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1. Elements of Foreign Policy
It is unwise to discuss foreign policy without knowing its context and process. Today, we will look fruther at the elements of foreign policy, and begin to see how they relate to national interests. We will then look at the current foreign affairs culture in Australia, and provide one detailed example of a multilateral approach in foreign policy, the APEC group (Asia-Pacific Economic Cooperation). We will then to shifts in Australian foreign policy that have accelerated through the 2001-2007 period.

Among the central determining forces of foreign policy are the nation-state's decision-makers. Whilst decision-makers may vary in their determinations of suitable foreign policy, depending on their political orientations, there are certain enduring influences on those decisions irrespective of who leads the government. Geographical location and natural resources are obvious physical factors that, in the absence of territorial conquest or loss, have an enduring influence on foreign policy. Less permanent but equally important determinants of foreign policy are a nation's industrial and military strength. The human element, to which the decision-makers themselves belong, is another category of influence. The human element is both quantitative in terms of sheer numbers, and qualitative in the sense of civilisation - their material, philosophical, and political culture, their remembered past, their educational-technical strength, as well as their foreign-policy actors (multi-track and at all levels). As we shall see, more nebulous but real factors such as national identity, regional perceptions, government and foreign policy political culture, lobby groups as well as political parties and leadership styles also impact on both the content of foreign policy, its process of formulation, and implementation (Gyngell & Wesley 2003).

One author, the American academic Roy Macridis, has summarised the elements or ingredients of foreign policy as follows (Macridis 1992, pp1-2): 

A. The relatively permanent material elements



1. Geography



2. Natural Resources




 a. Minerals b. Food production c. Energy and power

B. Less permanent material elements

1. Industrial establishment


2. Military establishment


3. Changes in industrial and military capacity

C. The human elements: quantitative and qualitative

1. Quantitative - population


2. Qualitative



a. Policy makers and leaders



b. The role of ideology



c. The role of information

To British academic William Wallace, it is more helpful to think of constraints than ingredients of foreign policy (Wallace 1971). Thus where Macridis draws up a list, Wallace draws a boundary. He believes foreign policy must be formulated within a context of both international and domestic (internal) constraints. International constraints include (Wallace 1971, pp18-19); -

1. a state's geographic position; 
2. its relative strength in terms of its population, military, economy and natural resources; 3. foreign policy attitudes of other states; 4. international opinion; 5. international mores, or shared values on acceptable and unacceptable behaviour; 6. international law.

Here we should notice the interaction between powers and constraints: even a quite powerful state may find itself constrained, either by earlier choices or domestic politics, e.g. emerging domestic political pressures on the ability of the US to sustain long-term dominant roles in Iraq. Likewise, through the last fifty years processes of regionalisation and globalisation have led to a stronger interaction among international affairs and domestic issues, leading to a complex interaction among foreign policy and domestic issues. For example, though traditionally Germany and Japan were both powerful states, they have been constrained since 1945 by the international system and by constitutional limits on the use of military strength, including a strong trend after World War II towards either pacifism or at least caution in projecting unilateral national power. Reinterpretation of these constraints, combined with external forces, has allowed a more active role for both over the last two decades, e.g. Germany via EU institutions, Japan via a looser web of multilateral institutions. (APEC, the ASEAN Regional Forum, ASEAN-Plus-Three). In the case of Australia, strong awareness of the importance of overseas trade and led to both a deepened engagement with Asian trading partners, but also a domestic awareness that such relations can lead to new types of vulnerability, e.g. fears over competitiveness in the liberalising world economy, or destabilisation of trade patterns due to political tensions, e.g. concerns over the fall-out from U.S.-PRC tensions. Over the 2003-2007 there has been an increasing tendency for foreign affairs issues to have a stronger domestic impact in Australia than before, with some reduction in the bipartisan approach of the major parties (Ungerer 2004; see further below), especially over the degree of the U.S. alliance and the level of global engagement (see for example Jennings 2005; Milne 2006).

Turning now to an Australian academic, Hugh Smith, there are both physical and cognitive factors that impact on foreign policy:
(a) obvious constraints which he calls "limitations in an objective sense"; 

(b) "how we perceive and respond to these 'givens'"; and 

(c) "subtle constraints" of a non-physical type (Smith 1992, p19). 

To these Smith adds certain cultural determinants in the Australian case: - 

"We share democratic values with a number of other countries. Politically, socially and culturally we look to Europe and North America, an orientation reinforced by the Commonwealth connection, by migration patterns and by the English language." (Smith 1992, p19).  

This remained true in the late 1980s and early 1990s, but has been somewhat changed by recent attempts to comprehensively engage Asia, to encourage the acquisition of Asian languages, and a growing entrance of Asian immigrants under educational schemes and normal, humanitarian, reunion and limited but non-racial migration schemes. These changes began to be reflected in the Australian population base by the end of the 20th century. In the early 1990s approximately 94.4% were 'white', 2.1% Asian (differing estimates suggest in the late 1990s an Asian originate of some sort for up to 5%) and 1.1% Aboriginal; 77% were native born and 23% foreign born. The proportion of foreign-born parents was around 40% (see Blainey 1994). As of the 1996, 23% of Australians were born overseas, and one-twelfth of the population in total was born in a non-European country. Likewise, there has begun to be some cultural impact on Australia: Asian languages were regularly taught in secondary and primary schools, and have a somewhat greater presence in university curricula. Likewise, a wider range of religions are now active within the country, and Buddhism is one of the country's fastest growing religions. Yet, Australia overall still retains a dominantly Anglo-Celtic, European, and Christian culture. Likewise, from 1998 there was some re-orientation of Australian foreign and trade policy back towards the U.S., with a strong US-alliance especially emphasized by the Howard government through 2001-2007. There have been secondary efforts to re-engage the EU, with some ongoing hopes of retaining or gaining new markets in the Middle East, most recently, effort to retain markets in Iraq and build new trade and investment opportunities with Egypt through negotiations held in (May 2004, AAP 2004a, a track somewhat marred by the Australian involvement in past scandals concerning past corruption of the food-for-oil program). A new trend has been the effort to engage more with Latin America (see numerous Tradewatch alerts to countries such as Mexico and Brazil within the DFAT Internet pages), followed by diplomatic efforts to secure some limited  influence on African affairs, in part via rebuilt connections with South Africa and via CHOGM, the Commonwealth Heads of Government Meeting. 

While recognising the importance of key Asian nations, Australia through 1998-2007 also sought to play an increased role in global affairs. (see DFAT 2003; Jennings 2005). On this basis PM Howard has argued that Australia does not have to make a choice between its geography and its history, between its position in the Asia-Pacific and its European legacies, but can electively engage in world affairs as necessary or as they offer new opportunities (see Ungerer 2004). 

As we shall see, although largely pragmatic and realist, Australian foreign policy has shifted towards a more cooperative model through the 1990s, allowing for a cooperative approach which allows regional empowerment. This includes both the idea of preventive diplomacy to avoiding conflict, and cooperative security, whereby shared concerns draw nations to manage shared problems at the regional level (see Acharya 2001). Indeed, through the 1990s, considerable effort was spending by Australia in trying to forge a shared security community in the region (at first with Southeast Asia, then with limited success in Northeast Asia), based on the idea of transparency in military and security affairs, and slowly urging the adoption of a norm-based system for preventing and then managing conflicts (Grant & Evans 1995; Ball & Kerr 1996; Bristow 2005; Grant 2005; see further week 5) This was run in part through Australia’s strong support for ASEAN Regional Forum (covered in later lectures), and in part through strong bilateral cooperation with Singapore, Malaysia, Indonesia, and Thailand, followed by improving relations with PRC. However, this effort did not fully succeed, and could not prevent crises emerging in Indonesia and North Korea, nor the need for crisis management in relation to problems in PNG (Australia provided approximately annually $300 million in civil and budgetary aid, plus $12 million in defence aid to support to PNG, with governance, military and law and order problems continuing through 1997-2006, problems emerging in relations with East Timor (2004-2007), and the need for continued engagement throgh 2003-2007 with the Solomon Islands (Gyngell & Wesley 2003). 

Australia's defence policy, moreover, still relied on great allies for wider Asia-Pacific stability (the U.S. militarily, and increasing cooperation with Japan), self-reliance for immediate security and defence, and in the 21st century stronger alignment with the U.S. These trends reveal a certain tension between defence policies, alliance systems (for the U.S. focused web of bilateral alliances in Asia Pacific, see Tow 1997) regional security approaches, and trade patterns.

2. Australia's Foreign Relations Culture
Australia's foreign policy has moved from narrow alliances with Britain (with most foreign policy issues being run via Britain) and then America to a more diverse and independent foreign policy emerging from 1942 onwards. In large measure, the earlier policy of dependence was based on a realistic conception of the insufficiency of Australian economic and military power (including a lower population and relative remoteness) in the face of the wars of the 20th century. In large measure, Australia was extremely reluctant to take on an independent foreign policy until after the 1940s, as indicated by a few historical dates: -

1901 - Australian Federation.

1919 - Australia separately signs the Treaty of Versailles.

1926 - The Balfour Declaration recognises Australia and other Dominions as autonomous foreign policy actors.

1931 - The Statue of Westminster confirmed that no act of the British parliament could apply to dominions without their consent.

1935 - Australia creates a separate Department of External Affairs.

1940 - Australia's first foreign diplomatic post was set up in Washington.

1942 - The Australian Parliament adopts the Statute of Westminster (see further Firth 2005; Clarke 1992; Millar 1968).

We will explore in more detail the current impact of great powers (China, Japan, India), regional groupings and the remaining superpower (the U.S.) on the Indo-Pacific in later lectures. It is not clear that a new ‘consort’ of powers has emerged, nor that there is acceptance of the long-term preponderance power of the U.S. by China in spite of selective cooperation in a range of areas (Bell 2004; Simon 1999).

Australia has also moved far from its early framework within the British Empire and the Commonwealth, though Australia still cooperates with this grouping in areas of human rights and development. From 1991, "the Harare Commonwealth Declaration set the association firmly on a new course for a new century: that of promoting democracy and good government, human rights and the rule of law, and sustainable economic and social development."
 This organisation has been critical of various forms of discrimination and human rights abuses in South Africa, Nigeria, Pakistan, Zimbabwe, and Fiji, and retains some international level of international leverage through its regular leaders meetings which occur every two years (CHOGM: Commonwealth Head of Government Meeting). The grouping is unusual in that it allows dialogue among rich developed nations and a range of developing countries across the globe, and has been willing to suspend members on the basis of human rights and democratic deficits. It has also begun, though cautiously, to move towards a multilateral diplomacy which engages civil society, NGOs and about 70 professional groups (see Shaw 2003). However, it is now a very diffuse grouping and is not a major focus of foreign policy agenda nor a ‘power club’.
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The 53 Member of the Commonwealth [Courtesy of http://rcscanada.org/branch1/members.html]
           1. Antigua and Barbuda 

           2. Australia 

           3. Bahamas 

           4. Bangladesh 

           5. Barbados 

           6. Belize 

           7. Botswana 

           8. Britain

           9. Brunei 

           10. Cameroon 

           11. Canada

           12. Cyprus 

           13. Dominica 

           14. Gambia 

           15. Ghana 

           16. Grenada 

           17. Guyana 

           18. India
19. Jamaica 

20. Kenya 

21. Kiribati 

22. Lesotho 

23. Malawi 

24. Malaysia 

25. Maldives 

26. Malta 

27. Mauritius

28. Mozambique 

29. Namibia 

30. Nauru 

31. New Zealand 

32. Nigeria 

33. Pakistan 

34. Papua New Guinea 

35. St. Kitts and Nevis 

36. St. Lucia


37. St. Vincent and the Grenadines 

38. Seychelles

39. Sierra Leone 

40. Singapore 

41. Solomon Islands 

42. South Africa 

43. Sri Lanka 

44. Swaziland 

45. Tanzania 

46. Tonga 

47. Trinidad and Tobago 

48. Tuvalu 

49. Uganda 

50. Vanuatu

51. Western Samoa 

52. Zambia 

53. Zimbabwe

The regionally-oriented culture of Australian foreign policy which began to emerge in the late 1970s, but which only found full fruition after the end of the Cold War (post-1989), and in the light of Chinese economic reforms through the 1980s and 1990s. It moved away from Europe, British and Commonwealth orientation, and soon looked towards trade opportunities and security needs to its north. 

The independent 'flavour' of Australian policy from the 1960s through the 1990s has been summarised by Evans and Grant: -
Before very long, Australia had recognized China, North Vietnam, East Germany and North Korea; withdrawn our military from <South> Vietnam and our aid from Cambodia; stopped wheat sales to Southern Rhodesia; provided some indirect aid to South African liberation movements; and arraigned France in the International Court of Justice for its nuclear tests in the South Pacific. Australia was also busy during Whitlam's prime ministership in contracting cultural agreements with the countries of Asia and the Pacific; removing racial discrimination from immigration procedures (non-European immigration had begun in 1966); increasing development assistance; bringing Papua New Guinea to independence; re-establishing sympathetic relations with Third World countries in the United Nations and elsewhere (in 1974 Australia attended as an observer at the Non-Aligned Movement Conference); opening up the Australian market, especially to textile, footwear and clothing imports of the region. (Evans & Grant 1995, pp26-7)
Through the early 1990s, these general trends were further developed under the former Keating government: -

Paul Keating as Prime Minister was able to build upon this foundation when, in April 1992, he publicly articulated his strong personal commitment to linking Australia's destiny even more comprehensively with that of the Asia Pacific region in which we live. He set about - through a heavy program of overseas visits and the building of close personal links with regional leaders - developing and articulating a vision of an economically integrated region of which Australia was unequivocally a part. The main institutional vehicle for this vision has been the APEC Leaders' Meeting, a personal initiative of Keating's, the inaugural meeting of which, under President Clinton's chairmanship, was held in Seattle in November 1993. That year, 1993, produced what has been described as 'a full hand of Australian foreign policy successes', all of which had been some years in the making: this major step forward in the consolidation of APEC; the successful conclusion of the Uruguay Round, locking agriculture into the GATT system for the first time (which had been the primary objective of the Cairns Group); the UN-organized elections in Cambodia; the conclusion of the Chemical Weapons Convention; and the decision to establish a new Asia Pacific security dialogue process, the ASEAN Regional Forum. (Evans & Grant 1995, pp30-31).
This in part entailed a stronger focus on Asia-Pacific regional policy, characterised by a number of features: -

1) Changing power and trade relationships with China, Japan, South Korea (as emerging powers and major trade partners, and Southeast Asia (as a key security zone, as well a zone of increasing wealth and trade opportunities, e.g. with Singapore, Vietnam, Thailand and Indonesia).

2) A recognition of the priority of economics, trade and investment issues in a more open regional and global environment over purely military concerns (down till 2001). This has increased the importance of Japan, PRC, South Korea, India (see Vaile 2005 for an upbeat assessment) and growing economies in Southeast Asia such as Singapore and Thailand.

3) Some shift from bilateralism towards a more multilateral approach and institution-building, e.g. with APEC, dialogue with ASEAN, strong involvement in the ASEAN Regional Forum (ARF) and efforts through 1996-2002 to join the Asia-Europe Meetings (ASEM), successful entry into the East Asian Summit process from 2005, with some return to bilateralism in 1997-2007 (DFAT 2003; Jennings 2005).

4) A quest for greater defence self-reliance, while recognising the strong role of U.S. forces in the Asia-Pacific region as a whole. In the 1990s this was on the principle of uncertain threats, but has now partly shifted to non-traditional and ‘low-intensity’ of forms of conflict, e.g. terrorism, state break-down, and undocumented refugees (see Tan & Butin 2001). In this latter scenario, Australians and Australian interests might be threatened anywhere in the Asia-Pacific region or globally, and targets will often be non-military, including civilians and economic interests.

5) A need to address emerging security concerns in Southeast Asia, based on fears of the importation of transnational terrorist methods and militant Islam into Southeast Asia (given prominence through 2001-2007, but actually an issue since the end of World War II, e.g. in relation to the constitution of the Republic of Indonesia and its relations with the region of Aceh). This has become particularly important in relation to Indonesia, though such challenges have also been directed at Malaysia, southern Thailand, Singapore, and even to limited degree in Myanmar. It has also been suggested that ‘failed’, ‘failing’ or 'fragile' in the region might also create an ‘arc of instability’ that would threaten regional stability, to continued focus of policy on Indonesia, Papua New Guinea, East Timor, part of the Philippines, the Solomon Islands and the Pacific, though Australia has been cautious of the real costs of continued intervention in this region (Milne 2006; Pryce-Jones 2003).

These trends have also allowed a softening of foreign policy to include a large number of issues outside of traditional diplomacy. For example, environmental issues have taken on a stronger role in international affairs, a fact marked as early as the  United Nations 1987 Brundtland Commission on Environment and Development (Evans & Grant 1995, p11). In this setting, the Australian government has pursued policies to stop the prospect of mining in Antarctica, has been concerned over the holes in the ozone layer, and has stressed the need to environmentally sustainable resource development in the South Pacific. At the same time, though Australia is a party to United Nations Framework Convention on Climate Change (UNFCCC), it has chosen not to ratify the Kyoto Protocol, based on perceived economic losses, U.S. non-ratification, and criticisms directed at the lack of effectiveness of the agreement in restraining green-house gas emissions of developing countries such as China and India. This is one case where there was a negative cross-impact between different aspects of foreign policy: generally Australia had tried to present itself as willing to bring environmental factors into the foreign policy agenda, but in this case the Howard government decided that international and domestic costs were too high to sustain, even after earlier Australian bargaining for a special deal in which it might be allowed an 8% increase of emission through 2008-2012 over the 1990s (Hogarth 1997). From 2005, US has since floated the idea of a new, voluntarist, technology-based approach, the Asia-Pacific Partnership on Clean Development and Climate (the AP6), to reduce carbon emissions, which has set up dialogue among the US, Australia, India, China, South Korea and Japan, with Canada expressing interest in the process in May 2006, and with meetings proceeding through 2007 (ABC Online 2006a). The Australian government has suggests that this process supports the goals of the Kyoto process: -

The AP6 is a collaboration between six developed and developing countries (Australia, China, India, Japan, Republic of Korea and the United States) to address energy, climate change and air pollution issues within a paradigm of economic development.  The Partnership includes all major emitters and focuses on practical action to develop and deploy low emissions technologies.  Partnership countries account for about half of the world's GDP, population, energy use and greenhouse gas emissions.

The Partnership recognises that climate change actions should complement, and not frustrate, economic development and energy security goals.  The Partnership does not set arbitrary targets and focuses on developing and deploying new technologies that will put economies on low-emissions trajectories.  This initiative complements the UNFCCC and its Kyoto Protocol, G8 climate activities and regional initiatives such as the APEC Energy Working Group and the Australian sponsored APEC Climate and Business Workshop (Seoul, April 2005). [DFAT 2007]

However, it is not clear whether this would aid global reduction targets or undermine the Kyoto Protocol, and no clear targets have been set in the new agreement (Hodge & Uren 2005). In a surprise move in May 2006, Australia was asked to lead a new round of climate talks designed to force a new international agreement among 200 hundred countries after 2012, after the complete of the first phase of Kyoto process (ABC Online 2006b). This may be an effort to overcome the gap between those who have and have not signed onto the Kyoto Protocol, as well as to draw in modernising Asian states. In a parallel move, PM Howard has signalled that Australia might need to revise its energy policy in the light of high oil prices to include the possibility of using nuclear power, with prospects that the first nuclear power for energy plant in Australia could operate as early as 2020 (News.com 2006a). In large measure, Australia seems to relying on new technological applications (clean coal systems, an extension of nuclear power, and carbon capture and storage [CCS] approaches) in order to reduce emissions.

Other areas of activity have been over international health issues (e.g. the spread of new diseases globally, including AIDS, SARS, Avian flu), the international drug trade, roles in peace-keeping activities, a strong commitment to arms control and arms reduction protocols, while through 2004-2007 there has been a more assertive approach of counter-proliferation, in part through the Proliferation Security Initiative (PSI), with some 60 countries supporting a more aggressive interdiction of shipped weapons (see Ungerer 2004). This had made Australian highly active in these areas, with agenda sometimes but not always run through UN-related agencies, e.g. through May 2007 the government provided 'A$300,000 to the Nuclear Security Fund (NSF), established by the Director-General of the International Atomic Energy Agency (IAEA) in 2002 to support its nuclear security program', which these funds directed towards 'nuclear and radiological counter-terrorism activities in the South East Asian and Pacific Islands region' (Downer 2007).

This was paralleled by a strong concern, as repeatedly articulated by former Foreign Minister Gareth Evans, that Australia should be a 'good international citizen'. This is not just an ethical issue, but also a way for a 'middle power' to gain influence and extra international standing. As suggested by Evans, 'Idealism and realism need not be competing objectives in foreign policy, but getting the blend right is never simple' (Evans & Grant 1995, p11, see also pp40-1). Such international respect is crucial if Australia wants to influence the international agenda, e.g. the formation of a group of disparate nations to link agricultural policies of reform the world trade process (the Cairns group which a quite effective role in the negotiations of the General Agreement on Trade and Tariffs, see Evans & Grant 1995, p37). The Howard government from 1996 emphasised a somewhat more pragmatic approach, but also promoted the idea of regional leadership for Australia (in relation to the South Pacific and a lesser degree in relations with Southeast Asia), and sought to project the image of Australia as a state willing to take on international obligations, whether in relation to democracy, humanitarian crises, support for allies in the ‘coalition of the willing’. This activism has been viewed as somewhat less benign by some regional players (at times Indonesia and Malaysia), and has made foreign affairs a more divisive issue between political parties, e.g. the real split over involvement in Iraq, and the 2003-2007 debate over a suitable exit strategy and the return of Australian soldiers.

The 'Ascent of Asia' thesis provided the main impetus for a reorientation of foreign policy towards Asia, and though now modified remains important, e.g. in relation to sustained Chinese growth, and proposals for a FTA for this country, being developed through 2004-2007. The Australian government has suggested that such an agreement might boost the Australian economy by $24.5 billion over a ten year period (DFAT 2005), but such modelling and negotiations need extreme care. This correlates with real shifts in economic power: the Asia Pacific region as of 1995 generated 2/5ths of the worlds' trade, and over half of its 'economic output' (Evans & Grant 1995, p13). This reality is emphasised by sustained economic growth rates in the region down to the mid-1990s (for Southeast Asia, averaging 7.6%, Teo 1996). Some 45% of global trade runs through the wider Asia-Pacific Region. Japan and now China have emerged as economic ‘superpowers’. This transformation can rightly be called a 'revolution' in East Asia, and by the year 2010 this region could account for as much as 34.6% of global GDP, more than either Western Europe or the NAFTA area. In this context, APEC (see below) has sought to facilitate and liberalise an open regional trade agenda in the region, but also has helped balance out possible trade tensions and great diversity in the scale of economies in the region (see below). Australia exports growth remain linked to growth in Northeast Asia: -

Australia’s exports rose 16 per cent in 2006 to a record $210 billion. . . .Composition of Trade, Australia 2006 shows that resource exports led by fuels and minerals grew strongly. Exports of iron ore rose 30 per cent to $14.4 billion, gold 57 per cent to $9.1 billion, aluminium ores 30 per cent to $6.1 billion, aluminium 33 per cent to $5.9 billion and natural gas 39 per cent to $5.1 billion.

Exports of manufactures posted double-digit growth, rising 13 per cent to $42 billion with exports of simply transformed manufactures rising 32 per cent to $14.6 billion. Services exports expanded eight per cent to $43.8 billion led by education-related travel services, which rose 14 per cent to $10.5 billion. . . .

Japan remained Australia’s largest merchandise export market, accounting for 20 per cent ($32.5 billion) of exports, followed by China ($20.4 billion) and the Republic of Korea ($12.3 billion). (DFAT 2007b)

These trends led to a direct restructuring of Australia's diplomatic and research capabilities. Various Parliamentary Subcommittees and the Joint Standing Committee on Foreign Affairs and Trade have also reviewed Australia's economic, trade and security relationships with Asian states and organisations, seeking to enhance new policy and public awareness on the issue, drawing on submissions form civil society, business groups, and state level governments and departments, having conducted important reviews on Australia's relations with ASEAN, trade relations with India, relations with Indonesia, and East Timor over the last decade. The Strategic Policy Coordination Group of senior officials from DFAT, Defence, and the Prime Minister and Cabinet (PM&C) has sought to avoid divisions and negative cross-impact in decision-making at high levels within ministries (Gyngell & Wesley 2003, p1). There is also a parliamentary secretary on foreign affairs and trade, and the Secretary of DFAT itself, who provide key briefing, communication and management roles within government foreign policy. 

Intelligence and data analysis has also become more important in the foreign affairs process, with the National Security Committee of Cabinet considering intelligence assessments, though this group does not have the power of a National Security Council or its equivalent, as found in several other governments including the U.S., Russia and Turkey (Gyngell & Wesley 2003, p3). In general terms, an extra $400 million was routed through intelligence agencies from 2004 to improve their abilities, for groups such as ASIO, the Australian Secret Intelligence Service (ASIS) and the Office of National Assessments, (ONA, Ungerer 2004). Likewise, new secure communication systems such as SATIN have been used to rapidly communicate information form embassies across secure global email networks (Gyngell & Wesley 2003, p249). The Howard government has also created an outreach program to institutional expertise, including university academics, to create a web of advice that can be drawn upon in refining policy, thereby mobilising epistemic communities that a strong part of the current Asia-Pacific dialogue (Ravenhill 1998), including an emphasis on a managerial culture in DFAT and the use of special policy advisers (Gyngell & Wesley 2003, p48). This means that although tensions can exist, e.g. the need for security concerns to lead foreign affairs issues in some cases (see lecture 1), there is a strong effort to retain a culture of collegiality in foreign policy (Gyngell & Wesley 2003, p40), even when foreign policy can no longer remain a bipartisan issue.

It is not enough, however, to simply speak of the foreign affairs of a nation as if they were run solely by key Ministers, Foreign Affairs Minister, the Trade Minister (Mark Vaile), and by Department of Foreign Affairs and Trade officials. In over the last thirty years, Prime Ministers have also taken on a key role on how the country projects itself internationally. This occurs both in bilateral summits, e.g. summits between Australia and the U.S., and between China and Australia, but also via APEC leaders meetings. Beyond this, Prime Ministers often take up particular high profile issues that impact on their international leadership and on domestic support, e.g. Prime Minister Howard’s strong engagement on security issues, the U.S. alliance, anti-terrorism, and refugee policy. Beyond this, the Prime Minister’s department, the Cabinet as a whole, and intelligence agencies have a role in providing information, shaping decisions, and influencing their implementation. Over the last decade there has also been strong involvement by the Defence department in shaping some key relationships, especially in terms of regional engagement, threat management, and local interventions.

Likewise, other lobby groups can be very powerful. The media, too, as a collective grouping have considerable influence. From 1975 down to the late 1980s the press in Australia ran a public view of Indonesia largely at odds with the relationships promoted by the Australian government. Although most of the press seem to have joined the 'Asia now' bandwagon, lingering concerns over press coverage and protest issues were probably the main reason former President Suharto of Indonesia had been reluctant to visit Australia. In large measure, the ‘turn around’ over East Timor and West Papua tensions through 1998-2007 seemed to vindicate this critical stance. Likewise, the agricultural and farming lobby has been vocal in its demands for reform in the international trading system, and has been most critical of U.S. policies in subsidising their export agricultural sectors, as well as some segments of the Australia-US FTA (e.g. in relation to sugar and beef exports). From the late 1990s, Australia have also been concerned about losing grain and livestock export markets into the Middle East, as well as problems in exporting into the U.S. market, an issue that only partly rectified through the Free Trade Agreement being hammered out with the U.S. through 2004-2007. Specific lobbies also include environment and conservation groups, indigenous people’s movements, anti-globalisation groups and a diverse array of interests found in the Australian trade union movement. As a whole, different governments have sought to both engage, inform and deflect the interests of such groups in order to retain freedom of movement without losing electoral or political support. Beyond this, however, these groups are concerned with much more than narrow self interest: they also engage in a ‘linguistic construction of reality’ that shapes the policy space (following Roxanne Doty) and also establish a discourse on ‘danger and otherness’ (following David Campbell) that impacts on national and regional identity (in Gyngell & Wesley 2003, p19). 

In general, we can speak of at least four other groups which act as influential mediators of a successful and accepted foreign policy. Within Australia these include the business community (especially those involved in protected or exporting industries), workers and their trade unions, the electorate at large which take into account the foreign policy performance of governments, and attitude brokers in administration and education who shape intellectual awareness of Australia's role in the world. How then, should we profile this wider foreign affairs culture in Australia? It seems to contain a shifting mix of dependence, self-reliance, 'good citizen' aspirations, support for democracy, support for regional development, and self-interested pragmatism that has shifted quickly over the last three decades. You might wish to consider how this mix of attitudes has been projected internationally, and how it has been received by foreign states, overseas communities and diverse public groups. 

3. The APEC Process and Australian Multilateralism 

At this stage, we can turn to one cooperative regional approach in which the Australian government is deeply involved, the creation of APEC (Asia Pacific Economic Cooperation process) from 1989, at first based on ministerial and senior officials meetings. This process was boosted in importance in meetings of leaders of these economies from 1993. It was based on central principles of consensus and voluntarism, with limited institutionalisation (Feinberg 2003, pxiii). Its core agenda have been ‘trade and investment liberalization and facilitation’ (TILF), ‘economic and technical cooperation’ (ECOTECH), and an open regionalism designed to ensure that it did not become a trading bloc (Feinberg 2003, pxvi; Soesastro 2003, p32). It also aimed to cooperate with other groups such as ASEAN, the ARF, and the consultative Pacific Economic Co-operation Council, PECC (Soesastro 2003, p33). The organisation includes 21 economies, 2.4 billion people, combined of over GDP US$17 trillion, approximately 45% of global trade through the late 1990s, and now around half the world's trade flows (DFAT 1999; DFAT 2005).

The roles of China, Japan and the U.S. remain central to the future of the Asia Pacific region, and APEC includes all three. Note that this is not a community, and that 'cooperation' suggests a process rather than a static institution. It is not a union, like the European Union, nor a formal community, though certain ‘values of cooperation’ have been run through its meetings. APEC was an idea originally developed by Japanese academics, who first proposed a Pacific 'free trade area' in the 1960s, but a reshaped version of this idea was announced by Bob Hawke on a visit to South Korea in 1989, and given tacit U.S. support (Dobbs-Higginson 1993, p220; DFAT Secretary, Gyngell & Wesley 2003, p116). APEC, first established through 1989-1993, seemed to stall during the 1993-4 period, but had picked up momentum once again in 1995-6. The Osaka meeting in November 1995 seemed to signal the stage at which a 'critical mass' had been achieved (McGregor 1995), with the then 18 members on track to moving towards trade liberalisation and economic co-operation (further developed in meetings in July and November 1996). In 1997-1998, new members, including Russia, Peru and Vietnam, were announced, as was a ban on new members for a further ten-year period (one suggestion through 2002-2006 has been that this should be reviewed with the idea of using North Korean membership to ease tensions in Northeast Asia, while at time India has been suggested as a future member).

Figure 1: APEC Members

Members: (1989) Australia, Brunei, Canada, Indonesia, Japan, Republic of Korea, Malaysia, New Zealand, Philippines, Singapore, Thailand, USA; (1991) China, Taiwan, Hong Kong; (1993) Mexico, Papua New Guinea; (1994) Chile; (1998) Peru, Russia, Vietnam

Although inclusive of most Asia-Pacific nations, APEC has had several areas where it faced opposition. The first of these is in its 'free trade agenda' as established in the Bogor Declaration of the 1994 APEC Indonesian summit, whereby all members would aim for free trade regimes, developed nations by 2010, and developing nations by 2020, based on voluntary timelines. Acrimonious negotiations on trade between the U.S. and Japan in the early 1990s suggested firstly, that the U.S. needs to have managed trade as much as ‘free trade’, an issue that was also debated in related to PRC trade surpluses with the U.S. through the late 1990s. Second, if non-tariff barriers are considered, certain segments of Japan's economic strength, and hence its comprehensive security, could come under threat. Here, ironically, U.S.-Japan Trade disputes, though complicating debates on APEC, were one of the best arguments for improving regional trade relationships through a 'rapid upgrading of the process' of APEC (Bergsten 1994, p22). This process included 'proposals for mutual recognition of product standards and domestic testing and monitoring procedures, cooperation in national competition (including anti-dumping) policies, avoiding region-wide problems from rules of origin included in the various subregional agreements (including NAFTA), annual ministerial review of the entire "trade facilitation" program, and technical cooperation in promoting infrastructure projects such as higher education and telecommunications networks' (Bergsten 1994, p22).

The People's Republic of China, too, had some initial difficulties with the APEC agenda. PRC has taken some years to come into line with all the requirements of GATT and the World Trade Organisation (WTO), but in general found APEC a useful stepping stone in this process. At the Osaka meeting of APEC the then Chinese President Jiang Zemin announced that China would cut tariffs by 30% from 1996, reducing 170 quotas and cutting tariffs applied to some 4,000 items - a drop of tariff levels from 35.9% to 22%. China used the voluntary APEC targets to establish a track record and to cushion the gradual opening of her economy to the WTO. This in part set the foundation for the deal done between the U.S. and China in late 1999 for the PRC's entry in the WTO. China in 1999-2000 made substantial progress in meeting the requirements of trade liberalisation for formal entry into the WTO in November 2001. Through 2005 PRC recognised the usefulness of APEC as a conduit to regional markets: -

The Asia-Pacific Economic Cooperation (APEC) organization is an important channel for China to participate in regional economic cooperation, said Luo Haocai, vice chairman of the National Committee of the Chinese People's Political Consultative Conference (CPPCC), here Thursday.

Luo made the remark at the APEC Business Advisory Council.

"China has been taking an active part in various areas of cooperation in the APEC framework, enhancing economic and trade ties with other APEC members."

China has basically set up the market economy system of socialism, with more than 90 percent of all prices are totally determined by the market itself, he acknowledged.

Some 72.7 percent of China's foreign trade is with other APEC members, and more than 70 percent of foreign investment in China comes from other APEC members, Yi Xiaozhun, assistant minister of commerce, said at the meeting.

Nine of China's 10 largest trade partners are APEC member countries, Yi said.

In 2004, he added, China's imports from other APEC member countries reached 419.3 billion US dollars, accounting for 74.7 percent of total importation. (Xinhua 2005)

APEC has also been criticised for being too top-down, with poorer and less skilled workers being at risk as their countries rapidly open up to competition aboard. Although good for national economies as a whole, those engaged in the farming of traditional crops or in less efficient industries might find themselves unable to adjust. The result could be a new economy of two cultures: the skilled and well-off, the dislocated and poor. This has led to major protests in the Philippines, Thailand and Indonesia (sometimes alongside APEC meetings), as well as smaller protests in the U.S. and Australia. On this basis, there have been suggestion that APEC needs to go beyond its effort to boost the regional trade of small and medium-size enterprise, and beyond its dialogue process with eminent members of the regional business communities. From 2004, proposals have been put forward for a more formal engagement of regional civil society and to aid human security with economic development, and for mechanisms to be developed for allow such groups to have input into the formation of APEC agenda (Xinhua 2004). 
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Busy Taipei skyline: Taiwan is one of the economies in APEC

(Photography ©: R James Ferguson 1998)
APEC, due to the diverse nature of its members, has to retain a flexible approach based on the voluntary commitments made by different states. Here, former Prime Minister Mahathir's (Malaysia) ability to add an addendum to the free trade aspects of the Bogor declaration, whereby the 2020 date was a non-binding target, signalled that the APEC forum based on consensus and cooperation, not on competitive coercion. On this basis, plans for a future APEC-B (binding APEC, rather than ASEAN-V, voluntary APEC), are probably premature, and could lead to a splitting of APEC (see Soesastro 2003, p42). 

Another issue of concern is the strong differentiation among members: its included developed and less developed economies (e.g. U.S. verses less developed countries such as Papua New Guinea), large verses small nations, (China verses Brunei), radically different and even opposing governmental systems (PRC verses Taiwan), and economies on different sides of the Pacific (South Korean verses Chile). One of the fears that is trade liberalisation by itself will not guarantee balanced returns to countries across the region: Japan, example, is keen to moderate the differences of rich verses poor in the APEC region to avoid political fallout, as well as to stimulate markets in the long term. Once again, we can see than an APEC trade agenda cannot work without its policies being sensitive to the core concerns and threat perceptions of its members. Another major factor to be taken into account is a slow but steady progress towards a shared East Asian consciousness. This emerging consciousness is only in its infancy, but several shared characteristics of East and Southeast regional awareness has already been identified (Sopiee 1995). These perceptions need to be taken into account in the diplomatic process which builds common ground for institutions like APEC, a factor which Australia recognised in the formal, consultative and dialogue basis for the organisation. APEC was thus built on the five Ss: solidarity, mutual support, strengthening the group as a whole, sharing a future, and ‘jointly shaping the region’ (Soesastro 2003, p34). Having PRC and Taiwan in one organisation is a triumph for this approach. 

The tensions between East and West were also reinvoked during the 1997-1998 financial and economic crisis. In particular, strong tensions between Asia and the U.S. emerged in debates over the causes and the remedy for the crisis. Some in the U.S. argued that cronyism, lack of transparency, and a false model of corporate-government cooperation were at the heart of the crisis, i.e. the so-called ‘Asian miracle’ was a mirage (Harding 1998). On the other hand, some Asians argued that U.S. financial institutions had eagerly pumped vast amounts of short-term hot money into the ‘immature Asian banking systems and securities markets’, followed by the activities of American speculators, and that the U.S. has also been reluctant to top-up the IMF to help deal with the crisis (Harding 1998). The risk of a second round of crisis, and the potential long term effect on American trade, clearly indicate that a strongly cooperative approach is needed to stabilise regional and global financial systems. One of the outcomes of this crisis was the Japanese proposal for an Asian Monetary Fund, an organisation that could work more quickly and with a more Asian focus in relation to region financial crises, a proposal that was firmly blocked by Washington.

The 1998 meeting of APEC was a major opportunity to begin to tackle Asian economic problems in a concerted way. However, the November 1998 APEC only went part of the way to forging this new cooperative agenda. The countries of APEC did agree to create a new ‘cooperative growth strategy’ and in a joint declaration they stated: ‘We are resolved to work together to support an early and sustained recovery in the region, to contain the risks of contagion and prevent the possibility of a global recession.’ (Richardson 1998, p1). APEC hoped ‘to ease the burden of debt on companies and banks, strengthen financial systems, revive investment and growth, and cushion the impact of recession on millions of people’ (Richardson 1998, p1). However, the exact details of this plan, and its sources of funding, were not sustained, perhaps because of a rift within the APEC organisation. Malaysia, China and some other countries argued for the need to regulate short-term speculative capital flows, a move not supported by the U.S., Japan, or South Korea. President Jiang Zemin of China put this case most strongly: ‘Those big powers with influence on international finances are duty-bound to take effective measures to improve the supervision and regulation of the flow of international financial capital, contain overspeculation of international hot money and enhance the capability for the forecast and prevention of financial risks and for their relief.’ (Richardson 1998, p14). This demonstrated the weaknesses of APEC in terms of financial crisis management, and for a time relegated the organisation to a more narrow trade and technical cooperation agenda..

The APEC meeting in New Zealand in September 1999 continued the policies outlines in 1998. The leader's declaration at time committed the region both to more open trade and to enhanced good governance, including: -

providing greater transparency and predicability in corporate and public sector


     
governance 

enhancing the role of competition to improve efficiency and broaden participation by

     
enterprises 

improving the quality of regulation and the capacity of regulators to design and

     
implement policies for sustainable growth 

reducing compliance costs and facilitating business growth 

building a favourable regional and international environment for free and fair competition. (APEC 1999) 

In many ways, more important 'deals' were done outside the main conference agenda. Considerable international consensus was reached on the idea that some kind of UN involvement in East Timor would be required, in effect putting pressure on Indonesia to accept UN intervention. Likewise, the U.S. and China at long last reached some fundament agreement on the PRC's future membership in the WTO (Stevenson 1999), while in recent meetings dialogue has continue on combating terrorism and money laundering in the region (Gyngell & Wesley 2003, p199).

To date, the APEC process remains important, but only as long as the real situations and needs of East Asian states are given a central place in policy formation and agenda setting. This must include the Japanese need for comprehensive security, and China's sense of technological and political vulnerability as it continues to modernise itself, and the ability of the U.S. to project its needs on the region in a cooperative fashion. If these and other concerns are taken into account, than there can be a slow but progressive shift towards more positive-sum games in the Asia Pacific region, a process that has only been partially upset by new security needs in the post-2001 period. APEC, down to 2005, has been a successful institution for promoting regional empowered and reducing destructive forms of trade competition. APEC has been an effective motivator in bringing down trade barriers alongside WTO agreements, has also managed to coordinate a wide range of technical and economic cooperation, and has helped set the stage for bilateral free trade agreements, e.g. between Australia and Thailand, and Australia and Singapore.

From 2000 through 2007, the APEC group was concerned about maintaining growth in the world economy, about maintaining the impetus for economic and technical cooperation (ECOTECH), about the impact of globalisation, hoped to further engage exchanges with civil society groups, and has begun to address security issues in the region (Soesastro 2003, p30, p41; Skanderup 2000). Though still promoting trade liberalisation, the APEC agenda was rather general and thin on detailed agendas. Some countries, including South Korea and Japan, were keen to rectify the imbalance of information and Internet access in the developing countries of the Asia-Pacific region (Skanderup 2000). These issues were followed up by the APEC meeting in China in late 2001. In 2002, the APEC meeting moved to Mexico, indicating a strong effort to link both sides of the Pacific (a trend continued in 2004 with the meeting hosted by Chile). The 2003 APEC meeting in Thailand was held in spite of security fears, was used to promote small and medium size enterprises, was used to launch the vision of a more entrepreneurial Asia that could cope with economic challenges and sought to push forward a wider world trade agenda, ‘particularly since the breakdown of last month's global trade talks in Cancun, Mexico’ (UPI 2003). Thailand in this meeting urged stronger partnerships to promote ‘knowledge-based economies’, argued for improvements in human security via economic cooperation (Xinhua 2003), and sought improved regional developmental cooperation.  

Through 2005 APEC also tried to take on a wider range of tasks that would maintain its coordination role in the Asia-Pacific. This included efforts to reduce terrorism threats in relation to trade flows and the movement of people in the region. This was done via the secure trade agenda: -

Secure trade - the safe movement of goods and people in the region through measures to protect cargo, ships, international aviation and people in transit - has become a priority for APEC to counteract increased barriers and costs to trade arising from the heightened international security environment. (DFAT 2005, p86). 

This included agreements on ways to control the transit of weapons of mass destruction, as well as the trade of Man-Portable Air Defence Systems, MANPADS, that could be used as an effective terrorist weapon to down aircraft (DFAT 2005). Since weapons may have been held by '27 guerrilla and terrorist groups around the world' this is a sensible agenda (Hunter 2002). There have also been efforts to set up an APEC Regional Movement Alert List (RMAL) system that would prevent the illegal movement of people, including those using lost or stolen passports, including, potentially terrorists (DFAT 2005). APEC through 2005 also took an active role in coordinating aspects of information gathering for disaster relief, and has begun to strengthen regional coordination for 'regional emergencies', whether natural disasters, disease outbreaks, or terrorist attacks (DFAT 2005, p87).

Australia claims that APEC has succeeded in many of the trade and development goals aimed at by the Bogor Goals of 1994, including: -

· a significant decrease in the proportion of APEC's population living in poverty, which has more than halved since 1998

· increased access to primary and secondary education, with all but three APEC economies achieving net primary education enrolment of 97 per cent or above

· increased access to basic services such as water, health care and sanitation, with over 80 per cent of people in the APEC region now having access to improved health. (DFAT 2005, p84)

Through 2006-2007, APEC has continued many of these roles, including an expanded anti-terrorism agenda, concerns about trade security in the region, and an effort to shift towards a more sustainable pattern of development, as outlined in the APEC Summit in Vietnam in 2006. Through this period, APEC also turned strongly to support various human security issues, as noted in the Leaders statement of 2006: -

Acknowledging the significance of counter-terrorism efforts to realizing APEC's core goals of free trade and investment, we reiterated the importance of counter-terrorism work in APEC. We emphasized total supply chain security as a priority for 2007 and welcomed a study by APEC economies to look at ways to facilitate the recovery of trade in the event of major disruptions to the global supply chain caused by terrorist attack or other calamities. We agreed to take forward in 2007 further cooperation and capacity building activities to counter the financing of terrorism. We welcomed measures to improve aviation security and encouraged member economies to further share strategies and develop best practices to defend the food supply from deliberate contamination. We welcomed the expansion of the Regional Movement Alert System (RMAS) and noted that the system is open to additional member economies.

We endorsed the APEC Action Plan on Prevention and Response to Avian and Influenza Pandemics adopted in May 2006 and we affirmed our commitment to its implementation. We welcomed the Beijing consensus adopted at the APEC Symposium on Emerging Infectious Diseases. We commended the collaboration in APEC on health and emergency preparedness and urged continued multi-sectoral, regional and international cooperation on policies and infrastructure to mitigate pandemic influenza. (Leaders Declaration 2006)

In a meeting in late May 2007, the group will also extend its discussion on energy security in wide ranging, multilateral forum: -

The 8th Meeting of APEC Energy Ministers will seek to improve oil security through removing market impediments to oil exploration and production, enhance emergency preparedness, improve oil data sharing and promote energy efficiency in transportation and the development of viable alternative transportation fuels and policies. . . .

The meeting will be Chaired by Australia's Minister for Industry Tourism and Resources, the Hon Ian Macfarlane MP, and provide valuable input to the APEC Leaders' Meeting that will take place in Sydney in September.

During the two day meeting Energy Ministers will also consider policies and technologies designed to improve energy efficiency as well as assist in the development and deployment of cleaner and more efficient energy technologies.

In their discussions, Energy Ministers will work to address barriers to attracting energy investment and facilitating greater cross-border energy trade and will look to promote wider cooperation and partnership with other international energy organisations and initiatives.

The meeting will be attended by APEC Energy Ministers and more than 200 government and industry delegates, support personnel and media representatives from around the Asia-Pacific.

The APEC region currently accounts for around 60 per cent of world energy demand and includes the world's three largest energy producers and consumers - the United States, the People's Republic of China, and the Russian Federation. (Asia Corporate News Network 2007)

In fact, is hard to know whether APEC was the key agent in these changes, and serious pockets of poverty and insecurity still exist throughout much of the region, including Indonesia, Myanmar (Burma), Thailand, and China. However, APEC has emerged as a 'qualified success story', and a credit to the diplomatic good will of the nations involved, including Australia. Its continuing success, however, should not be assumed (see Oxley 1999) and there is some doubt that it can continue to be an agenda setter and continue to socialise member economies in global and regional norms (see Feinberg 2003). However, the resilience and effectiveness of APEC will dependent on its continued relevance in setting new agenda. With trade liberalisation already a strong trend in the region (via the ASEAN Free Trade Area, the WTO progress and bilateral FTAs), it remains to be seen whether APEC will remain as key a regional forum for setting new agenda. Its process is also based, in spite of the voluntary nature of the organisation, on effective peer review and peer pressure, to ensure that individual action plans (IAPs) and common action plans (CAPs) are carried through (Soesastro 2003, p43, p44). On this basis, it has been suggested that APEC should address new areas, including wider security cooperation and a wider approach to human security, making it a formal political dialogue process, an idea that has been suggested at times in U.S. policy, but has been treated cautiously by Singapore, Malaysia and Australia (see McKay 2003). Through 2004-2007 the grouping has also built cooperative mechanisms to cut off funds (and money laundering) to organised crime and transnational terrorist networks under the Santiago Declaration of 2004 (Xinhua 2004), and has moved into control of the flow of weapons and false passports (see above)..

4. A Shifting Foreign Policy for the 21st Century?

We have seen that Australian foreign policy has become extremely active since the mid-1970s and realigned itself to new realities in world affairs. The engagement with Asia as a regional process peaked through the 1980s down till the late 1990s, with some shift thereafter back towards bilateral alliances and bilateral free trade agreements. There was a further shift from regional to global interests through 2001-2007: -

In the wake of the 11 September 2001 attacks on the United States, the Howard Government had been seeking to redefine Australia's place and position on the international stage. The government was always uncomfortable with the liberal internationalist tones of the previous Labor government's articulation of Australia as an "Asia-Pacific Middle Power", and there were growing indications that the Howard Government had set its sights on a more ambitious role for Australia in world affairs. In both foreign and defence policy statements, the government has argued that, in the new strategic environment, Australia now had global interests and global responsibilities. This has been reflected in shifting defence force procurement priorities towards overseas expeditionary force capabilities such as the proposed amphibious support ships and Downer's own rhetorical call to fight "the great evils of our time" alongside the United States. The extent to which Australia can sustain this brave, new position as a global "deputy-sheriff" remains to be seen . . . (Ungerer 2004)

In this context key areas of foreign policy activity are being recalibrated: -

· An effort to retain and enhance strategic and diplomatic linkages with the U.S. while developing some independent self-reliance, plus the ability to nuance wider global agenda. Thus, Howard's repeated visits to the US are more than symbolic: they signal an effort to cement a special relationship with the dominant military power in global terms. As such, Australia hopes to provide limited military commitments in return for a wider access to technology, military technology, and an unwritten security guarantee that goes well beyond the vague terms of the ANZUS treaty (discussed further in later weeks). However, real costs in this agenda may escalate if global and regional conflict escalate. The Labor opposition party has suggest some possible re-calibration of this role, but the U.S. would still remain Australia's key alliance partner (see Woolcott 2007).

· A major push at deepening trade relations with East Asia and to a lesser extend South Asia, driven by multilateral and bilateral agreements, and now with a special focus on China and Japan, but seeking to balance relations with the US (see further Tow 2005; McLeod 2007).

· The selective use of multilateral organisations to further foreign policy goals, e.g. involvement in APEC, the ASEAN Regional Forum (ARF), the East Asian Summit, and the AP6, while retaining a fairly assertive national policy in some areas, e.g. security, refugees and immigration, and Australia’s concerns about its immediate region.

· Active involvement in the UN, with support for diverse operations in Somalia, Cambodia (leading the UN peacekeeping mission through 1992-1993), East Timor (leading the intervention force) and Afghanistan, while asserting the value of independent coalitions when the UNSC does not act, e.g. involvement in Iraq. On this basis the Howard government has argued that there is scope for serious reform of the United Nations, with this organization unable to take up all international responsibilities.

· Vocal support for human rights and democratic reform, while often divorcing this from pragmatic economic and security interests, e.g. pragmatic dialogue with PRC on these issues while not supporting multilateral condemnation of China.

· Support for multilateral treaties, conventions and arms control, including those controlling the use of Land Mines, the Chemical Weapons Convention, and efforts to continue the control of nuclear weapons and their testing. However, there has been some tendency to accept the end of classical nuclear deterrence, and a support for some form of national missile defence system that might be extended from the U.S. to Japan, and then towards Australia. This concept is highly problematic for the PRC, and could lead to direct conflict if an orbital missile shield (as distinct form low level interception) was deployed in Taiwan. Likewise, a more coercive view of arms control and the use of force seems to have become more acceptable to conservative governments, either in terms of arms interdiction, or direct eradication of weapons of mass destruction (see Ungerer 2004; Grant 2005).

· Somewhat more uneven efforts to retain a global diplomatic and trade presence in the Middle East, the Indian Ocean region, and with the European Union.
·  Efforts to establish regional cooperation in dealing with transnational challenges including refugees, undocumented migrants, people smugglers, organised criminal networks, and international terrorism (see Dupont 2001). Tensions exist here between the trend to act unilaterally, e.g. to turn back or detain undocumented boat people at sea, verses the effort to build cooperation Indonesia to reduce transit flows, track down people smugglers, and reduce risks at sea for such persons (see Mathew 2002). 
·  Whether an ongoing move towards a more cosmopolitan and tolerant global culture can be sustained in the face of the ‘risk culture’ that has been generated by the sense of economic and national risk that has emerged through 1997-2007 on the international stage (see Gyngell & Wesley 2003, p236).
In this setting, it is not surprising that the range of threats and challenges facing Australia has been greatly extended, leading to a sense that security concerns have become more important in the foreign policy mix: -

With the advance of globalisation, communications, transport, financial transactions and even criminal activity have become more transnational than ever before. Threats to peace and security are generated by much more than disputes between nation states and are not readily confined by state borders. Transnational terrorism, threats posed by the proliferation of weapons of mass destruction, increased intra-state conflict and the weakening of states by poor governance demonstrate this. We need an effective international system, including a reformed United Nations, which can help deliver timely outcomes in the face of these contemporary threats. While recent developments in international law, including the conclusion of treaties covering terrorism, transnational crime and corruption, go some of the way, international law must continue to evolve to remain relevant in the face of states under stress, terrorist groups acting outside any international norms and the threat of proliferation of weapons of mass destruction among state and nonstate actors. At the same time, practical action and innovative approaches to cooperation, pursued regionally and bilaterally, have emerged as more important than ever to building security and prosperity—and to bolstering the international system. For Australia, this is not a matter of theory or academic debate, but the reality of the world today. It is also the reality of being a large island nation located in a region which is rich in culture, commerce and economic development but which is also a region vulnerable to terrorists and their networks, faces significant governance problems and lacks effective region-wide maritime and border security. (Downer 2005, pp7-8)

The question we can ask, however, is whether Australia has been able to balance its efforts at being a 'good international citizen' with its pragmatic self-interest. Australia, for example, has rarely allowed its trade to be blocked for long by concerns over human rights. Likewise, it can be seen that this foreign policy agenda is very ambitious and active, a trend that has continued through 2001-2007 (see chapter 12 of Advancing the National Interest, DFAT 2003). In part this goes back to earlier ideas that unless Australia is a ‘foreign policy maker’ it will end up as a ‘foreign policy taker’, i.e. subject to external agenda it has not formed, even as its international commitments and agenda expand (Gyngell & Wesley 2003, p11, p242). Does Australia, as a ‘middle-rank’ power (for this formulation, see Gyngell & Wesley 2003, pp11-12), have the resources, population, talent and international prestige to effectively pursue all these policies? Can it 'upsize' itself from this middle-power, regional role? Can it sustain the numerous bilateral, multilateral and second-track agenda adopted over the last thirty years? At the very least, Australia will need to devote more resources to its international relations and its foreign affairs tools (including DFAT), and develop more skills in its population if it wishes to maintain its proactive regional role and positive presence in global affairs.
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