be exploi
te d  as  a s o u rc e  of co n f l ic t  s h o u ld  a w id e r  po l i t ica l  
c o n f r o n ta t i o n  deve lop ,  bu t  the  delimitation negotiations 
th em se lv es  n eed  no t become a s o u rc e  of c o n f l i c t .  At 
p r e s e n t  t h e r e  is no e v id e n c e  o r  in d ic a t io n  t h a t  th i s  
might occur.

A u s t r a l ia  h as  not y e t  n e g o t ia te d  i t s  m arit im e 
boundaries  with the  Solomon Is lan d s  an d  New Z e a la n d .  
B oth  b o u n d a r ie s  a r e  re latively sho rt  and seem unlikely 
to pose d ifficulties.

o A ntarctica
A u s t r a l i a ’s claim of s o v e r e ig n ty  o v e r  n e a r ly  h a l f  of 
A ntarctica (some 14 million square  k i lo m e tr e s )  is  b e in g  
c h a l le n g e d  in com pany  with the o th er  Antarctic  T rea ty  
p a r tn e r s  with equivalent claims. The challenge is b e in g  
m o u n ted  in th e  U n ited  N a tio n s  by  a num ber of T h ird  
World countries  led by  M alaysia who p ro p o s e  to a p p ly  
th e  'common h e r i t a g e  of mankind’ concept developed in 
th e  Law of the Sea conference to A ntarc tica . Under th is  
re g im e  A n ta r c t i c a  would becom e an in terna tional t r u s t  
t e r r i t o r y  a d m in is te re d  b y  th e  U n ited  N a tions  o r  an 
in t e r n a t i o n a l  b o d y  es tab lish ed  for this purpose  and no 
claims of national sovere ign ty  over th e  t e r r i t o r y  o r  i t s  
re so u rces  would be recogn ised .  The n a tu re  and value of 
mineral resources  in A ntarctica are d i f f ic u l t  to a s s e s s ,  
b u t  th e y  include relatively low grade  iron ore and coal.



The problems of ex t r a c t in g  minerals in the Antarctic 
environment makes exploitation uneconomic at least  for 
the immediate future,  but  food resources in the adjacent 
seas are abundant and could in pr inc iple  be exploi ted 
using available technology.4

Aus tra l ia  has a long associat ion with exploration 
and scientific ac t iv i ty  in Anta rc t ica ,  b u t  it does not 
have any obvious vi ta l  national  i n t e r e s t s  at stake in 
maintaining Aus tra l ian s o v e re i g n ty .  Aus t ra l ia  has 
acquired interests  in and expertise about Antarctica and 
has a strong claim for participation in the establishment 
and management  of any a l t e rna t ive  Anta rct ic  regime, 
but  neither the strategic nor the resources po ten t ia l  of 
the frozen con t inen t  appe ar  l ikely to j eopa rd ise  any 
vital Australian interests  should s ove re ign ty  be t r a n s 
fe r r ed  to a r espons ib le  and effect ive i n te rna t iona l  
authori ty . The present  Antarctic T rea ty  p rov ides  tha t  
'Antarc t ica  shall  be used for peaceful purposes only';5 
it is unlikely tha t  an in te rna t iona l  regime control l ing 
Antarc t ica  could do o the rw ise .  In any e ve n t  the 
Antarctic environment would pose immense di ff icul t i es  
for any a t t empts  to station and operate military forces 
on a scale which might t h r e a t e n  Aus tra l ian  s e c u r i t y .  
The few na t ions with these  capabilities could threaten 
Australia more economically and effect ively from more 
accessib le  b a s e s .  And Australia's abundance of natural 
r e s o u rc e s  would seem to p re-empt  any p r o s p e c t  of 
dependence  upon Antarctic food or mineral resources  in 
the foreseeable future .

Resources disputes
Resources claims and disputes do not figure prominently 
in the interstate  conflicts examined above. The confl ic t  
between Argent ina  and Chile over the Beagle Channel 
delimitat ion was an incip ien t  one,  and in any event  
Chile's claims in the South Atlant ic were opposed by 
Argentina on political as much as r e s o u rc e s  g r o u n d s .  
Bri ta in 's  'cod wars' with Iceland were more firmly based 
on a resources dispute,  but  the origins of this  conflict  
s t r e tc h  to the fifteenth century and the conflict quickly 
acquired domestic and international political a s p e c t s  for 
both countries (see p.16 above).
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It is t h u s  diff icul t  to con tr ive  c ircumstances in 
which Aus t ra l ia  might become involved in low-level  
i n t e r s t a t e  confl ict  a r i s ing  la rge ly  from claims or 
d i s p u t e s  abou t  r e s o u r c e s .  As Pe te r  Hast ings and 
Andrew F a r r a n  have o b s e rv e d ,  Aus tra l ia  has no 
resources  analogous to Middle East oil which a re  vital  
global commodities and which could se r ious ly  affect  
world marke ts  (and poss ibly provoke  confl ic t )  if 
w i t h h e l d .6 World food production is keeping pace with 
population growth and the genera l  global food out look 
a p p e a r s  promising in all regions except South Asia and 
the  Sahel  reg ion in A f r i c a . 7 Any 'confl ict '  involving 
Aus t ra l ia  over  r e s o u rc e s  i s sues  seems l ikely to be 
confined to competit ion to maintain and expand Aus
tralia's overseas markets against increasing internat ional  
compet i t ion .  The only r e s o u rc e  tha t  Aust ral ia  might 
withhold from world marke ts  is uran ium, which is 
read i ly  available elsewhere and which appears to have a 
problematic f u tu r e  as an economic source  of e lec tr ic  
power generation.

Aus tra l ia 's  domest ic market  for  imports  is an 
ar t i f ic i a l  r a t h e r  than  a na tu ra l  r e s o u r c e ,  bu t  some 
o b s e r v e r s  predict that the pressures  from neighbouring 
countries to admit their export s  will i n c re as e  and may 
a d v e r s e ly  affect  Aus t ra l ia 's  polit ical re la t ions with 
t h e m . 6 Terms of trade have not figured as a source of 
low-level conflict in any of the examples  of i n t e r s t a t e  
confl ic t  examined above: could they become a source of 
such conflict between Australia and its neighbours?

In the late 1970s Aus tra l ia  was subjec ted  to 
t renchant  criticism by the then five ASEAN c oun t r i e s  - 
Indones ia ,  Malaysia, the Ph i l ippines ,  Singapore  and 
Tha i land - for  i ts p ro te c t ion is t  t r a de  pol ic ies .  This 
cri t ic ism in tens if ied  in 1978-79 when Singapore led an 
ASEAN a t t ack  on Aus t ra l ia 's  new In te rna t io na l  Civil 
Aviat ion Policy as a n o th e r  manifestat ion of p r o te c 
tionism. Although retaliatory action was t h r e a t e n e d ,  in 
p rac t ice  none of the governments  concerned embarked 
on this course directly and a brief boycott of Australian 
p r o d u c t s  by Singapore t rade unions had no significant 
impact on Australian t rade .



C rit ic ism  of A u s t r a l ia n  protectionism and demands 
for improved access to the  A ustralian m arket in  ASEAN 
c o u n c ils  s u b s e q u e n t l y  a b a te d ,  a l th o u g h  th e  i s s u e  
rem a in s  one of c o n t in u in g  c o n c e rn  to th e  ASEAN 
c o u n t r i e s .  T h e  main f a c to r s  in th e  m oderation  of the 
ASEAN position a p p e a r  to h av e  b e e n  r e c o g n i t io n  th a t  
th e  s ize  of th e  A u s t r a l i a n  m ark e t  is such tha t  even a 
la is se z  f a i r e  t r a d e  po licy  would make re la t iv e ly  little 
d i f f e r e n c e  to ASEAN e x p o r te r s ,  and th a t  in any event 
Australia is not the only -  nor n e c e s s a r i ly  th e  w o rs t  -  
o f f e n d e r  in p r o t e c t in g  i t s  d om es tic  i n d u s t r i e s .  T h e  
ASEAN countries  also appear  to have acquired  a g re a te r  
a p p r e c ia t io n  of th e  dom estic economic, social and poli
t ica l  c o n s e q u e n c e s  in  A u s t r a l i a  of a flood of ASEAN 
im ports .

T h e  s u g g e s t io n  th a t  an y  of A u s t r a l i a ' s  t r a d i n g  
p a r tn e rs  might th rea ten  o r re so r t  to low-level i n t e r s t a t e  
v io len ce  to  fo rc e  e x p o r t s  on th e  unw ill ing  Australian 
consumer is b i z a r r e ,  a l th o u g h  co m p la in ts  a b o u t  A u s 
t r a l ia n  protectionism could conceivably f igure  in a wider 
list of com plaints w hich ta k e n  t o g e t h e r  m ight lead  to 
lo w -lev e l  c o n f l i c t .  B u t  th e  re la t iv e ly  small size of the 
p o ten t ia l  A u s t r a l i a n  m a rk e t  an d  A u s t r a l i a 's  p o te n t ia l  
im p o r ta n c e  a s  a so u rc e  of raw materials and foodstuffs 
make it extremely unlikely th a t  d i f f e r e n c e s  o v e r  te rm s  
of t r a d e  a lone  could  e s c a la te  in to  low -leve l  co n f l ic t .  
Problems of le sse r  m agnitudes  m ight a r i s e  if A u s t r a l i a  
w ere  to  w ith h o ld  i t s  e x p o r t s  of f o o d s tu f f s  an d  raw  
materials, b u t  once  a g a in  it is d i f f ic u l t  to c o n t r iv e  a 
s i tu a t io n  in which it would se rv e  Australian in te re s ts  to 
do so .  The ASEAN countries  can be  e x p e c te d  to  p r e s s  
h a r d  fo r  th e  b e s t  terms of t rad e  they  can ex trac t  from 
Austra lia , b u t  it is  a v e r y  long  s te p  from c o n te s t in g  
te rm s  of t r a d e  by conventional means to pu rsu in g  such 
claims by re so r t  to low-level conflict.

Capabilities
T h e  p r e s e n t  a b s e n c e  of p o te n t ia l  s o u rc e s  of or moti
vation for low-level in te rs ta te  conflict posits a re la tive ly  
b e n ig n  r e g io n a l  s t r a t e g i c  environm ent, bu t one should 
not overlook the fact tha t  all regional s ta te s  ( in c lu d in g  
A u s t r a l i a )  p o s s e s s  v a r y in g  capabilities to initia te  such 
conflict against each o ther  (see Annex A ). In a d d i t io n ,
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A u s t r a l i a ' s  r e la t iv e ly  re m o te ,  s p a r s e ly -p o p u la te d  and 
re s o u rc e - r ic h  n o r t h e r n  a p p r o a c h e s  a p p e a r  p e c u l ia r ly  
v u ln e r a b le  to  many lo w -lev e l  c o n t in g e n c ie s  ( r a i d s ,  
harassm ent,  tem porary lodgements e t c . ) .  The r e s o u r c e s  
r e q u i r e d  to p u r s u e  lo w -lev e l  co n f l ic t  s t r a t e g i e s  a r e  
o b v io u s ly  le s s  th a n  th o se  r e q u i r e d  fo r  h ig h - l e v e l  
c o n f l ic t  and  can  in p r in c ip le  be  met from f o r c e s -  
in -be ing  at short  notice. T hus  should the s tra teg ic  poli
cies, motives or objectives of a regional state  change, it 
would a l r e a d y  p o s s e s s  th e  o p t io n  to  p u rs u e  low-level 
conflict s t ra te g ie s .  T h ese  c a p a b i l i t i e s  alone im pose an 
o b l ig a t io n  on A u s t r a l i a n  d e fe n c e  p lanners  to take due 
account of the implications of low-level co n f l ic t  c o n t in 
gencies for Australia 's sec u r i ty .

Internal conflict and Australia

It seems inconceivable tha t  th e  s e e d s  of th e  i n t e r n a l  c o n 
f l ic t s  exam ined  ab o v e  ( p .1 7 )  co u ld  ta k e  ro o t  in  contem
p o ra ry  A u s t r a l i a n  p o l i t ic a l ,  economic o r  socia l  so i l .  T he  
c o n f l ic ts  all a t t r a c t e d  v a r y in g  an d  u s u a l ly  s ig n i f i c a n t  
d e g re e s  of e x t e r n a l  i n t e r v e n t i o n ,  b u t  in  e v e ry  ca se  t h e  
c o n f l ic t  had  dom estic  o r ig in s  an d  th e  i n s t i g a t o r s  w e re  
ind igenous, although th e ir  ob jec t ives ,  r h e to r i c  and  t a c t i c s  
w e re  o f te n  influenced by or imported from foreign so u rces .  
A ustralia simply lacks the basic in g red ien ts  for co n f l ic ts  of 
th i s  n a t u r e :  it  is cu ltura lly  homogeneous, has a responsive  
and  g e n e ra l ly  e q u i t a b le  s t r u c t u r e  of g o v e rn m e n t ,  i t s  
c i t i z e n s  en joy  a re la t iv e ly  high and broadly  even s tan d a rd  
of l iv in g ,  and  A u s t r a l i a n  s o c ie ty  h a s  d e m o n s t r a te d  a 
c a p a c i ty  to  r e s p o n d  an d  a d a p t  to  economic an d  socia l 
ch an g e .  It is  no t  an  e n v i ro n m e n t  c o n d u c iv e  to lo w -lev e l  
in te rna l  conflict.

N e v e r th e le s s  th e  s t r a t e g i e s  an d  t a c t i c s  of i n t e r n a l  
conflict -  like those of colonial conflict -  could y ie ld  u s e f u l  
l e s s o n s  fo r  p la n n in g  th e  d e f e n c e  of A ustra lia .  An u n d e r 
s ta n d in g  of th e  o r ig in s  and  n a t u r e  of i n t e r n a l  lo w - lev e l  
co n f l ic t  cou ld  also ass is t  our u n d e rs ta n d in g  of our regional 
s tra teg ic  environment, w hich  in c lu d e s  a n u m b e r  of s t a t e s  
w ith  some e x p e r ie n c e  of and potential for  in terna l conflict.  
Australia need not -  an d  a r g u a b ly  s h o u ld  no t  - s e e k  an y  
in te rv e n t io n i s t  role should serious in terna l conflict occur in
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n e ig h b o u r in g  s t a t e s ,  b u t  it  m ust be recognised th a t  such 
conflict could  h av e  im p o r ta n t  im p lica t io n s  fo r  A u s t r a l i a ’s 
s e c u r i t y  -  no t le a s t  t h r o u g h  th e  r e fu g e e  e x o d u s  an d  
ex ternal i n t e r v e n t i o n  th a t  th i s  form of co n f lic t  can  p r e 
cipitate.

Conclusion

T h e  r e c o rd  of low -leve l  co n f l ic t  c o n t in g e n c ie s  ex am in ed  
above c o n ta in s  some i n s i g h t s  and  le s s o n s  fo r  A u s t r a l i a n  
d e fen ce  p o l icy ,  b u t  th e  e x p e r i e n c e  of such conflict since 
World War II seem s to h a v e  l i t t l e  d i r e c t  a p p l ic a t io n  to  
A u s t r a l ia 's  s t r a t e g i c  environm ent. The tactics  employed by 
an in i t ia to r /ag g resso r  can  be  v i s u a l i s e d  in  th e  A u s t r a l i a n  
c o n te x t ,  b u t  none  of th e  v a r ie d  o r ig in s  of th e  c o n f l ic ts  
reviewed above, nor the objectives of the opposing g r o u p s ,  
t r a n s l a t e  as  e a s i ly .  In b r ie f ,  it would seem that if politics 
h av e  to d a te  b e e n  a fu n d a m e n ta l  e lem ent of lo w -lev e l  
c o n f l ic t ,  this element is conspicuously lacking in A ustra lia ’s 
contemporary s tra teg ic  environm ent.

T he lessons for Australia tha t  can be distilled from past  
e x p e r ie n c e  of lo w -lev e l  co n f l ic t  a p p e a r  r e a s s u r i n g  in  
A u s t r a l ia 's  c u r re n t  s tra teg ic  environm ent, bu t  it should not 
be assum ed  th a t  th e  f u t u r e  will r e sem b le  the  p a s t .  T he 
e v o lu t io n  of conflict this c en tu ry  indicates that  it would be 
unwise to assume tha t  fu tu re  v a r ian ts  will conform  to  p a s t  
p a t t e r n s .  Dem ands on lim ited  o r s c a rc e  re sources  a r is ing  
from rapid population growth could p r e c ip i ta te  many le v e ls  
of co n f l ic t ,  an d  th e  ev o lu t io n  of id eo lo g ie s  co u ld  a l t e r  
A ustralia’s s tra teg ic  environment by  in troducing  the political 
dem ands  and  p r e s s u r e s  which a r e  c u r r e n t l y  a b s e n t  b u t  
which seem a p re requ is i te  for low-level c o n f l i c t .  A r e v o l u 
t io n a ry  or messianic religious upheaval or the t ran s la t io n  of 
th e  'common h e r i t a g e  of m an k in d ' c o n c e p t  in to  s p e c i f ic  
dem ands on Australia and its  resou rces  could also transform  
Australia's s tra teg ic  environment in a re latively s h o r t  per iod  
of time.

T ech n o lo g ica l  change may also make low-level conflict a 
more fe a s ib le ,  e f f e c t iv e  o r  a t t r a c t i v e  p r o p o s i t i o n .  T he 
s t a k e s  in h ig h - le v e l  conventional conflict may, like nuclea r 
c o n f l ic t ,  become too g r e a t  to r i s k  e x c e p t  in s i t u a t io n s
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i n v o lv in g  n a t io n a l  s u r v i v a l .  D ev e lo p m en ts  in w eap o n s  
technology may enhance th e  po l i t ica l  and  m ili ta ry  e f f e c t i 
veness  and  potential rewards of low-level conflict.

A nother assumption about low-level conflict t h a t  s h o u ld  
be  qualified is tha t  it need not necessarily  remain low-level. 
The e x a m p le s  of low -leve l  c o n f l ic t  r e v ie w ed  above  b y  
d e f in i t io n  remained th u s ,  bu t  it must be borne in mind th a t  
h ig h - lev e l  c o n f l ic t  can  b e g in  a t  a lo w -lev e l  and  e s c a la te  
t h r o u g h  th e  co n tin u u m  be tw een  them. Possible co n s tra in ts  
on escalation may not be p re sen t  o r  im m edia tely  a p p a r e n t ,  
an d  a s s u m p t io n s  ab o u t  th e  i n t r i n s i c  n a t u r e  of lo w -lev e l  
conflict could prove d isas trous ly  wrong if such conf lic t  was 
in fa c t  t h e  b eg in n in g  of high-level conflict. The lessons of 
h is to ry  can be in s t ru c t iv e ,  b u t  they  are  not immutable.
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PART 2
LOW-LEVEL CONTINGENCIES AND 

AUSTRALIAN DEFENCE POLICY

THE EVOLUTION OF AUSTRALIAN DEFENCE POLICY 

Introduction

A u s t ra l ia 's  con tem porary  defence policy is the product of a 
un ique, consisten t and rela tively  long evolutionary p r o c e s s .  
T h is  i n h e r i t a n c e  a p p e a r s  to  e x e r t  a powerful influence on 
c o n te m p o ra ry  p e r c e p t io n s  of A u s t r a l i a ' s  s t r a t e g i c  and  
d e fe n c e  po licy  o p t io n s .  T h e  most e n d u r in g  f e a t u r e  of 
Australian defence and foreign policy has  b e e n  th e  d e g r e e  
of d e p e n d e n c e  on a p r o t e c t o r  s o u g h t  an d  m a in ta in ed  by 
successive generations of A ustralian l e a d e r s .  One commen
t a t o r  d u b b e d  lo y a l ty  to  a p r o t e c t o r  ' t h e  c e n t r a l  id ea  of 
Australian policy' and added the p er tin en t  observation  th a t

Most nations forced by circum stances to depend on a
pro tec to r t ry  to maximise the ir  in d e p e n d e n c e .  A u s 
t r a l i a 's  p e c u l i a r i ty  is  t h a t  it has t r ied  to maximise
i ts  d ep e n d en ce .*
T h is  po licy  of dependence on a p ro tec to r  was arguab ly  

consistent with Australia 's in te re s ts  and s t r a t e g i c  e n v i r o n 
ment from the time of European settlement until 1945. It was 
a logical and generally  effective re sp o n se  g iv e n  A u s t r a l i a ' s  
s t ra te g ic  situation  and defence re so u rces ,  the availability of 
acceptable p ro tec to rs ,  and the course of A ustralia 's  co lonia l  
an d  p o s t-co lo n ia l  development. The continued cultivation of 
this level of dependence d u r in g  the 1950s and  1960s seem s 
le s s  so u n d ly  b a s e d ,  b u t  n e v e r th e le s s  consis ten t with past 
ex p e r ien ce  and  th e  p re v a i l in g  p e r c e p t io n s  of A u s t r a l i a ' s  
s e c u r i ty  in te re s t s .  The enunciation of the Nixon Doctrine in 
1969 and 1970 and the  acco m p an y in g  w i th d raw a l  of U n ited  
S ta te s  fo r c e s  from m ain land  South East Asia weakened the  
keystone of the policy of dependence -  the availability of an 
a c c e p ta b le  p ro te c to r  -  and precip ita ted  a policy reappra isa l  
which is still in p r o g r e s s .  T he 1976 White P a p e r  on  A u s 
t r a l i a n  D efence  a c k n o w led g ed  th a t  in c re a se d  se lf-re liance
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h a d  b e c o m e  a p r i m a r y  r e q u i r e m e n t , 2 b u t  so  f a r  t h i s  
a s s e s s m e n t  h a s  no t  b e e n  t r a n s l a t e d  i n t o  e i t h e r  d e f e n c e  
doc t r i ne  or  capabi l i t i es .

Criteria for protectors

A d e f e n c e  p o l i c y  of  d e p e n d e n c e  on  a p r o t e c t o r  i s  o n ly  
feasible if the  p r o t e c t o r  is ava ilable ,  willing and  a p p a r e n t l y  
c a p a b l e  of  p r o v i d i n g  t h e  r e q u i r e d  l e v e l  of p r o t e c t i o n  on 
a c c e p t a b l e  t e r m s ,  a n d  i s  t h u s  r e c o g n i s e d  b y  p o t e n t i a l  
e n e m i e s .  T h e  r e l a t i o n s h i p  b e t w e e n  t h e  p r o t e c t e d  a nd  th e  
p ro te c t in g  powers  implies at  th e  v e r y  leas t  an  a g r e e d  b a s i s  
o f  m u t u a l  o r  c o m p l e m e n t a r y  i n t e r e s t s  to be  p r o t e c t e d  an d  
e ffec tive co m m uni ca t io n  b e t w e e n  t h e m .  T h e  d e p e n d a b i l i t y  
a n d  d u r a b i l i t y  of  th e  re la t io nsh ip  would be  a f f ec ted  b y  th e  
p a r t i c i p a n t s ’ compat ibi l i ty in  t e r m s  of  c u l t u r e  a n d  v a l u e s ,  
w hic h  w oul d  a f f e c t  t h e i r  c o m m u n i c a t i o n  a n d  t h e i r  p e r 
cep t ions  of t h e i r  r e s p e c t i v e  i n t e r e s t s .  I n t e r e s t s ,  p e r c e p t i o n s  
a n d  c a p a b i l i t i e s  c o u l d  a ll  b e  e x p e c t e d  to  a l te r  ov e r  time, 
an d  b o t h  p a r t i e s  wo u ld  n e e d  to  m a i n t a i n  a c a p a c i t y  to  
monitor  and  r e s p o n d  to t h e s e  c h a n g e s .

Colonial Australia

T h e  A u s t r a l i a n  c o l o n i e s  h a d  no  f o r m a l  r e sp ons ib i l i t i e s  for  
fore ign  o r  de fence  policy un t i l  fede ra t io n  in  1901,  b u t  f rom 
t h e  t ime  of  E u r o p e a n  s e t t l e m e n t  th e  co lonis ts  ma ni fes ted  a 
marked con ce rn  about  de fe nc e  and  s e c u r i t y  m a t t e r s .  T h e s e  
i n c l u d e d  t h e  p e r c e i v e d  n e e d  to  f o r e s t a l l  o t h e r  E u r o p e a n  
se t t l ement on th e  A us t ra l ia n  c o n t i n e n t  a n d  a d j a c e n t  P a c i f ic  
I s l a n d s ;  c o n c e r n  t o  r e s i s t  A s i a n  a n d  P ac i f ic  migra t ion  to 
Aust ra l ia ;  and th e  need to d e v e l o p  an  i n d i g e n o u s  d e f e n c e  
c a p a c i t y  to  s u p p l e m e n t  loca l  B r i t i s h  f o r c e s  a s  E u r o p e a n  
powers  and l a t e r  Ja p an  became i n t e r e s t e d  in the  s o u t h - w e s t  
P a c i f i c . 3 T h e  c o l o n i s t s ’ r e c u r r i n g  f e a r s  a b o u t  e x t e r n a l  
t h r e a t s  o r  i n t e r f e r e n c e  w e re  c o m p o u n d e d  b y  t h e i r  c o n s c i 
o u s n e s s  of  r e m o t e n e s s  f rom t h e i r  p r o t e c t o r  a n d  b y  t h e i r  
meagre  and s c a t t e r e d  n u m b e r s .  Both c ons i de ra t io ns  c o n t i n u e  
to  a f f e c t  p e r c e p t i o n s  in  c o n t e m p o r a r y  A u s t r a l i a n  defence  
d e b a t e s .
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Britain as protector

The  unique re la tionship between the Aust ra lian colonies and 
Bri tain was a c e n t r a l  e lement  in  A u s t r a l i a ’s colonia l  and 
e a r l y  p o s t - c o lo n ia l  d e v e lo p m e n t .  The  c o u r s e  of European 
power politics,  the pre-eminence of the  Royal Navy an d  the  
more  immediate a t t r a c t i o n s  of the United Sta tes  of America 
for European e m i g r a n t s  combined to p r o d u c e  a r e l a t i v e l y  
ho m ogeneous  s e t t l e r  p o p u la t i o n  which re m a in ed  s ec u re ly  
within Bri tain’s o rb i t .  White sett lement was not contes ted  b y  
an y  l a r g e  o r  o r g a n i s e d  i n d i g e n o u s  p o p u l a t i o n  a n d  th e  
Aust ralian colonists were not s u b s e q u e n t ly  f o r c e d  to a d a p t  
to  th e  e x i s t e n c e  of a s u b s t a n t i a l  i n d i g e n o u s  s o c i e t y .  
European s e t t l e m e n t  in  A u s t r a l i a  t h u s  r e t a i n e d  a m ark ed  
B r i t i s h  i d e n t i t y  fo r  most of t h e  n i n e t e e n th  c e n tu r y  -  not 
l e a s t  b e c a u s e  it was s p a r e d  bo th  th e  d i v e r s e  c u l t u r a l  
o r i g i n s  of t h e  Amer ican  an d  C anad ia n  immigrants and the  
res is tance  from an i n d i g e n o u s  pop u la t i o n  e n c o u n t e r e d  b y  
European colonists in South Africa.

The c lose  i d e n t i f i c a t i o n  of i d e n t i t y  and i n t e r e s t s  
b e t w e e n  t h e  A u s t r a l i a n  colonies  an d  Bri tain provided the 
f o u n d a t io n  fo r  the  pol icy of d e p e n d e n c y  on a p r o t e c t o r  
which e n d u r e s  t o d a y .  Such dependency was natura l  in the 
e a r ly  d a y s  of s e t t l e m e n t ,  b u t  i t s  p e r s i s t e n c e  a f t e r  the  
colonies  a c h i e v e d  se l f - g o v e rn m en t  in the  l a t te r  half of the 
n i n e t e e n t h  c e n t u r y  is e x c e p t i o n a l .  Th e a s s e r t i v e  'b u s h  
na t ion al ism '  of th e  1890s d e r id e d  many Bri tish ins t i tu t ions  
and v a lu e s  an d  seemed to a s s e r t  a u n i q u e  A u s t r a l i a n  
i d e n t i t y ,  yet  the 'bush proletariat '  enthusiast ica l ly  endorsed 
the bargain  s t ru ck  between thei r  leaders  and t h e i r  imper i a l  
p r o t e c t o r :  tha t  Australia would contr ibute  to the  defence of 
imperial i n te re s t s  within the limits of its re sour ces  in r e tu r n  
fo r  B r i t i s h  u n d e r t a k i n g s  to d e f e n d  Aust ra l ia .  Aust ra l ians  
enlisted in s u b s t an t i a l  n u m b e r s  to s e r v e  in im per i a l  w a rs  
an d  campaigns  in the  Sudan, against  the  Boxer Rebellion in 
C h in a ,  in t h e  Boer  War and in World War I .  The  only  
s i g n i f i c a n t  o p p o s i t io n  in A u s t r a l i a  to  t h e  im per ia l  c a u s e  
surfaced agains t  conscription proposals in World War I,  and 
s a n k  t h e r e a f t e r .  A u s t r a l i a  maintained i ts  policy of depen
d e n c e  on a p r o t e c t o r  u n t i l  in 1941 th e  p r o t e c t o r  was 
revealed to be incapable of fulfilling i ts  side of the  bar ga in .  
Conf ronted  b y  th e  t h r e a t  of i n v a s i o n  by  a h o s t i l e  major 
po wer  -  a n d  com for ted  by the  availability of an a l t ernat ive
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p r o t e c t o r  -  Australia responded  by changing p ro tec to rs .  In 
the prevailing circumstances it was u n d e rs tan d ab le  t h a t  th e  
u tility  of the policy itself passed appa ren tly  unquest ioned .

The United States of America as protector

The United States of America fulfilled all th e  c r i t e r i a  fo r  a 
p r o t e c t o r  i n s o f a r  th a t  in  1941 i t  was a s u b s t a n t i a l  and  
com patib le  Pacific  pow er t h a t  was a v a i la b le ,  w ill ing  and  
c a p a b le  of p r o v id in g  th e  lev e l  of p ro te c t io n  A u s t r a l i a  
needed . It formally assu m ed  th e  m antle  of p r o t e c t o r  w ith 
th e  ANZUS T rea ty  of 1951, and A ustralia upheld i ts  side of 
th e  b a r g a i n .  A u s t r a l ia n  fo rc e s  s e r v e d  a lo n g s id e  U n ited  
S ta te s  f o r c e s  in Korea and Vietnam; A ustralian forces also 
served  with Commonwealth form ations in  Malaya (a n d  l a t e r  
M alaysia) in  c am p a ig n s  w hich the United Sta tes su p p o r ted  
sh o r t  of d irec t  military in te rv en tio n .

T h e  n a t u r e  of A u s t r a l i a ' s  d e p e n d e n c y  on th e  U nited  
States was q u a l i ta t iv e ly  d i f f e r e n t  from i ts  fo rm e r  d e p e n 
d e n c y  on B r i t a in .  It is  u n l ik e ly  t h a t  A u s t r a l i a ' s  c lo se  
id e n t i f ic a t io n  with B r i t i s h  i n t e r e s t s  and  a c q u ie s c e n c e  to 
B r i t i s h  leade rsh ip  in foreign and defence policy would have 
su rv iv ed  th e  war even  i f  B r i ta in  had  b e e n  ab le  to  o f f e r  
c r e d ib le  p ro te c t io n  ag a in s t  a Japanese  assau lt .  The impact 
of the war on Australian and British in te r e s t s ,  p e r c e p t i o n s  
an d  so c ie t ie s  seem s l ik e ly  to h a v e  a l t e r e d  th e  n a t u r e  of 
th e ir  special re la tionship  re g a rd le ss  of the level of B r i t a in 's  
r e s id u a l  in f lu en c e  in Asia and the Pacific. In the  immediate 
post-w ar y e a r s  th e  A u s t r a l i a n  L ab o r  P a r ty  d i s c a r d e d  i t s  
p r e - w a r  iso la t ion ism  and p u rsu ed  a distinctively  A ustralian 
foreign policy. Successive A ustralian governments so u g h t  to 
d ev e lo p  an  in d ig e n o u s  c a p a c i ty  to  a n a ly s e  an d  a s s e s s  
Australia 's s tra teg ic  environment and  e x t e r n a l  i n t e r e s t s  to 
en a b le  them  to  weigh th e  p o te n t ia l  r i s k s  and  r e t u r n s  of 
their  defence and foreign policy options. Australia 's  level of 
m ili ta ry  d e p e n d e n c e  on U n ited  S ta t e s  p r o t e c t io n  was 
arguably  comparable to its fo rm e r  d e p e n d e n c e  on B r i t a in ,  
b u t  th e  A u s t r a l i a n  governm ents of the period did not seek 
to t r a n s f e r  Australia 's  former d e p e n d e n c e  on W hitehall  fo r  
policy, rep resen ta tio n  and intelligence to Washington.
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T h e  U n i ted  S t a t e s  re m a in s  capab le  of protec t ing Aus
t ral ia in v ir tual ly all co n ce iv ab le  s t r a t e g i c  c i r c u m s t a n c e s ,  
b u t  t h e  Vie tnam d e b a c l e ,  t h e  ’Nixon D o c t r i n e ’ an d  th e  
preoccupations  and cons t ra in t s  of s u p e r p o w e r  s t a t u s  hav e  
r a i s e d  some r e s e r v a t i o n s  an d  d o u b t s  about  i ts  availability 
and w i l l i n g n e s s .  Th e im p l ica t ions  f o r  A u s t r a l i a n  d e f e n c e  
d o c t r i n e  of t h i s  somewhat  u n c e r t a i n  an d  qualified depen
dency on a p r o t e c t o r  h a v e  now b ee n  d e b a t e d  fo r  o v e r  a 
d e c a d e  w i th o u t  s u b s t a n t i v e  r e s u l t s ,  and the  debate  seems 
set  to continue .

The inheritance

T h e  course  of the evolution of Austral ian defence policy has 
produced a s t rong  t radi tion  of d e p e n d e n c y  on a p r o t e c t o r  
b a s e d  on Aust ralia' s willingness to contr ibute  to the  defence 
of the protec tor ' s  overseas  i n te re s t s  in  r e t u r n  fo r  g u a r a n 
t e e s  t h a t  t h e  p r o t e c t o r  will d e f e n d  A u s t r a l i a  a g a i n s t  
e x t e r n a l  a g g r e s s i o n .  A u s t r a l i a  u p h e l d  i t s  s i d e  of t h e  
b a r g a i n  in w a r s  an d  ca m p a ig n s  r a n g i n g  in time and place 
from the  Sudan to Vietnam, and its force s t r u c t u r e  ev o lved  
a c c o r d i n g l y .  A u s t r a l i a ' s  f o r c e s  ev o lved  on the  premise of 
compatibility with the protec tor 's  co un te rpa r t s  and a r e l a t e d  
r e l i a n c e  on t h e  p r o t e c t o r ' s  s u p p o r t  fac i l i t ies .  The conse
q u e n c e s  of t h i s  d e p e n d e n c e  i n c l u d e  a m a r k e d  l ack  of 
e x p e r i e n c e  in joint operat ions  between elements of the  Aus
tralian defence forces ,  a co n c e r n  to main ta i n  ' s t a t e  of t h e  
a r t '  c a p a b i l i t i e s  e q u i v a l e n t  to t h o s e  m a in t a in ed  b y  t h e  
pro tec to r ,  and a c o n s e q u e n t  o r i e n t a t i o n  t o w a r d s  d o c t r i n e  
an d  equ ipmen t  developed and des igned for foreign s t ra t egic  
and physical  env ironments .  This inhe r i t ance  has  i n e v i t a b l y  
i n f l u e n c e d  A u s t r a l i a n  p e r c e p t i o n s  of l o w -l eve l  con f l i c t  
c o n t i n g e n c i e s  an d  t h e i r  r e l e v a n c e  to  A u s t r a l i a n  d e f e n c e  
policy.

Notes

1 B r u c e  G r a n t ,  Th e C r i s i s  of L o y a l t y , A n g u s  an d  
Rober tson,  Sydney,  1972, p . l .
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2 A u s tra l ian  Parliament, Australian Defence (White Paper 
p r e s e n te d  to Parliam ent by the  M inister for Defence, 
the  Hon. D .J .  Killen, November 1976), A u s tra l ian  
Government Publishing Service, Canberra, 1976, p.10.

3 For example, see T . B .  Millar, Australia in Peace and 
War, A u s tra l ia n  National U nivers i ty  Press, Canberra, 
1978, p p .55-57 and 90-94.
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LOW-LEVEL CONFLICT CONTINGENCIES AND 
AUSTRALIAN DEFENCE POLICY

T h is  se c t io n  examines the role and percep tions of low-level 
conflict contingencies in c o n te m p o r a ry  A u s t r a l i a n  d e fe n c e  
policy.

Present historical

T h e  t r a d i t i o n  of d e p e n d e n c y  on a p r o t e c t o r  rem a ins  
en trenched  notwithstanding official acknow ledgem en t of th e  
im p o r ta n c e  of increased  se lf-re liance .  The 1976 White Paper 
on Australian Defence described increased  se lf-re liance as 'a 
p r im a ry  r e q u i r e m e n t ' ,  b u t  q u a l i f ie d  th i s  finding with the 
comforting observation that

O u r a l l ian ce  with the US gives substan tia l  g rounds 
for confidence th a t  in  th e  e v e n t  of a fu n d a m e n ta l  
t h r e a t  to  A u s t r a l ia 's  s e c u r i ty ,  US military su p p o rt  
would be forthcoming. 1

In N ovem ber 1983 th e  M in is te r  fo r  D e fen ce ,  Mr G ordon  
Scholes, alluded to his p a r t i c ip a t io n  in  a 'm ajor rev iew  of 
the ANZUS T rea ty ' in the following term s:

Despite changes that have taken place in  th e  w orld  
s in ce  th e  t r e a ty  was s igned , we concluded that  the 
basic in te re s ts  of the th ree  p a r t ie s  s t i l l  c o in c id e d .
At th e  same time it was recognised tha t  each p a r ty  
needed to provide fo r i t s  own s e c u r i t y ,  as f a r  as 
its  resources  would allow.2

This statement reaffirm ed  b o th  th e  b a r g a in  b e tw e e n  A u s 
tralia and its  p ro tec to r  enunciated in the  ANZUS T rea ty  and 
the limits of se lf-re liance .

B ut c o n te m p o ra ry  A u s t r a l i a n  d e f e n c e  po licy  is no t  
en tire ly  the produc t of a un ique h i s to r i c a l  e x p e r i e n c e :  i t s  
i n e r t i a  also  owes much to  th e  a b s e n c e  of a d e f in e d  o r  
definable secu ri ty  th re a t .  In the words of the then  M in is te r  
fo r  D efen ce ,  Mr D . J .  Killen, in a w rit ten  statement to the 
JCFAD Sub-Committee on D efence  M atte rs  in  March 1981, 
' th e r e  is no tangible identifiable t h r e a t ' . 3 Unlike th e ir  NATO 
co u n te rp a r ts ,  A u s t ra l ia 's  d e fe n c e  p la n n e r s  do not h av e  a 
c le a r ly  defined th rea t  with an a t ten d a n t  o rd e r  of ba tt le  and



53

S t r a t e g i e  an d  t a c t i c a l  doct r ine to coun ter .  In recen t  yea rs  
A u s t r a l i a n  d e f e n c e  p l a n n e r s  h a v e  a d o p t e d  a ' core  f o r c e ’ 
a p p r o a c h ,  d e f in e d  in March 1981 by  th e  t h e n  Chief  of 
De fence  F o rce  S ta f f  (A dm ira l  S y n n o t )  to t h e  JCFAD 
Sub-Committee on Defence Matters in the following terms:

At p re sen t ,  without one specific threat  to meet ,  we 
h a v e  a co r e  fo r ce  which has  a basis for expansion 
in a nu m b er  of d i f f e r e n t  d i r e c t i o n s  . . .  The co re  
f o r ce  is not s tat ic because the  th re a t s  are  changing 
all the time . . .  It should be capable of meet ing any 
l i ke l y  s h o r t  t e r m ,  lo w-l ev e l  cont ingencies  because 
those are  the ones t h a t  could  come w i thou t  w a r n 
i n g . 4

T h u s  in t h e  a b s e n c e  of b o t h  o v e r s e a s  commitments  in 
supp or t  of the pro tec to r  and a def ined threat  to A u s t r a l i a ’s 
s e c u r i t y ,  t h e  f o r c e - i n - b e i n g  h a s  b ee n  r a t i ona l i s ed  as an 
expansion base  in par t  de s ig n ed  to meet low-leve l  c o n t i n 
g e n c i e s .  5 What low-level cont ingencies are  convassed,  and 
what impact has the  approach had on de f en ce  d o c t r i n e  an d  
defence force s t ru c tu re ?

Objectives versus tactics
A s t r i k i n g  f e a t u r e  of t h e  A u s t r a l i a n  d e b a t e  ab o u t  
low-level conflict con t ing enc ie s  is a t e n d e n c y  to fo cus  
on t a c t i c s  o r  ho s t i l e  a c t i o n s  wi thou t  c o n f r o n t i n g  the 
o r i g i n s ,  pol i t ica l  c o n t e x t ,  o b j ec t i v e s  o r  s t r a t e g i e s  
i n s t r u c t i n g  t h e m .  Admira l  Synnot  described low-level 
cont ingencies  in terms of the i r  form: raids  or t e r r o r i s t
a c t s  on mainland Aust ralia o r  on offshore oil r i g s . 6 He 
did not  s p e c u l a t e  on t h e i r  i n s p i r a t i o n  o r  o b j e c t i v e s .  
O t h e r  in fo rm ed  o b s e r v e r s  h a v e  ack n o w led g ed  th e  
pol i t ica l  a s p e c t s  of l o w - l ev e l  c o n t i n g e n c i e s ,  b u t  few 
h a v e  d e v e lo p e d  them in to  real ist ic scenar ios .  Commo
d o r e  G r a y ,  fo r  ex ample ,  s p e c u l a t e d  t h a t  lo w-l ev e l  
cont ingencies

could  o c c u r  w h e r e  t h e  a g g r e s s o r  w ished  to 
apply military p r e s s u r e s ,  or  p re s su r es  r e q u i r 
ing a m i l i t a r y  r e s p o n s e  to ach ie v e  pol i t ica l  
objectives which he has been unable to achieve  
th roug h o ther  means.?
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Gray identified a number of p e r tin en t  factors  th a t  would 
determine the n a tu r e  and  e x t e n t  of su c h  c o n f l ic t  and  
l is te d  a range  of tactics th a t  might be used, b u t  he did 
not speculate upon th e  p o s s ib le  o r ig in s  of c o n f l ic t  o r  
the ag g resso r 's  objectives.

P e r h a p s  th e  most d e ta i le d  a t te m p t  to explore the 
possible motives or objectives of an i n i t i a t o r / a g g r e s s o r  
of low-level conflict aga inst A ustralia is contained in the 
JCFAD r e p o r t  T h r e a t s  to  A u s t r a l i a 's  S e c u r i t y . T h e  
Committee acknowledged th a t  the motives for such action 
w ere h y p o th e t i c a l  and  d i f f i c u l t  to  v i s u a l i s e ,  b u t  
s u g g e s t e d  th a t  t h e y  could develop for several possible 
reasons:
(a) to w eaken  A u s t r a l i a ' s  commitment to  the  Western 

Alliance in a period of superpow er tension;
(b )  to a c h ie v e  s h o r t - t e r m  o r  l o n g - te rm  p o l i t ic a l  o r  

economic o b je c t iv e s  ( e . g .  c o n t ro l  of A u s t r a l i a n  
t e r r i t o r y  to  gain  a c c e s s  to  o n s h o re  o r  o f f s h o r e  
r e s o u r c e s ,  to e s t a b l i s h  b a s e s  on -  o r  m arit im e 
claims from -  island te r r i to r ie s ) ;

(c) to gain  d i r e c t  c o n t ro l  of t h e  r e s o u r c e s  of an 
un d er-u t i l ised  or le s s -p o p u la te d  p a r t  of A u s t r a l i a  
( e . g .  in  th e  e v e n t  of g r e a t  i n t e r n a l  d i s o r d e r  
within A ustralia o r  A u s tra l ia 's  in a b i l i ty  to s u p p ly  
foreign markets with important re so u rce s ) ;

(d )  to ex p lo i t  s e r io u s  ideological o r  o ther divisions in 
Australia should they  occur;

(e )  to p r e s s u r e  o r  p u n i s h  A u s t r a l i a  th ro u g h  ac ts  of 
t e r r o r i s m  in  s u p p o r t  of p o li t ica l  o b je c t iv e s  o r  
d iss ident or minority groups within A u s t ra l ia .8

None of these  motives o r  o b je c t iv e s  seem p la u s ib le  in 
A u s t r a l i a 's  p r e s e n t  c i r c u m s t a n c e s .  It  is d i f f i c u l t  to 
envisage how low-level th re a ts  could weaken A u s t r a l i a ' s  
commitment to  th e  W este rn  A ll iance :  given Australia 's  
h i s t o r y  of d e p e n d e n c y ,  s u c h  a c t io n  would p ro b a b ly  
s t r e n g t h e n  th i s  commitment. In the unlikely event that  
A ustralia was a focus of s u p e r p o w e r  t e n s io n ,  it w ould 
p ro b a b ly  be a c o n t in g e n c y  in w hich  th e  p r o t e c t o r ' s  
a s s i s t a n c e  could  be  g u a r a n t e e d ;  it would also  seem 
p ro n e  to  e s c a la t io n  ab o v e  lo w -lev e l  c o n f l ic t .  B u t  as  
Australia 's  s tra teg ic  importance to e i th e r  s u p e r p o w e r  is  
no t p a r t i c u la r ly  great and would be eclipsed by th a t  of
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a num ber of o th e r  s ta t e s ,  A ustra lia  seems a v e ry  
unlikely target for this form of supe rpow er  c o n fro n ta 
t io n .  In s h o r t ,  the possib le  b e n e f i ts  of this strategy 
would seem elusive and far outweighed by the a ttendan t 
r is k s .

With r e g a r d  to JCFAD scenario (b ) ,  we have seen 
that Australia has no terr ito ria l  or r e so u rc e s  d isp u te s  
and at p r e s e n t  the  rem aining maritime border delimi
tations seem un likely  to yield a n y .  If a hostile  s ta te  
sough t co n tro l  of Australian  terr ito ry  or resources its 
claim would most p robab ly  be based  on force of arms 
alone, and if p u r s u e d ,  such conflict seems unlikely to 
remain low -level for long . The p ro sp e c t  of ’g rea t  
in te rn a l  disorder' within Australia (JCFAD scenarios (c) 
and (d))  also seems ex trem ely  rem ote, and A ustra lia  
contains no vital resources that cannot be obtained from 
other s u p p l i e r s .  The absence  of explo itab le  in te rn a l  
d iv is ions  or  e x te rn a l ly  defens ib le  claims against Aus
tralia's resources greatly diminishes the po ten tia l  value 
of the tactics of low-level conflict in support of them.

By a process or elimination one could conclude that 
ac ts  of te r ro r ism  in p u r s u i t  of political ob jec tives  
(JCFAD scenario (e)) seem the most p lausib le  th r e a t ,  
a lthough  A u s tra l ia 's  homogeneous and basically egali
tarian society would be ra the r  less su scep t ib le  to th is  
a ff lic tion  th an  many o thers . At this time it seems most 
unlikely th a t  any ne ig h b o u r in g  s ta te s  would su p p o r t  
such  a c ts ,  and it would be d iff icu lt  for more remote 
states to tender support on any significant sca le . It is 
d iff icu lt  to fo resee  ac ts  of te r ro r ism  in A ustra lia  
rea c h in g  a level which might r e q u i re  ex ten s iv e  or 
c on tinu ing  s u p p o r t  of the  civil power by the defence 
forces.

The most e labora te  low-level conflict  scenario to 
date was that devised for Exercise  Kangaroo 83. The 
bas is  for the  campaign of low-level conflict mounted in 
north-west Australia by the mythical state of Kamaria is 
in s t r u c t iv e :  Australia's refusal to issue fishing licences 
and a sudden price rise for Australian bauxite imported 
by Kamaria's alumina plants. The scenario presupposed 
th a t  Kamaria had a developed fish ing  in d u s t r y  with 
established fishing rights in Australian waters, and that 
it had no alternative bauxite suppliers. Neither con tin -
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g e n c y  is  in fa c t  a p p l ic a b le  to  A u s tra l ia .  The B rit ish- 
Icelandic 'cod wars' su g g es t  th a t  f i s h in g  d i s p u t e s  with 
the r igh t  mix of h is to ry ,  economics and politics can lead 
to low-level conflict, b u t  n o tw i th s ta n d in g  c u r r e n t  and  
p a s t  t e n s io n s  in v o lv in g  P e r s ia n  Gulf s ta tes ,  th e re  do 
no t  a p p e a r  to h av e  b e e n  any  o u t b r e a k s  of lo w -lev e l  
co n f l ic t  a r i s in g  from a r e f u s a l  to  su p p ly  a p ar ticu la r  
re so u rc e .  The Kangaroo 83 exercise scenario p rov ided  a 
s t r u c t u r e  for a useful and imaginative defence exercise , 
b u t  n e i t h e r  s o u rc e  of p ro v o c a t io n  fo r  co n f l ic t  seem s 
direc tly  applicable to contem porary  A ustralia.

Defence doctrine and force structure
Defence d o c t r in e  and  fo rc e  s t r u c t u r e  a r e  n o to r io u s ly  
r e s i s t a n t  to c h a n g e ,  th e  i n e r t i a  of th e  l a t t e r  b e in g  
par tly  a consequence of th e  life tim e of major w eapons  
s y s t e m s .  T h is  i n e r t i a  is p a r t i c u l a r l y  m arked  in Aus
t r a l i a n  d e f e n c e  d o c t r in e  and  fo rce  s t r u c t u r e  w hich 
ev o lv ed  on th e  p re m ise  of dependence on a p ro tec to r ;  
have h ither to  been o r i e n te d  to w a rd s  o v e r s e a s  s e r v ic e  
s u p p le m e n t in g  th e  p r o t e c t o r ' s  fo r c e s ;  an d  h a v e  only 
recen tly  b e g u n  to a d d r e s s  th e  s t r a t e g i c  and  t a c t ic a l  
p ro b lem s  of th e  d e fe n c e  of A u s t ra l ia  and the implica
t io n s  of a po licy  of i n c r e a s e d  s e l f - r e l i a n c e .  One 
c o n s e q u e n c e  of th is  i n e r t i a  h a s  b een  a t e n d e n c y  to 
f a v o u r  w eapons  sy s te m s  r e p la c e m e n ts  i n c o r p o r a t i n g  
' s t a t e  of th e  a r t '  c a p a b i l i t i e s  developed by Australia 's 
p ro tec to r  and o th er  allies fo r  v e r y  d i f f e r e n t  s t r a t e g i c  
e n v i ro n m e n ts .  The initial specifications for the rep lace
ment tactical f ig h te r  favoured  air super io r ity ,  which has 
l i t t le  obvious application to the  defence of A ustra lia .  As 
Andrew F arran  has pointed ou t,  i t s  a d v o c a te s  p r e s u p 
p o se  'a B a t t l e - o f - B r i t a i n  s i tu a t io n '9  w hich is  a t  best  
highly improbable. In the  event the  F/A-18 H o rn e t  was 
s e le c te d  in p a r t  b e c a u s e  of i t s  m aritim e in t e r d i c t i o n  
capabilities, which signified a welcome a d v a n c e  to w a r d s  
a w eap o n s  sy s te m s  re p la cem e n t  doctrine more oriented  
to the defence of A ustra lia .

B ut th e  f ix a t io n  on ' s t a t e  of th e  a r t '  eq u ip m en t  
replacement which places u ndue  emphasis on the cap ab i
l i t ie s  of a ll ies  a t  th e  e x p e n s e  of A u s t r a l i a ' s  d e fe n c e  
environment remains e n t re n c h e d .  The Army continues to  
a c c e p t  th e  u t i l i ty  of opera t ing  tanks in the  defence of
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A u s t r a l i a ,  a n d  t h e  Roya l  A u s t r a l i a n  N a v y  a lm o s t  
s u c c e e d e d  in i ts  campaign to re p la c e  t h e  a i r c r a f t  c a r r i e r  
’M e l b o u r n e ' .  T h e  N a v y  was ul t imate ly  de fea te d  more on 
g r o u n d s  of cost  r a t h e r  tha n  d o c t r i n e .

In f a i r n e s s  to  A u s t r a l i a ' s  m i l i t a r y  p l a n n e r s  o n e  
must  acknowledge  t h a t  the  a b s e n c e  of  a d e f i n e d  t h r e a t  
t o  A u s t r a l i a ' s  s e c u r i t y  f a c i l i t a t e s  t h i s  d o c t r i n a l  a n d  
s t r u c t u r a l  i n e r t i a .  A d m i r a l  S y n n o t  m ade  a s p i r i t e d  
d e f e n c e  of c u r r e n t  defence  do c t r in e  a n d  force s t r u c t u r e  
to t h e  JC F A D  in  Ma rch  1981 in  r e s p o n s e  to r e p o r t e d  
c r i t i c i s m  of t h e  ' c o r e  force '  con cept  b y  Drs  O'Neill and  
Ball of th e  ANU St r a te g i c  a n d  Defence S tud ie s  C e n t r e :

If D r  Ball can tel l  u s  t h a t  t h e  t e r m i n a l  f o r c e  
h a s  to  meet  a c e r t a i n  t h r e a t ,  t h a t  i t  i s  t h e  
on ly  t h r e a t  we a r e  l ikely to g e t  a n d  it  will b e  
in  25 y e a r s ,  o u r  job w oul d  b e  e a s y .  B u t  
nob ody  in  the  wor ld  c a n  s a y  w h a t  t h e  t h r e a t  
wil l  b e  in  25 y e a r s .  We t h i n k  i t  wo u ld  b e  
i r r e s p o n s i b l e  to  h a v e  a f o r c e  in  b e i n g  . . .  
w h i c h  i s  t a i l o r e d  n a r r o w l y  to  m ee t  t h a t  one  
te rmina l  t h r e a t ,  b e c a u s e  we could ge t  it w r o n g  
. . .  So we b e l i e v e  t h a t ,  unt i l  we can  est imate  
with conf idence  what  th a t  te rmina l  t h r e a t  i s  to  
b e ,  we m u s t  keep  o u r  op t io ns  open;  o the rwise  
we a r e  not  be in g  r e s p o n s i b l e .  10

T h e  a b s e n c e  of  a ' t e r m i n a l  t h r e a t '  c l e a r l y  i n h i b i t s  
A u s t r a l i a n  de fence  p la n n in g ,  and  t h e  dynamic  n a t u r e  of 
A us t r a l ia ' s  reg iona l  s t r a t e g i c  envi ro nm en t  s u g g e s t s  t h a t  
A d m i r a l  S y n n o t ' s  advo cacy  of a f lexible force  s t r u c t u r e  
which could b e  a d a p t e d  to  m e e t  a v a r i e t y  of  n e e d s  i s  
wel l  b a s e d .  B u t  t h e s e  c o n s i d e r a t i o n s  need not  inh ib i t  
th e  deve lopment  of d e f e n c e  d o c t r i n e  s e t  f i r m ly  w i t h i n  
A u s t r a l i a ' s  s t r a te g ic  en v i ron m ent  and  which d r a w s  v e r y  
s e l e c t i v e l y  on  t h o s e  e l e m e n t s  of  t h e  d o c t r i n e  a n d  
c a p a b i l i t i e s  of  A u s t r a l i a ' s  a l l i e s  t h a t  a r e  appl icab le  to 
th i s  e n v i r o n m e n t .  The  a d o p t i o n  of  a l o w - l e v e l  c o n f l i c t  
s c e n a r i o  for  Kangaroo  83 s u g g e s t s  th a t  de fe nce  d o c t r in e  
may be  s h i f t in g  co u r se  in th i s  d i r e c t i o n ,  a l b e i t  to  d a t e  
w i t h  l i t t l e  i m p a c t  on  f o r c e  s t r u c t u r e .  K a n g a r o o  83 
e m p l o y e d  an  a r t i f i c i a l  l o w - l e v e l  c o n f l i c t  c o n t i n g e n c y  
s c e n a r i o  to  e x e r c i s e  t h e  e x i s t i n g  f o r c e  s t r u c t u r e  a nd  
e x p l o r e  some of t h e  i m p l i c a t i o n s  of  c i v i l - m i l i t a r y
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C oopera tion  in th e  defence of remote a reas  in n o r th e rn  
A u s t r a l i a .  N e v e r th e le s s  i ts  fo cu s  on th e  d e f e n c e  of 
A u s t r a l ia  an d  com bined  o p e r a t io n s  b e tw e en  th e  A us
tralian serv ices  could prove to be a s ignificant p o in t  of 
d iv e rg e n c e  in th e  slow evo lu tion  of a t ru ly  A ustra lian  
defence policy.

Future perfect?

T h e  e x p e r ie n c e  of lo w -lev e l  co n f l ic t  s in c e  World War II 
su g g es ts  at least five general conclusions ab o u t  th e  n a t u r e  
of low-level conflict and i ts  relevance to A ustra lia .  F ir s t ,  it 
seems ne ither easy nor advantageous to a t tem p t  to c l a s s i fy  
conflict into d iscre te  levels or ca tegories ; conflict ca tegories  
based on the defence cap ab i l i t ie s  of a s in g le  s t a t e  a p p e a r  
particu larly  artific ia l.

S e c o n d ly ,  a fu n d a m e n ta l  c h a r a c t e r i s t i c  of lo w -lev e l  
conflict to date has been its s u b s ta n t i a l  po li t ica l  q u o t i e n t ,  
which sh o u ld  n o t  be o b s c u r e d  by  the s tra teg ie s  o r  tac tics  
employed in such conflicts.

T h i r d l y ,  while A u s t r a l i a ’s p r e s e n t  s t r a t e g i c  s ituation  
does  not c o r r e s p o n d  w ith  an y  of th e  lo w -lev e l  co n f l ic t  
p ro f i le s  re v ie w e d  ab o v e ,  th i s  does  not necessarily  confer 
immunity. The v e r y  v a r ia b le  and  po li t ica l  n a tu r e  of low - 
lev e l  c o n f l ic t ,  th e  r e l a t iv e ly  limited resources  re q u ired  to 
initiate it ,  and the dynamic n a t u r e  of A u s t r a l i a 's  r e g io n a l  
s t r a t e g i c  e n v i ro n m e n t  all s u g g e s t  t h a t  A u s t r a l i a  c a n n o t  
afford to neglect such contingencies.

F o u r th ly ,  th e  h i s to r i c a l  r e c o rd  su g g es ts  that  it would 
be  u n w ise  to assum e th a t  f u t u r e  lo w -lev e l  c o n f l ic ts  will 
conform  to  e s t a b l i s h e d  p a t t e r n s .  I n t e r s t a t e  c o n f l ic t  h a s  
undergone many transform ations this c e n tu ry ,  and lo w -lev e l  
con f lic t  has taken  many forms since World War II.  It  can be 
assumed that  such change will c o n t in u e ,  and  th a t  p o l i t ica l  
an d  tech n o lo g ica l  change -  and conceivably global s t ra teg ic  
c h a n g e s  -  could  a f fe c t  th e  n a t u r e  of low -leve l  c o n f l i c t ,  
A u s t r a l ia 's  s t r a t e g i c  e n v i ro n m e n t ,  and  th e  p o te n t i a l  fo r  
low-level conflict w ith in  i t .  A u s t r a l i a ' s  u n iq u e  g e o g r a p h y  
an d  d em o g ra p h y  (n o ta b ly  i t s  s iz e ,  r e la t iv e  iso la t ion  and 
re so u rce  and population d is tr ibu tion )  would seem to  r e n d e r  
it  p o te n t ia l ly  more v u ln e r a b le  to  many lo w -lev e l  conflic t 
s tra teg ies  than most of its  g e o g ra p h ic a l ly  sm alle r  o r  m ore
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c lo s e ly - s e t t le d  a ll ie s .  The deliberate introduction of exotic 
diseases amongst Australian livestock, for example, could be 
a d e v a s ta t in g  and  re la t ive ly  easily  accomplished low-level 
conflict s t r a te g y  which would exploit some of A us tra l ia 's  
un ique  vu ln e ra b i l i t ie s .  It would also mark a new departure  
for low-level conflict and would in part ref lec t  advances  in 
techno logy  which make this capability more accessible than 
b e fo re .11

Finally , it cannot be assumed that low-level conflict will 
necessarily remain thus .  The examples reviewed above were 
by definition those with effective inhibitions on escalation to 
higher levels of conflict. The rec o rd  of i n te r s t a te  conflict 
as a whole s ince  World War II contains numerous examples 
in which low-level conflict was a p re lude  for or a s tep  
tow ards  h ig h - le v e l  con fl ic t .  Any assessments of low-level 
conflicts or low-level conflict contingencies obviously need 
to take  accoun t  of the inhibitions (or potential inhibitions) 
to esca la t ion  a r is in g  from the  a d v e rs a r ie s '  r e sp e c t iv e  
capabilities or from relevant political or strategic factors. It 
cannot be assumed that such inhibitions will n ecessa r i ly  be 
p re s e n t  or, if initially present, that they will be unaffected 
by the course of the conflict.

A gains t  th is  b a c k g ro u n d ,  the  implications of low-level 
conflict contingencies for Australian defence policy can be 
d iv ided  in to  fo u r  main elements. First, Australia needs to 
maintain a capability to monitor and analyse  e x te rn a l  poli
tical, economic, military and other developments which might 
con ta in  the po ten t ia l  for g e n e ra t in g  low-level conflic ts  
invo lv ing  A u s t ra l ia .  This  capab il i ty  would obviously also 
cover  h ig h e r  levels  of po ten tia l  conflic t ,  b u t  a p rim ary  
requirem ent at the lower end of the conflict spectrum would 
be a capacity to understand and in terp re t  the often complex 
political elements which appear to be recurring constituents 
of such conflicts.

Secondly , A ustra l ia  should  maintain a capab ili ty  to 
respond promptly and effectively to counter those low-level 
conflict contingencies assessed likely to arise or which could 
a r ise  at v e ry  sh o r t  no t ice .  As minimal r e so u rc e s  a re  
r e q u i r e d  to in i t ia te  a campaign of low-level conflic t ,  an 
aggressor can generally initiate a campaign of this nature at 
v e ry  s h o r t  notice us ing  ex isting  forces and equipment. It 
a p p e a rs  p ro b ab le  th a t  any low-level conflict involv ing  
A us tra l ia  would be of external ra ther  than internal origin,
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a n d  w ould t h e r e f o r e  in v o lv e  some form of s o v e r e ig n ty  
i n f r i n g e m e n t .  An e f f e c t iv e  A u s t r a l i a n  r e s p o n s e  would 
re q u i r e  surveillance and mobility capabilities of a reasonably 
high o rd e r ,  which would in tu rn  r e q u i r e  close c o o p e ra t io n  
b e tw e e n  e lem en ts  of th e  A u s t r a l i a n  arm ed  s e r v ic e s  and  
between the  armed s e rv ic e s  and  c iv i l ian  a u t h o r i t i e s  along 
th e  lines explored in the scenario for Exercise Kangaroo 83. 
T he c a p a b i l i ty  to r e s p o n d  to a cam paign  of e x t e r n a l l y -  
d i r e c t e d  low-level conflict would also imply a flexible s tr ike  
c a p a c i ty  a f fo rd in g  a se le c t io n  of r e s p o n s e s  a g a in s t  th e  
a g g r e s s o r  a n d / o r  ag a in s t  the regional bases  and resources  
su p p o r t in g  the campaign. The mix of d e s i r a b le  r e t a l i a to r y  
c a p a b i l i t i e s  co u ld  be  d e b a te d  a t  l e n g th ,  b u t  at the very  
least it should en co m p ass  s u f f i c i e n t  f le x ib i l i ty  to avo id  a 
choice between escalation or defeat .

T h ird ly ,  the experience of low-level conflict since World 
War II su g g es ts  some potent defence s tra teg ie s  which in the 
A ustra lian  context would p ro b a b ly  am ount to s t r a t e g i e s  of 
l a s t  r e s o r t  a g a in s t  an i n v a d in g  o r  o c c u p y in g  fo rce .  The 
ultimate effectiveness of su c h  s t r a t e g i e s  would d e p e n d  on 
m any v a r i a b l e s ,  b u t  th e  c a p a b i l i ty  i t s e l f  cou ld  ra ise  the 
d e te r ren c e  th resho ld  significantly .

F in a l ly ,  th e  limits of th e  im p lica t io n s  of lo w -lev e l  
conflict contingencies for A u s tra lian  d e fe n c e  policy  sh o u ld  
be r e c o g n i s e d .  At p r e s e n t  low-level conflict contingencies 
seem no more th rea ten ing  to A ustra lia’s in te re s ts  or secu ri ty  
th a n  t h e i r  h ig h e r  level c o u n te rp a r ts .  In Australia 's  c u r re n t  
and  fo r e s e e a b le  s t r a t e g i c  s i t u a t io n  it seems s e n s ib le  to 
a s su m e  th a t  an y  co n f l ic t  c o n t in g e n c y  cou ld  c o n ta in  th e  
seeds of escalation, and to maintain a capability  to i d e n t i f y  
an d  r e s p o n d  s e le c t iv e ly  to a b ro a d  s p e c t ru m  of co n f l ic t  
contingencies .

I t  cou ld  a lso  be argued  tha t  the  debate about low-level 
conflict contingencies has a role in the slow evolu tion  of an 
A ustra lian  defence policy. T heir  invocation has focussed the 
debate  more sharp ly  on issues  a sso c ia te d  with th e  d e fe n c e  
of A u s t r a l i a ,  an d  m ight in  time c o n t r i b u t e  to changes in 
Austra lian  defence a tt i tudes  and perceptions which in  t h e i r  
e s s e n t i a l s  a re  remarkably compatible with those of the  early  
European colonists.
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The aim of th e  S t r a t e g i c  a nd  D e f e n c e  S t u d i e s  C e n t r e ,  which  
was se t  u p  in t h e  R e s e a r c h  School of Pac i f i c  Studies  in The 
A u s t r a l i a n  Na t io na l  U n i v e r s i t y ,  is  to a d v a n c e  th e  s t u d y  of 
s t r a t e g i c  p r o b l e m s ,  p a r t i c u l a r l y  t h o s e  r e l a t i n g  to  th e  
g e n e r a l  r e g i o n  of t h e  In d i a n  a nd  Pac i f ic  O c e a n s  and  
S o u t h - e a s t  A s i a .  P a r t i c i p a t i o n  in t h e  C e n t r e ' s  a c t i v i t i e s  is 
not  limited to members  of t h e  U n i v e r s i t y ,  b u t  i n c l u d e s  o t h e r  
i n t e r e s t e d  p r o f e s s i o n a l  a n d  P a r l i a m e n t a r y  g r o u p s .  Re se a rc h  
inc ludes not  only m i l i t a r y ,  b u t  po l i t i c a l ,  e conomi c ,  s c i e n t i f i c  
a n d  t e c h n o l o g i c a l  a s p e c t s .  S t r a t e g y ,  fo r  t h e  p u r p o s e  of the 
C e n t r e ,  i s  d e f i n e d  in t h e  b r o a d e s t  s e n s e  of e m b r a c i n g  not  
on ly  t h e  c o n t r o l  a n d  a p p l i c a t i o n  of mi l i t a ry  f o r c e ,  b u t  a lso 
t h e  p e a c e f u l  s e t t l e m e n t  of d i s p u t e s  which  could c a u s e  
violence.

T h is  is  t h e  on ly  academic  b o d y  in A u s t r a l i a  which  
s p e c i a l i s e s  in  t h e s e  s t u d i e s .  C e n t r e  members  g ive  f r e q u e n t  
l e c t u r e s  a n d  s e m i n a r s  f o r  o t h e r  d e p a r t m e n t s  within the  ANU 
and o th er  u n i v e r s i t i e s .  R e g u l a r  s e m i n a r s  and  c o n f e r e n c e s  on 
t o p i c s  of  c u r r e n t  i m p o r t a n c e  to t h e  C e n t r e ' s  r e s e a r c h  a r e  
he ld ,  a n d  t h e  major  d e f e n c e  t r a i n i n g  i n s t i t u t i o n s ,  t h e  J o i n t  
S e r v i c e s  S t a f f  Col lege ,  a n d  t h e  N a v y ,  Army and RAAF Staff 
Col leges ,  a r e  h e a v i l y  d e p e n d e n t  u p o n  SDSC a s s i s t a n c e  with 
th e  s t r a te g ic  s tud ies  sect ions of th e i r  co u r se s .

Since i t s  i n c e p t i o n  in 1966, t h e  C e n t r e  ha s  s u p p o r t e d  a 
n u m b e r  of  V i s i t i n g  a n d  R e s e a r c h  Fe l lows ,  who h a v e  u n d e r 
t a k e n  a wide  v a r i e t y  of i n v e s t i g a t i o n s .  R e c e n t l y  th e  
e m p h a s i s  of  t h e  C e n t r e ' s  work  h a s  b e e n  on p r o b l e m s  po se d  
for  the peace  and s ta b i l i t y  of A u s t r a l i a ' s  n e i g h b o u r h o o d ;  th e  
d e f e n c e  of  A u s t r a l i a ;  a rm s  p r o l i f e r a t i o n  a n d  a rm s  c o n t r o l ;  
d e c i s i o n  m a k in g  p r o c e s s e s  of t h e  h i g h e r  le v e ls  of th e  
A u s t r a l i a n  D efe n c e  D e p a r t m e n t ;  m a n a g e m e n t  s t u d i e s  and the 
ro le  of t h e  M in is te r  in A u s t r a l i a ' s  d e f e n c e  pol icy m a k in g ;  
a n d  t h e  s t r a t e g i c  im p l i c a t i o n s  of  d e v e l o p m e n t s  in South-eas t  
Asia, the  Indian Ocean and the  South West Pacific Area.

T h e  C e n t r e  c o n t r i b u t e s  to  t h e  work of th e  D e p a r t m e n t  
of I n t e r n a t i o n a l  R e la t i o n s  t h r o u g h  i t s  g r a d u a t e  s t u d i e s  
p r o g r a m m e ;  a nd  t h e  D e p a r t m e n t  r e c i p r o c a t e s  by  a s s i s t i n g  
t h e  C e n t r e  in i t s  r e s e a r c h .  A c o m p r e h e n s i v e  co l l ec t io n  of 
r e f e r e n c e  m a t e r i a l s  on s t r a t e g i c  i s s u e s ,  p a r t i c u l a r l y  from 
the  p r e s s ,  l e a r n e d  j o u r n a l s  and  g o v e r n m e n t  p u b l i c a t i o n s ,  is 
maintained by  the Cen t r e .

T h e  C e n t r e  a l so  c o n d u c t s  s e m i n a r s  a n d  c o n f e r e n c e s  
which have led to s e v e r a l  vo lu mes  of p u b l i s h e d  p r o c e e d i n g s .



STRATEGIC AND DEFENCE STUDIES CENTRE PUBLICATIONS
72

Canberra Papers on Strateqy and Defence:
Distributed by BIBLIOTEK, ANUTECH Pty Ltd,
GPO Box 4, Canberra, ACT 2601
NO TITLE
*1. Oil Supply in Australia's Defence Strategy, 

by Alex Hunter.
*2. The Strategic Situation in the 1980s, 

by Geoffrey Jukes.
*3. Australia and the Non-proliferation Treaty, 

by J.L. Richardson.
*4. An Australian Nuclear Force, 

by Ian Bellany.
*3. Educating for the Profession of Arms, 

by P.H. Partridge.
*6. The Strategy of General Giap Since 1964, 

by Robert J. O'Neill.
*7. Soviet Policies in the Indian Ocean Area, 

by T.B. Millar.
*8. Australian Defence Procurement,

by Ian Bellany and J.L. Richardson.
*9. Japan and Nuclear China, 

by John Welfield.
*10. The Army in Papua New Guinea, 

by Robert J. O'Neill.
*11. Conscription and Australian Military 

Capability, 
by Darcy McGaurr.

*12. The Strategy of Total Withholding, 
by Peter King.

*13. Chinese Military Thinking under Mao Tse-tung, 
by W.A.C. Adie.

*14. The Development of Soviet Strategic Thinking 
Since 1943, 
by Geoffrey Jukes.

*15. The Moscow Agreements and Strategic Arms 
Limitation, 
by Hedley Bull.

* Out of print.

$AUST



73

NO TITLE
*16 .  Arms L i m i t a t i o n  i n  S ou th -eas t A s ia :

A P ro p o s a l,  
by Ron Hu isken.

*17 .  The Development o f  A u s t r a l i a n  Army O f f i c e r s  
f o r  the  1980s,
by Ross Babbage, Desmond B a l l ,  J .O . L a ng try  
and Robert O 'N e i l l

*18 . The Horn o f  A f r i c a :  R eg iona l C o n f l i c t  and 
Super Power Invo lvem en t,  
by Mohammed Ayoob.

*19 .  S t r a t e g ic  F a c to rs  i n  I n t e r s t a t e  R e la t io n s  
i n  South A s ia ,  
by S he lton  Kod ikara

20. The C ru ise  M is s i le  and Arms C o n t ro l ,  
by Ron Huisken.

*21 .  The P e rs ian  G u l f :  Arms and Arms C o n t ro l ,  
by K.R. S ingh .

*22 .  Arms B u i ld -u p  and Development: L inkages 
i n  th e  T h ird  World, 
by S.D. Muni.

*2 3 .  C o n f l i c t  and C oopera t ion  in  the  In d ia n  Ocean, 
by P e rv a iz  Ig b a l  Cheema.

*24 .  N uc lear Weapons Spread and A u s t r a l i a n  P o l i c y ,  
by John J. Weltman.

*23 . The S e c u r i t y  o f  Small S ta te s  in  the  
T h ird  World,
by Ta lukder Maniruzzaman.

26. N uc lear P r o l i f e r a t i o n  i n  South A s ia :
S e c u r i t y  i n  the  1980s,
by Ram Rajan Subramanian.

27. The Problem o f  Command in  th e  A u s t r a l ia n  
Defence Force E nv ironm ent,
by G e o f f re y  H a r t n e l l .

*28 . The Chinese P e o p le 's  L i b e r a t i o n  Army 1980-82: 
M o d e rn is a t io n ,  S t ra te g y  and P o l i t i c s ,  
by Ngok Lee.

*29 . The S o v ie t  Union in  Southeast A s ia ,  
by F .A . Mediansky and Dianne C o u r t .

$AUST

9.00

7.00

7.00

6.00 

7.00

*0 u t  o f  p r i n t .
P lus postage and packaging



74
NO TITLE
30. ASEAN - Indochina Relations since 1975: 

The Politics of Accommodation,
$AUST

by K.K. Nair
31. Japanese Defence Policy Since 1976: 

Latest Trends
10.00

by K.V. Kesavan 
32. Limited World War?

7.00
by Neville G. Brown

33. The Strategic Implications for Australia 
of the New Law of the Sea

9.00

by D.B. Nichols
34. Low-level Conflict Contingencies and 

Australian Defence Policy
9.00

by Tony Godfrey-Smith 9.00
Plus postage and packaging

Working Papers:
Distributed by Strategic and Defence Studies Centre 
The Australian National University,
GPO Box 4, Canberra, ACT 1601
NO. TITLE SAUST
*1. The Defence of Continental Australia, All one

[Superseded by No.24] price at
by Robert O'Neill. 2.00

*2. Manpower Alternatives for the Defence plus
Forces, packaging
by 0.0. Langtry. [Superseded by No.22] and

3. Structural Changes for a More postage
Self-reliant National Defence, postage 
by Robert O'Neill.

4. Australia and Nuclear Non-proliferation, 
by Desmond 0. Ball.

*5. American Bases: Some Implications for 
Australian Security,
by Desmond 0. Ball. [Superseded by N o.36]

6. The Political Military Relationship in Australia, 
by T.B. Millar.

7. The Two Faces of Political Islam: Pakistan 
and Iran Compared,
by Mohammed Ayoob.

8. Cost-effectiveness and the B-1 Strategic Bomber, 
by Ron Huisken.

*0ut of print.



75

NO. TITLE $AUST
9. Limi t ing  the  Use of  Conventional  Weapons: All

Pr os pe c ts  for  the  1979 U.N. Conference one
(Fu tur e  of  i n c e n d i a r i e s ,  c l u s t e r  bombs, p r i c e
high v e l o c i t y  r i f l e s ,  f u e l - a i r  e x p lo s i v e s  a t  $2.00 
and land mines) ,  p lus
by P h i l i p  Towle. packaging

*10. The S t r u c t u r e  of  A u s t a l i a ' s  Defence Force,  and
by Robert  O 'N e i l l .  [Superseded by No.24] pos tage

11. A u s t r a l i a  as a Regional Seapower: An Externa l  
View,
by Michael MccGwire.

12. The Indian Ocean L i t t o r a l :  P r o j e c t i o n s  for  
th e  1980s,
by Mohammed Ayoob.

13. The A u s t r a l i a n  Tac t i c a l  F ig h te r  Force:  
Prologue and P rospe c t s ,
by Desmond 0. Ba l l .

14. Non-al igned C r i t i c i s m s  o f  Western 
S ecur i t y  P o l i c i e s ,
by P h i l i p  Towle.

15. Aggression and Annexation:  Kampuchea's 
Condemnation o f  Vietnam,
by Milton Osborne.

16. B lue pr in t  for  a Ca ta s t r oph e :  Conducting 
Oil  Diplomacy by 'Other  Means' in  the  
Middle East  and the  P er s ia n  Gul f ,
by Mohammed Ayoob.

17. Developments in  US S t r a t e g i c  Nuclear 
Pol icy  Under th e  Ca r te r  A dm in is t r a t i o n ,  
by Desmond 3 . B a l l .

18. A u s t r a l i a n  Pol icy in  th e  Committee on 
Disarmament,
by P h i l i p  Towle.

19. P a k i s t a n ' s  Quest for  Nuclear  Technology, 
by Perva iz  Igba l  Cheema.

20. The S t r a te gy  o f  War by Proxy, 
by P h i l i p  Towle.

21. The P o l i t i c s  o f  Resurgent  I s lam,  
by Mohammed Ayoob.

22. The S t a tu s  of  A u s t r a l i a ' s  Defence 
Preparedness ,
by J .O.  Langtry ,  [ super sedes  No.2]

*0ut o f  p r i n t .
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NO. TITLE $AUST
23. Arms C o n tro l  and D e ten te , A l l  one

by P h i l i p  Towle. p r i c e
24. A u s t r a l i a ' s  Fu ture  Defence Requirements, a t  $2.00

by Robert O ' N e i l l ,  [supersedes Nos.1 and 10] p lu s
23. Problems o f  F le x ib le  Response, packaging

by Gordon L a w r ie . and
26. Development o f  th e  In d ia n  Navy: 

An O vers ta ted  Case?,
postage

by R avindra Tomar.
27. G loba l and Reg iona l Changes and T h e ir  Defence 

Im p l i c a t io n s  f o r  A u s t r a l i a  to  th e  Year 2000, 
by T.B. M i l l a r .

28. A u s t r a l i a  and A l l i e d  I n t e l l i g e n c e  in  
the  P a c i f i c  i n  the  Second World War,
by D.M. H orner.

29. The S t r a t e g ic  Environment i n  the  1980s, 
by Robert O ' N e i l l .

30. A u s t r a l i a ' s  S t r a t e g ic  O p t ions  i n  th e  1980s, 
by Robert O ' N e i l l .

31. The Fu tu re  o f  th e  S t r a t e g ic  B a lance, 
by Desmond J . B a l l .

32. South A s ia  o f  th e  1980s: I m p l i c a t i o n s  
o f  Nuc lear P r o l i f e r a t i o n ,  
by Ram Rajan Subramanian.

33. P a k is ta n 's  S e c u r i t y  i n  a Chanqing World , 
by Mohammed Ahsen C haudhr i.

34. A u s t r a l i a ' s  Next War? 
by Ray Sunderland.

33. D efus ing  th e  M idd le  East Time Bomb: 
A S ta te  f o r  th e  P a le s t in ia n s ,
by Mohammed Ayoob.

36. US I n s t a l l a t i o n s  i n  A u s t r a l i a ,  
by Desmond B a l l ,  [supe rsedes  N o .5]

37. Southwest A s ia :  Beg inn ings  o f  a New Cold War 
by Mohammed Ayoob.

38. The V i s i t i n g  Force A c ts :  A Study in  
In t e r - S e r v i c e  Command and D i s c i p l i n e ,  
by D.B. N ic h o ls .

39. A u s t r a l i a ' s  C i v i l  Defence i n  P e rs p e c t iv e ,  
by 0 .0 .  L a n g try .
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NO. TITLE $AUST
40. S t r a t e g ic  S tud ies  and P o l i t i c a l  S c ie n t i s t s : A l l

S t r a t e g ic  S tud ies  and I t s  C r i t i c s  R e - v is i t e d , one
by Robert O 'N e i l l . p r i c e  a t

41 . China and the  'Contemporary B a r b a r ia n s ' : $2.00
B e i j i n g ' s  View o f  th e  Contemporary World p lu s
O rder, packaging and
by Donald H. M cM il len . postage

42. The Role o f  Academics in  Defence 
and Fore ign  P o l i c y ,  
by T.B. M i l l a r .

43. Problems o f  Research and Development R e la t in g  
to  th e  Defence o f  N o r the rn  A u s t r a l i a ,  
by Desmond O'Connor.

44. The Fu tu re  o f  Defence Science and Technology 
in  A u s t r a l i a :  General C o n s id e ra t io n s ,  
by Desmond O'Connor.

45. S o v ie t  C a p a b i l i t i e s ,  I n t e r e s t s  and 
S t ra te g ie s  i n  East As ia  i n  th e  1980s. 
by Paul D ib b .

46. F la s h p o in ts  i n  the  G u l f ,  
by Sreedhar.

47. S e c u r i t y  P r o f i l e  o f  th e  G u l f ,  
by Sreedhar.

48. The G u l f  O i l  Scene, 
by S reedhar.

49. Arms Flow i n t o  the  G u l f :  Process o f  
Buying S e c u r i t y ,  
by Sreedhar.

50. The Urumgui M i l i t a r y  Region: Defence and 
S e c u r i t y  i n  C h ina 's  West, 
by Donald H. M cM il le n .

51. C h in a 's  P o l i t i c a l  B a t t l e f r o n t :  
Deng X iaop ing  and the  M i l i t a r y ,  
by Donald H. M cM il len .

52. T e ch n o lo g ica l  F o re c a s t in g  i n  the  
A u s t r a l ia n  M i l i t a r y  E nv ironm ent, 
by Desmond O'Connor.

53. Opt ions and C o n s t ra in ts  f o r  US Far Eastern  
P o l i c y :  F ive  Issue Areas, 
by Ean H ig g in s .
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54. The Development o f  Moscow-Hanoi R e la t io n s  A l l

Since th e  Vietnam War: The View from one p r i c e
S ingapore , a t  $2.00
by B i l v e e r  S ingh . p lu s

55. Kenya 's  Role i n  the  S o m a l i -E th io p ia n  packaging and
C o n f l i c t ,  postage
by Samuel Makinda.

56. A u s t r a l i a ,  th e  U .S . ,  and the  S t r a t e g ic  
Balance: Some Comments on th e  J o in t  F a c i l i t i e s ,  
by H.G. G e lb e r .

57. A New A i r c r a f t  C a r r ie r  f o r  the  Royal ($5 .00
A u s t r a l i a n  Navy?, p lus  packaging
by Gary Brown and Derek Woolner. and postage)

58. Issues i n  S t r a t e g ic  N uc lear T a rg e t in g :  Target 
S e le c t io n  and Rates o f  F i r e ,
by Desmond B a l l .

59. The Need fo r  an A u s t r a l i a n  A i r c r a f t  C a r r ie r  
C a p a b i l i t y ,
by A lan R obertson .

60. The S ta te  o f  the  Western A l l i a n c e ,  
by T.B. M i l l a r .

61. C o n t r o l l i n g  th e  Spread o f  
Nuc lear Weapons,
by T.B. M i l l a r .

62. Managing N uc lear P o l a r i t y ,  
by John J .  Weltman.

63. Aspects o f  Leadersh ip  i n  a Mondern Army, 
by J .O . L a n g t ry .

64. In d ia n  Ocean: A Zone o f  Peace 
o r  Power P lay? ,
by Ig b a l  S inoh.

65. World P o l i t i c a l  and S t r a t e g ic  Trends over 
the  Next 20 Years -  T h e ir  Relevance to  
A u s t r a l i a ,
by Paul D ib b .

66. The Concept o f  Force M u l t i p l i e r s  and the  
Development o f  the  A u s t r a l i a n  Defence Force, 
by J .O . L a n g try  and Desmond B a l l .

67. Indoch ina  and Insurgency  in  th e  ASEAN 
S ta te s ,  1975-1981,
by Tim H ux ley .
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NO. TITLE
68. Problems and P rospects  i n  Managing 

S erv icem en 's  C aree rs :  A Review,
by Warwick 3. Graco.

69. Performance-Based T r a in in g :  An E x p la n a t io n  
and R e a p p ra is a l ,
by Warwick 3. Graco.

70. The C i v i l  I n f r a s t r u c t u r e  i n  th e  Defence o f  
A u s t r a l i a :  A Reg iona l Approach,
by 0 .0 .  L a n g try .

71. C i v i l - M i l i t a r y  R e la t io n s  i n  A u s t r a l i a ;  The 
Case o f  O f f i c e r  E d u ca t io n ,  1965-1980,
by V .3 .  Kronenberg and Hugh Sm ith .

72. China i n  Asian I n t e r n a t i o n a l  R e la t io n s ,  
by Donald Hugh M cM il le n .

73. The R e s o lu t io n  o f  C o n f l i c t  and th e  Study o f  
Peace,
by T.B. M i l l a r

74. The A u s t r a l i a n  Army o f  Today and Tomorrow, 
by Major General K .3 .  T ay lo r

75. A N u c le a r - f r e e  Zone fo r  the  Southwest P a c i f i c ,  
by Greg f r y .

76. War and C o n f l i c t  S tu d ie s  in  M a la ys ia :  The 
S ta te  o f  th e  A r t ,
by Zaka r ia  H a j i  Ahmad

77. Funding A u s t r a l i a ' s  Defence, 
by Derek Woolner.

78. A u s t r a l i a ' s  Changing Threat P e rce p t io n s  
by Ray Sunderland.

79. Human Resources and A u s t r a l i a n  Defence, 
by I . F .  Andrew.

80. A u s t r a l i a ' s  Emerging Reg iona l Defence 
S t ra te g y ,
by Ray Sunderland .

81. The S o v ie t  Union as a P a c i f i c  
M i l i t a r y  Power,
by Paul D ibb .

82. S o v ie t  P o l i c y  i n  th e  Red Sea Region, 
by Samuel M. Makinda.

83. The P o l i t i c a l  Economy o f  G loba l D e c l in e :  
America in  the  1980s,
by Andrew Mack.

$AUST
A l l

one p r i c e  
a t  $2.00 

p lu s  
packaging 

and 
postage
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NO. TITLE SAUST
84. A u s t r a l i a  and th e  Republic of  Korea: All  one

S t i l l  A l l i e s  or J u s t  Good Fr iends?  p r i c e  a t
by Andrew S e l t h .  $2.00

85. Command in Opera t ions  of  the  A u s t r a l i a n  p lus
Defence Force,  packaging
by F.W. Speed. and

86. A u s t r a l i a n  Defence Force Fu nc t io na l  Commands, pos tage
by F.W. Speed.

87. Mr Reagan' s  ' S t a r  Wars ' :  Towards a 
S t r a t e g i c  Era?
by Harry Gelber .

88. The ASEAN S t a t e s '  Defence P o l i c i e s ,  1975-81:
M i l i t a r y  Responses to  Indochina?
by Tim Huxley.

Other Monographs:
D i s t r i b u t e d  by BIBLIOTECH, ANUTECH, Pty Ltd,
GPO Box 4, Canberra,  ACT 2601

TITLE SAUST
C o n t r o l l in g  A u s t r a l i a ' s  Threa t Environment:
A methodology for  p lanning  A u s t r a l i a n  defence 
force development,
by J .O.  Langtry and Desmond J .  B a l l .  6.50

*- Naval Power in  the  Indian Ocean: Threa ts ,
Bl u f f s  and F a n t a s i e s ,  
by P h i l i p  Towle.
Arms for  th e  Poor: P r e s i d e n t  C a r t e r ' s  
P o l i c i e s  on Arms T rans fe r s  to  th e  Third World,
by Graham Kearns.  7.00
Options for  an A u s t r a l i a n  Defence Technnology 
S t r a te g y ,
by S.N. Gower. 7.00
Oil and A u s t r a l i a ' s  S e c u r i t y :  The Future Fuel 
Reguirements o f  the  A u s t r a l i a n  Defence Force,  
by I.M. Speedy. 9.00
A u s t r a l i a ' s  Overseas Trade: S t r a t e g i c  
C o n s id e ra t i o n s ,
by W.S.G. Bateman 10.00
Surv iv a l  Water in  A u s t r a l i a ' s  Arid Lands,
by B.L. Kavanagh. 10.00
T e r r i t o r i a l  Power Domains, Southeas t  Asia and
China: The Geo-Stra tegy o f  an Overarching Massi f ,
by Lim Joo-Jock 15.00

Plus  packaging and postage
* Out of  p r i n t
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Proceedings o f  Conferences organ ised by 
The S tra te g ic  and Defence S tud ies Centre
D is tr ib u te d  by BIBLIOTECH, ANUTECH Pty L td ,
GPO Box 4, Canberra, ACT 2601

TITLE
* -  The Defence o f A u s tra lia : Fundamental 

New Aspects,
Ed. Robert O 'N e ill

* -  The Future o f  T a c t ic a l A irpower in  the 
Defence o f A u s tra lia ,
Ed. Desmond B a ll.
The S tra te g ic  Nuclear Balance: an A u s tra lia n  
P e rs p e c tiv e ,
Ed. Robert O 'N e il l .

* -  The S tra te g ic  Nuclear Balance, 1975,
Ed. H.G. G elber.

* -  In s e c u r ity !  The Spread o f Weapons in  the 
Ind ian  and P a c if ic  Oceans,
Ed. Robert O 'N e il l .
C iv i l  Defence and A u s tra l ia 's  S e cu rity  
in  the Nuclear Age,
Eds. Desmond B a ll and J.O . L an g try .

Plus packaging and postage

M isce llaneous P u b lic a tio n s :
D is tr ib u te d  by BIBLIOTECH, ANUTECH Pty L td ,
GPO Box 4, Canberra, ACT 2601

TITLE
* -  A u s t ra l ia 's  Defence Resources: A Compendium 

o f Data,
by J o lik a  T ie , 3 .0 . Langtry and Robert O 'N e il l .  
Defence Resources o f South East Asia and the 
South West P a c if ic :  A Compendium o f Data, 
by Ron Huisken.

* -  A S e lect B ib lio g ra p h y  o f A u s tra lia n  M i l i ta r y  
H is to ry  1891-1939,
by Jean F ie ld in g  and Robert O 'N e i l l .
S tra tegy and Defence: A u s tra lia n  Essays, 
by Desmond B a ll (e d .)

SAUST

5.00

12.95

SAUST

8.00

14.95

* Out o f p r in t
Plus packaging and postage
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D is t r i b u t e d  by S t r a t e g ic  and Defence S tu d ie s  C en tre ,
The A u s t r a l ia n  N a t io n a l  U n iv e r s i t y ,
GPO Box 4, C anberra, ACT 2601

'SENTINEL' (An index to  c u r r e n t  defence l i t e r a t u r e )
Annual s u b s c r ip t i o n  $70.00

Books Recently Published by 
S ta f f  Members o f the C en tre :
D i s t r i b u t i o n :  The books  im m e d ia te ly  below are no t d i s t r i 
b u te d  by th e  C e n t re  o r  BIBLIOTECH, b u t  can be s u p p l ie d  by 
most commercial book s u p p l ie r s

B a l l ,  Desmond 3. P o l i t i c s  and Force L e v e ls :  The S t r a t e g ic  
M is s i l e  D e c is io n s  o f  th e  Kennedy A d m in is t r a t i o n , 
U n iv e r s i t y  o f  C a l i f o r n i a  Press, B e rk e le y ,  1980.

_______ A S u i t a b l e  P ie c e  o f  R ea l E s t a t e :  A m e r ica n  I n s t a l -
l a t i o n s  In  A u s t r a l i a ,  H a le  and I r e m o n g e r ,  Sydney, 
1980.

_______ ( e d . )  S t r a t e g y  and D e fe n c e :  A u s t r a l i a n  E s s a y s ,
George A l le n  & Unwin L td ,  Sydney, A u s t r a l i a ,  1982. 

B a l l ,  Desmond 3 .  and L a n g t r y  3 . 0 .  ( e d s . )  P ro b le m s  o f  
M o b i l i s a t i o n  in  Defence o f  A u s t r a l i a , Phoenix Defence 
P u b l i c a t i o n s ,
Canberra, 1980.

B a l l ,  Desmond, L a n g t r y ,  3 .0 .  and Stevenson, 3 .D . Defend the  
N o r t h ;  The case f o r  the  A l i c e  S p r ings -D a rw in  r a i l w a y , 
George A l le n  & Unwin, Sydney, London, Boston, 1985 

M i l l a r ,  T.B. The East-West S t r a t e g ic  B a lance , George A l le n  
& Unwin L td ,  London, 1981.

_______ ( ed . ) I n t e r n a t io n a l  S e c u r i t y  i n  the  Southeast As ian  and
S o u th w e s t  P a c i f i c  R e g io n , U n i v e r s i t y  o f  Queensland 
P ress , St L u c ia ,  1983.

O ' N e i l l ,  R o b e r t  3 .  A u s t r a l i a  a t  the  C rossroads; Our Choices 
t o  th e  Year 2 0 0 0 , ( w i t h  W o lfg a n g  K a s p e r , R ic h a r d  
B landy, 3ohn F re e b a irn  and Douglas H o ck in g ) ,  H a rc o u r t ,  
B race, 3ovanov ich , Sydney, 1980.

_______ ( e d . ) New D i r e c t io n s  i n  S t r a t e g ic  T h in k in g , ( w i t h
D.M. H o rn e r ) ,  George A l le n  and Unwin L td ,  1981.

_______ (e d . )  A u s t r a l ia n  Defence P o l i c y  f o r  the  1980s, ( w i t h
D.M. H o r n e r ) ,  U n i v e r s i t y  o f  Q ueens land  P r e s s ,  St 
L u c ia ,  Queensland, 1982.
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Department o f  I n t e r n a t i o n a l  R e la t i o n s ,
Research School o f  P a c i f i c  S tu d ie s ,
The A u s t r a l i a n  Nat ional  U n iv e r s i t y .
P.0.  Box 4,  CANBERRA, ACT 2601.

The Department o f  I n t e r n a t i o n a l  R e la t io n s  p u b l i s h es  and d i s t r i 
bu t es  a s e r i e s  o f  monographs and working papers  p a r a l l e l  t o  and 
as so c ia te d  with the Canberra Papers  on S t ra t e g y  and Defence and 
The S t r a t e g i c  and Defence S tud ies  C e n t r e ' s  Working P a p e r s . 
Orders should be d i r e c t e d  to :
P u b l i c a t i o n s  O f f i c e r ,
Department o f  I n t e r n a t i o n a l  R e la t i o n s ,
Research School o f  P a c i f i c  S tu d ie s ,
The A us t r a l i a n  Na t iona l  U n iv e r s i t y ,
GPO Box 4, Canber ra ,  ACT 2601

Canberra S tud ies  in  World A f f a i r s :

NO. TITLE $AUST
1. P re s i d en t  Car t e r  and f o re ig n  Po l i cy :  The 

Costs o f  V i r tu e ,
hy Coral  B e l l .  5.00

2. Contemporary A l l i a n c e s ,  
by T.B. M i l l a r .  5.00

3. Refugees:  Four P o l i t i c a l  S tu d ie s ,
by Mil ton Osborne.  5.00

4. The Fa l l  and Rise o f  the  Modern 
I n t e r n a t i o n a l  System,
by F.H. Hins ley.  5.00

5. Nuclear  I s su es :  I n t e r n a t i o n a l  Cont rol  and 
I n t e r n a t i o n a l  Co-o pera t ion ,
by D.A.V. F i s c h e r .  5.00

6. Academic S tud ies  and I n t e r n a t i o n a l  P o l i t i c s ,
(Conference P ro ce ed ing s ) .  5.00

7. Host Coun t r i e s  and M u l t i n a t i o n a l s :  Case S tud ies  
from I r e l a n d ,  Papua New Guinea and Zambia
of  Nego t i a t i ons  with Mining Corp or a t i on s ,
by Ciaran O ' F a i r c h e a l l a i g h .  6.00

8. Ideology and Foreign Po l i cy :  Some Problems 
o f  the Reaaan A dm in i s t r a t io n ,
by J .D.B.  M i l l e r .  6.00

9.  To be advi sed
P lus  packaging and postage
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10. C rise s  and P o lic y -M a k e rs ,

by C ora l B e l l .  6 .00
11. E th n ic  M in o r i t ie s  and A u s tra l ia n  F o re ign  

P o lic y ,
S tu d ie s  by C o ra l B e l l ,  Hugh C o l l in s ,
James Jupp and W.D. R u b in s te in  7 .00

12. A u s tra l ia  and th e  European Communities in  
th e  1980s,
by A lan B u rn e tt .  10.00

13. P a rlia m e n t and F o re ig n  P o lic y ,
by John K n ig h t and W.J. Hudson 7 .00

14. M u lt in a t io n a l C o rp o ra tio n s  and th e  
P o l i t i c a l  Economy o f  Power
by N e il Renwick 10.00

13. Dependent A l ly
by C ora l B e ll  10.00

16. A u s tra l ia n  M a ritim e  B oundaries
by J .R .V . P re s c o tt 10.00

17. South A fr ic a n  Dilemmas
by T .B . M i l la r  10.00
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P lus packaging and postage

W orking Papers

NO. 
1 .

TITLE SAUST

3.

2 .

Indoch inese  Refugees as a S e c u r ity  
Concern o f  th e  ASEAN S ta te s , 1973-81, 
by Tim H ux ley .
US P o lic y  in  th e  Horn o f  A f r ic a  S ince 
1974,
by Samuel Makinda 
Economic In te rdependence  and 
Wold O rde r: Arms and Alms 
by T .B . M i l la r

packag ing

a t $2 .00

A l l  one

postage

p r ic e

p lu s

and


